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Abstract

The economic and environmental implications of
sustainability have been more extensively explored than
sustainability’s pros?ects for policymaking. While some
have recognized the role of local resources and talents,
i.e. social capital and physical capital in creating healthy
communities rather than focusing on community needs
alone, the nexus between such resources and policies that
are conducive to sustainable communities remains vague.
This article explores these linkages by chronicling four
types of urban policies, which have been implemented in
the West End, Cincinnati since the 1930s. The study offers
a conceptual framework for evaluating the mutual impacts
of policies and target groups, and places special emphasis
on policy networks defined both in terms of policy types
and target groups affected by them. Examining this
relationship enables policy analysts to group policy networks
into fout possible categories: strong or weak cohesion (the
distribution of objectives among actors) versus strong or
weak interconnectedness (the strength of the relationship

between government and the target group).

Keywords: Sustainability, policymaking, cohesion,

interconnectedness, West End.
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Introduction

The Economic and environmental implications of
sustainability have been more extensively explored
than sustainability’s prospects for policymaking.
Concepts such as carrying capacity, efficiency, and
equity have become part of the lexicon of
sustainability in many disciplines, e.g. architecture
and urban planning. The preponderance of these
concepts lies in the quest for pedestrian-friendly,
dense, and compact designs as ways of achieving
“sustainable urban form” (Williams et al, 2000). Less
appatent, however, are the implications of
sustainability for policymaking. Scholars are, for
example, recognizing the importance of local assets,
i.e. physical capital and social capital, and the role
that local asset building plays in creating healthy
communities. However, the nexus between
sustainability and policies that would capitalize on
such local assets remains vague.

This study offers a conceptual framework for
examining sustainable community development
strategies. An ovetview of the anti-poverty public
policies of the last several decades, and the actual
outcomes of those policies on the targeted people
and places, offers a backdrop for describing the
elements of this conceptual framework. As such, the
framework focuses on “policy networks” defined
both in terms of policy types and the target groups
affected by them. The political science literature has
systematically addressed political networks (Boogason
and Toonen, 1998; Bressers, O'Toole and Richatdson,
1994; Haas, 1992; Heclo, 1978). The policy networks
perspective provides a basis for evaluating policymalking
and target groups in a cgmprehensive, mutual
relationship. This view differs from the conventional
approach in which only implemented policies affect
tatget groups. Viewed as parts of a network, policies
and target groups become interdependent. Special

emphasis will be placed here on housing policies and
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their broad land use and regeneration implications
because, presumably, they affect more people—
directly ot indirectly—throughout their lives. Hence,
examples used in this article will showcase housing-
related policies or programs including triage, Urban
Renewal, the Model Cities Programs, and the HOPE
VI project.

Conceptual Framework

Policies affect target groups by setting up constraints
and potentials. Writings on community development
show that target groups could also react in different
ways to implemented policies. The conventional
“need-based” approach to community development
mainly reflects how policies affect target groups,
while attention to community resources, or what
might be referred to as an “asset-based” approach,
exemplifies the latter perspective. For example, states
intervene in distressed areas in a variety of ways to
assist needy individuals with a wide array of needs
including housing, health care, employment, education,
and so on. As such, the need-based approach typically
considers people as passive and, in that sense, it poses
a deterministic undertone toward poverty alleviation.
Addressing vatious physical or individual needs, i.e.
public housing, Urban Renewal, or handouts would
be therefore necessary, to help the needy individuals.
The asset-based approach as the alternative anti-
poverty strategy, however, does not view people as
passive. In this sense, people mediate the decisions
made to alter the environment or to reduce poverty.
Regarding the distinction between the need- versus
the asset-based policies, the theory of social capital
and the concept of “ghetto-as-a-resource’” mainly
focus on the mutual impacts of people and the built
environment. Seen thus, social “assets” or people’s
informal networks of “trust” and “reciprocity”
(Putnam et al, 1993) and social bonds and ties (and

theit perceptions toward the built environment) are
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consideted to be more critical for community
redevelopment policies than their material “needs,”
i.e. housing ot employment alone. The growing
importance of the asset-based approach in community
development lies in seeking ways by which target
groups—including poor communities that are
seemingly devoid of economic and physical capacities,
capabilities, and potentials—may affect public policy
outcomes (Goldsmsmith, 1974; Porter and Habiby,
1999; Kubisch et al, 1995).

To evaluate the mutual impact of policies and
target groups, it is imperative to consider them as
patt of a network. Viewed as a part of a network,
policies and target groups become interdependent
and interactive. As such, the proposed framework
secks to examine the strength of the relationship
between the policies and the target groups. Two
common characteristics of policy networks include
“interconnectedness” and “cohesion” (Bressers and
O’Toole, 1998). Interconnectedness examines the
strength of the relationship between the government
and the target group, while cohesion measures the
“distribution of objectives among the actors.”

This framework offers useful insights into

evaluating and chronicling urban policies over the

last half a century or so ago. Based on this taxonomy,
four different types of relationships are conceivable:
1) strong interconnectedness and strong cohesion;
2) strong interconnectedness and weak cohesion;
3) weak interconnectedness and weak cohesion; and
4) weak interconnectedness and strong cohesion.
Figure 1 illustrates a matrix that depicts these possible
scenarios.

How does this framework help examine the sus-
tainability of a certain type of government policy
over time? Based on the outcomes of each policy
type and the disttibution of its objectives among the
target groups, it would be possible to see whether
that policy has remained sustainable or not. Policies
of triage! and benign neglect exemplify weak inter-
connectedness and weak cohesion, and hence, do
not establish strong relationships between the target
groups and the government. Charactefized by non-
intervention, the outcomes of such policies have not
sustained themselves over time. Welfare and Urban
Renewal have created a closer relationship between
the government and the constituency; they generated
strong interconnectedness, but weak cohesion. The
Model Cities Programs? of the 1960s and 1970s, rep-

resenting the third policy type, engendered strong

Policy Type

Weak Interconnectedness

Strong Interconnectedness

Weak Cohesion
(Need-Based)

m Triage

m Benign Neglect

m Welfarism

u Urban Renewal

Strong Cohesion
(Asset-Based)

Target Group

m Model Cities Programs

m Gentrification
m Public-Private Partnership
m Empowerment Zones

m CDCs

Figure 1. Policy Networks: Policy type by Target Group.
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cohesion but weak interconnectedness. Unsuccessful
attempts to institutionalize power sharing between
the local constituency and the mayors as well as the
growing conflicts between them suggest weak inter-
connectedness, but strong cohesion.
Gentrification, Empowerment Zones?>,
Community Development Corporations* (CDCs),
and HOPE VI’ Program illustrate the fourth policy
type and are charactetized by strong cohesion and
strong interconnectedness. These policies or
programs are predicated on creating opportunities
for community residents and, thereby, helping the
less mobile or immobile local population. Unlike the
Model Cities Programs, these policies appear to
recognize the importance of local assets (social
capital and physical capital) for sustainable
regeneration. Thus, utilizing local assets ought to
become the integral part of sustainable policymaking

process.

Sustainable Public Policy

What are the characteristics of sustainable public
policies? While any definitive answet to this question
requires more in-depth research, the critical
examination of the implemented policies throughout
the past several decades shows emergent patterns
that help define sustainable public policies. As
discussed at the outset, concepts such as carrying
capacity and efficiency epitomize and envisage
sustainability in ecology and environmental design.
Increasing pressute on the limited stocks of
environmental and natural resources has created a
great deal of concern among experts and policymakers
to attempt to improve the quality of life of the urban
population, as well as of future generations. To
address these concerns, architects and urban planners,
among other experts, have made concerted efforts
to design compact environments, to encourage

walkability instead of vehicular access, and to mitigate

the pressure on depletable natural and environmental
resources. While the feasibility of reaching a consensus
about and the systematic operationalization of these
principles remain to be seen, the interconnectedness
of urbanization problems has raised global awareness
about the importance of sustainable public policies
characterized largely by the cooperation between the
government and local communities.

This sense of shared accountability and
responsibility (between government and local
communities) and the need for citizen participation
in the planning decision-making processes have made
it imperative to develop an operational framework
for conceptualizing sustainable public policies. Viewed
as such, a sustainable public policy requires two
interdependent components: the community
dimension and the government dimension. An
overview of the history of public policy in the United
States shows that top-down policies have been
generally short-lived and are less likely to be
sustainable. Moreovet, local communities are typically
skeptical of the outcomes of government policies.
Part of this sense of mistrust has to do with target
groups’ absence in decision-making. Even the few
attempts in the 1960s and 1970s to involve people
in the decision-making process largely failed
(Moynihan, 1970).

This study focuses primarily on housing policies
and groups them into two broad categories: those,
which were top-down and largely non-participatory,
and those that while top-down, involved some degree
of citizen participation. Chronologically, the urban
policies implemented from the 1930s to the 1970s
did not promote citizen participation (cohesion); nor
did they strengthen the relationship between the
government and target groups (interconnectedness).
However, the policies of the 1980s and 1990s,
generally, encouraged more participation compared

to their predecessors, and hence, promoted cohesion
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and interconnectedness. More broadly, and in what
he calls the “top-down dilemma of development,”
Woolcock (1998: 176) conceptualizes the state-society
relations and contends that social ties, which bind
the state to society and provide institutionalized
channels for the continual negotiation and
renegotiation of goals and policies, ensure effectivenss
and facilitate sustained development. While
Woolcock’s conclusion concerns macro level
development, it provides helpful insights into micro
level, (i.e. neighborhood) revitalization strategies as
well. A major characteristic of the state-society linkage
is their unequal share of power and resources. This
power and resource imbalance becomes more critical
at the micro level where the state has more resources
at its disposal compated to a distressed community
with limited stocks of capital and political clout.
Sociologists have examined this nexus by focusing
on the concept of “linking social capital” (see Szretet,
2002). Linking social capital describes the ties between
parties who know themselves not only to be unlike,
as in the case of bridging social capital but,
furthermore, to be unequal in their power and their
access to resources. This is often the case in
development work, where a range of “external”
agencies interact with relatively poor societies and
communities.

In these “relationships of exchange” between,
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Figure 2. West End, Cincinnati.

for example, the local government and community
grassroots organizations or ptivate investors, two
parties with unequal power relations share
redevelopment efforts. “Linking social capital,” which
illustrates the relationships between unequal agents
has become a popular redevelopment approach in
recent years. For example, Arefi (2002) discusses the
redevelopment effotts of eight distressed communities
in Los Angeles revolving primarily around the concept
of “linking social capital.”

The remainder of the paper will discuss a
conceptual framework for chronicling the history of
the redevelopment efforts and their outcomes in The
West End, Cincinnati (see Figure 2) during the last
few decades. The proposed framework helps
conceptualize the connection between policy type
and target groups. Two sets of public policies with
broad-based impacts on urban regeneration are
discernible. First, such policies have, intentionally or
unintentionally, contributed to the decline of the
inner-city and the rise of suburban development.
Triage and Urban Renewal epitomize policies
characterized by weak cohesion. Absent from both
has been the community participation component
of the sustainable decision-making process. The main
argument is that those policies, which integrate the
people-and place-components of regeneration, are
more likely to sustain themselves than those that are
less conducive to citizen patticipation. This is where
strong interconnectedness and strong cohesion
intersect in matrix 1. Strong cohesion characterizes
the second possibility, where target groups can affect
public policy. Similarly, it would be conceivable to
group the policy type-target group linkages into weak
and strong interconnectedness. The following
examples clarify the proposed housing policy
taxonomy. These examples focus on the West End,
an important histotic neighborhood in Cincinnati,

which has experienced major governmental
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intervention, in terms of, Urban Renewal, Model

Cities, and a HOPE VI housing project.

A Brief History of the West End, Cincinnati
The 500-acre neighborhood lies in close proximity
to the Cincinnati Central Business District and houses
Union Terminal, a converted train station that has
been the city’s museum center since 1985. In 1875,
the West End, Cincinnati housed 23 industries
including soap, chemical manufacturing, and candle-
making. The concentration of industrial buildings,
the increased building density, and the influx of
population into the West End transformed its once-
bucolic visual character and increased the need for
new housing. The rising housing demand resulted in
the conversion of single-family houses into flats and
large tenements, which covered the entire block in
parts of the West End (Giglierano and Overmyer,
1988). The 1880s and 1890s witnessed the decline
of the West End as an attractive neighborhood, and
witnessed a mass exodus of its middle and upper
income population, especially German Jews, and the
subsequent artival of a primarily African American,
lower income population. According to Murley (1982:
86), “By 1890, 85% of Cincinnati’s black population
was concentrated there—segregated in fact if not by
law.” The steady decline of the neighborhood
continued throughout the 1930s.

The City officials” plea for public housing,
replacing the old industtial plants, and the design of

>

“superblocks,” including Queensgate I and 11,
transformed the West End once again in the 1950s.
In fact, the economic development efforts of the
1950s accelerated the decline of the neighborhood
and led to the relocation of its low-income African
American residents to othet neighborhoods including
Over-the-Rhine (Manley, 2002: 4). The construction
of the Interstate-75 expressway split this

neighborhood into two sections during the 1960s.

By 1966, more than a quarter of the population
of the West End was forced to move out to other
neighborhoods, i.c. Evanston, Mt. Auburn, Avondale,
and Walnut Hills. Partially to rectify the adverse
effects of the massive urban surgery of the Urban
Renewal era of the 1950s and catly 1960s, the Model
Cities Programs of the 1960s and 1970s followed.
However, the implementation of these programs in
Cincinnati could not stop the massive exodus of the
residents of the West End. So much so, that between
1960 and 1980, the area lost more than 70% of its
42,000 population so that only 12,000 people remained
(Giglierano and Overmyer, 1988). However, new
public-private housing initiatives since the late 1990s
have started turning the West End around. Using the
concept of policy networks, the remainder of the
article will chronicle the outcomes of various urban
policies implemented in the West End as evidenced

by its history since the 1800s.

Weak Cohesion, Weak Interconnectedness
Triage demonstrates a public policy with marginal
interconnectedness—that is, a palpable interaction
between the government and the citizens. In the case
of triage, several reasons account for the government’s
reluctance to involve people in the decision-making
process. Agnew (1983: 38) asserts that, “cleatly,
governments can engage in such a policy without
publicly declaring which areas are to be written off.”
Due to the scarcity of resoutces, government typically
ranks areas on the basis of the degree of distress
and the likelihood of regeneration. Triage is
counterintuitive to the conventional argument for
targeting the most severely distressed areas and people
in that, at times, those who are most in need are less
likely to be helped. However, “the political impact
on the near-poot”” might be more palpable since they
have a few more resources. Wildavsky (1996: 82)

argues that “as they observe extra resources going
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to the very poor, who are most in need but least
likely to be helped, they cannot help but wonder why
they, who need less help but can use it more, are
being left out.”

This rationale has resulted in “various typologies
of decline,” i.e. “terminal decline,” “neighborhood
death and ethical inefficiency,” “managed migration,”
“ planned shrinkage,” and “triage” (Stegman, 1979;
496). Triage favors the allocation of scarce resources
only to areas with stabilization promise, which means
aiding some at the expense of others. Having ranged
from redlining and various degrees of geographical

bias in the distribution of public services to “across-

triage, benign neglect, and slum clearance made little
effort to involve people in the decision-making
process (Figure 3). The practice of ttiage and benign
neglect in the West End, Cincinnati illustrates that
public investments or resources were allocated with
the principles of efficiency in mind. To deal with the
worst housing problem in the city on one hand, and
to take advantage of the new federal funds for the
West End slum housing, on the other, the Cincinnati
Metropolitan Housing Authority was established in
1930 (Muraley, 1982: 27). The outcomes of these
redevelopment efforts were mixed in that certain

communities benefited from public resources at the
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Figure 3. West End, Cincinnati (Before Urban Renewal).

the-board” triage, these policies have had major local
and regional land use implications and have typically
served as mechanisms for altering the economic map
of economic activities. Cons,‘equently, local residents
in severely distressed areas have been deprived of
access to good school districts, or to grants and loans
for upgrading their landed properties and so on.

As top-down policies of the 1940s and 1960s,

expense of the less affluent ones, i.e. the West End.
While the poor tesidents of the West End were
forced to move out of their neighborhood, suburban
growth accelerated the hollowing out of the West
End.

Weak Cohesion, Strong Interconnectedness

Slum clearance projects of the 1940s and 1950s
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represent the second type of policies that resulted
in massive displacement of residents from their
neighborhoods. Slum clearance or what is commonly
known as the “bulldozer approach” (Carmon, 1999:
146) demonstrates weak cohesion, but faitly strong
interconnectedness. Slum clearance and triage
showcase two different government approaches when
faced with weak markets. The former represents
government action aimed at intervening in the
marketplace, whereas the latter illustrates how benign
neglect could contribute to further detetioration of

infrastructure and economic distress. Slum clearance

sought to provide Cincinnatians with a practical
solution to overcome the city’s topographic
constraints. As such, the plan included an expressway,
which linked the West End, which is located between
the valley and the Cincinnati basin, to other parts of
the city (Murley, 1982). Furthermore, slum clearance,
known as the era of “Negro removal,” was an attempt
to remove “low-income Negroes” (Nager, 1980: 239)
and, in some cases, to make way for uppet-income
whites. Murley (1982: 128), for example, believes that
the request for federal funding for slum clearance

was “to build three separate neighborhood units in


















