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Abstract

A Case Study of Pedestrian Space Networks in Two Traditional Urban Neighbourhoods,
Copenhagen, Denmark

by
Neil James Christophér Hrushowy
Doctor of Philosophy in City and Regional Planning
University of California, Berkeley

Professor Peter Bosselmann, Chair

Most pedestrian environment and behaviour research has applied concepts of
connectivity and access uniformly at the neighbourhood scale. Actual pedestrian nerworks
rely on a limited number of routes to provide intra- and inter-neighbourhood pedestrian
connections, suggesting the need to focus research. Also, much of the literature has proposed
improvements to the built environment that have little relation to the planning system’
ability to implement them.

This research aims to assess the applicability of a network approach to pedestrian
planning. It includes two case studies of comparable neighbourhoods in Copenhagen,
Denmark. One neighbourhood has a robust pedestrian space network rich with choice,
while the other has a fragmented network that limits pedestrian route choice.

A randomized survey of 600 households collected data on walking behaviour and
perceptions of the pedestrian environment. Also, 17 in-person interviews were conducted
with residents to understand how attitudes and pedestrian opportunties influenced walking
behaviour. |

This research also explored the role of Copenhagen’s political culture of planning

in building and maintaining robust pedestrian space networks. The theme of state-market



balance of power and its relevance to pedestrian policy implementation was explored through
over 20 interviews with planners, politicians and private developers, as well as a detailed
study of planning documents.

Survey results found that residents living in a robust pedestrian space network walked
to a greater number of local destinations and a broader range of destination types. The
relationship held for optional trips to social destinations. Residents living in a more robust
pedestrian environment had a larger social network, suggesting neighbourhood design can
influence social interaction.

The in-person interviews illustrated how residents chose routes through their
neighbourhood, what constituted a barrier to pedestrian movement, and how social barriers
affected the desirability of destinations that seemingly meet standard urban design criteria.

The political culture research demonstrated that economic constraints place stress
on any planning system. A planning system that enjoys consistent political and financial
support from elected officials, however, was found to have a superior ability to respond
to collective challenges and develop innovative solutions. Further, the enhanced ability
to implement policy appears associated with a more reflective approach to planning that

encourages planners to enhance their skills and knowledge over time.

Professor Peter Bosselmann, Chair
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PeEDESTRIAN SrAcE NETWORKS IN URBAN NEIGHBOURHOODS

1 Introduction

In recent years, efforts to build higher quality pedestrian spaces have gained momen-
tum. Many North American cities have adopted policy statements that support walking as
an important mode of transportation; a number of federal and state public health agencies
are now advocating for pedestrian facility improvements, while also providing funding for
research into the emerging field of “active living”. Transportation planners have begun to
pay attention to walking as a separate transportation mode, while grassroots movements for
pedestrian- and transit-oriented design have begun to influence the design of new subdivi-
sions. What was a small field dominated by urban designers only 10 years ago, has grown
into a large field with representatives from a multitude of professions (Powell, 2005; Sallis et
al., 2005). The momentum behind pedestrian design is palpable and there is a strong feeling
that changes to how we plan are inevitable. |

'The diversity of professions interested in pedestrian space design spans from public
health to transportation planning. The Centers for Disease Control and Prevention (CDC),
for example, identifies community design and the lack of opportunities for walking as one
factor that has contributed to the dramatically higher rates of obesity among Americans
(CDC, 2003). The Transportation Research Board’s Committee on Pedestrians wrote that
substituting walking for short automobile trips would “dramatically benefit society” by im-
proving physical fitness, reducing emissions, reducing costs‘associated with automobiles, and
most importantly, increasing social interaction (Blomberg, Jordan, Killingsworth, & Kon-
heim). In urban design, Carmona writes that the “contemporary ethos is to design pedestri-

an-dominant rather than car-dominant environments” (Carmona, 2003, p. 188 p 188), and



San Francisco’s General Plan Transportation Element states that the City’s policy is to “support
pedestrian needs by incorporating them into regular short-range and long-range planning
activities for all city and regional agencies and by including pedestrian facility funding in all
appropriate funding requests” (Francisco, 2003). Clearly, promoting pedestrian activity is
the focus of much policy talk; however little compelling evidence exists to support Carmona’s
claim that pedestrian concerns dominate contemporary design, even in San Francisco, a city
known for its urban culture.
2 Problem Definition —Walking versus Urban Life

There are three issues associated with the recent research on walkable neighbourhoods
that need to be addressed. First, much of the research energy over the past 10 years has
focused on the relationship berween neighbourhood design and the activity level of residents.
The rationale is that a sedentary lifestyle is associated with inadequate access to walking
and exercise facilities, and that single-use, low density and poorly connected suburban tract
housing subdivisions force residents to drive for all trips. Since a sedentary lifestyle is as-
sociated with numerous negative health outcomes, including obesity and heart disease, then
public health researchers have become very interested in promoting more walkable residential
designs. While understanding the built environment’s effect on physical activity is an impor-
tant research goal, walking is not the only aspect of urban living that urban designers are in-
terested in, nor is it the only outcome public health researchers have addressed (Syme, 2004).

The risk of making physical activity the exclusive outcome is that such a well-orga-
nized and well-funded research effort will overshadow other, equally important outcomes,
such as designs suitable for children’s play, the degree of neighbouring, or the connection to
nature. These topics have long been the concern of urban design and still need to be included
in the debate over the urban landscape (Appleyard, Gerson, & Lintell, 1981; Bosselmann,
1984; Cooper-Marcus & Sarkissian, 1986; Eubank-Ahrens, 1985; Gehl, 1987; Jacobs, 1993;
Proshansky, Fabian, & Kaminoff, 1983; Rapoport, 1977; Southworth & Owens, 1993;

Whyte, 1990). The focus on walking as the dominant outcome also turns some traditional



relationships in urban design on their head, such as the enjoyment derived from aesthetically
beautiful and socially vibrant built landscapes; urban designers have argued there is value in
such landscapes in of themselves, and do not need to be viewed as an input into a physical
activity model. What if there is no benefit from certain elements of a proposed street rede-
sign in terms of getting people to walk more? Are those elements the first to be cut because
they only bring aesthetic enjoyment or an clement of discovery to the walking experience?

The second issue is that the methods currently employed by active living researchers
rely exclusively on quantitative assessments of the built environment. The data are collected
in one of three ways: 1) objectively measured variables (c.g., density); 2) household surveys
with self-rating scales; and 3) trained observers rating neighbourhood environments. The
last two are considered alternatives to one another and are often paired with some objective
measutres of the built environment; they generally produce reliable and valid measures of a
neighbourhood’s walkability (Gauvin et al., 2005; Leslie et al., 2005; Saelens, Sallis, Black,
& Chen, 2003). In this sense, the instruments are well suited to their task. However, there
is reason to believe that reducing a street, for example, to its component parts — such as tree
cover, sidewalk width, sense of enclosure, and traffic level — will generate an incomplete, or
even inaccurate assessment of how well that street meets the diverse needs of users. Future
pedestrian environment research should adopt a multi-method approach that allows for the
unique characteristics of each neighbourhood to be incorporated into the study.

The third issue involves the appropriate unit of analysis. For an assessment of overall
walkability, the neighbourhood could be the appropriate unit of analysis. To successfully de-
sign pedestrian space networks, however, a much more detailed approach is necessary. There
are two reasons to measure units smaller than the neighbourhood. First, human mobility
choices are based on perceptions of specific routes and not abstractions of entire neighbour-
hoods (Gehl, 1987), while the quality of the pedestrian experience is based on the physical
and social characteristics that define the pedestrian’s immediate environment (Bosselmann,

1998; Cullen, 1961). Second, improvements to pedestrian routes are most likely to occur on
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a strect-by-street, or a block-by-block basis, and not by entire neighbourhoods. Therefore,
the research has to provide planners and designers witch the level of detail they will need to
work at this finer scale. Urban designers can contribute to pedestrian transportation plan-
ning by helping to refocus the debate towards a detailed understanding of how pedestrians
use space not only from a functional perspective, but also a social, emotional and aesthetic

one.

2.1 The Unique Needs of Pedestrians

The experience of walking connects the individual to his surroundings and makes
him aware of the details to a much greater degree than if he were driving in a car (Appleyard,
1970; Gehl, 1987). Designing streets for the pedestrian, therefore, requires a completely
different mind-set than designing for the car. The most important difference between auto-
mobile- and pedestrian-oriented design is the intensity, frequency and variety of stimulation
throughout the route necessary for walking to be pleasurable, in addition to the obvious
difference in the distance someone will be willing to travel while walking versus driving. To
date, the most advanced survey instruments used to measure walkability rely on generaliza-
tions of the walking environment, both in terms of scale (neighbourhood) and in terms of
detail (“interesting walking environment”). Practicing urban designers are already well aware
that they need to create “interesting walking environments”; what they do need to know is
what essential elements constitute an “interesting environment”. On this score, urban design
researchers have provided much more information than the sum total from transportation
planning and active living fields, and until these fields adjust their research focus to the pe-
destrian scale, they will fail to meet the needs of practicing planners and designers.

Copenhagen’s planning system is recognized as a world leader in pedestrian planning.
Danish planning is also known for the degree of authority and level of resources planners
have to implement planning policy. Lastly, the rational-hierarchical planning culcure does
not exist in any North American city to the degree it does in Copenhagen (there are a num-

ber of Scandinavian and Northern European cities with comparable planning systems). The



combination of a long-term commitment to pedestrian planning and a planning system
empowered to implement planning policy made Copenhagen an ideal research site for this
study.

3 The Challenge of Moving from Research to Policy Implementation

There has been considerable discussion concerning the most effective policies for
pedestrian facilities, even though little action has occurred. A Transportation Research
Board (TRB) report cites that long distances between origins and destinations, as well as the
absence of safe and comfortable pedestrian facilities, have undermined efforts to increase
pedestrian trips. Accordingly, cities need to reverse these trends by promoting higher densicy
development around transit stations and a mixture of uses throughout the urban area since
these strategies have been shown to increase both transit and pedestrian trips (Blomberg, Jor-
dan, Killingsworth, & Konheim). Similarly, a Department of Transportation (DOT) report
argued in favour of incorporating urban design variables into travel demand models, saying
that urban design “is seen as one means to reduce personal automobile use, by locating activi-
ties so that non-motorized and transit trips can be substituted for automobile trips™ (Eash,
2003). The factors listed for incorporation include the presence of sidewalks, mixture of land
uses, Building setbacks, transit stop conditions, and bicycle infrastructure. While certainly
associated with good pedestrian environments, these factors provide little meaningful infor-
mation about the quality of the pedestrian experience and very little concrete guidance that
urban designers could use to inform their designs.

The Green Book, published by the American Association of State and Highway
Transportation Officials (AASHTO), has become synonymous with street designs that have
been especially hostile to nonmotorized transportation; unfortunately, the Green Book has
been the standard for American street design for five decades. Indeed, the result of more
than a half-century of streets designed according to AASHTO standards is that American
street design is “among the least pedestrian- and bicycle-friendly in the world” (Frank 2003).

Fortunately, competing professional societies, such as the Institute of Transportation



Engineers (ITE), have begun to shift engineering’s approach to designing streets. ITE has
published several manuals for altnernative street standards that advocate for streets designs
that are sensitive to the context of the surrounding built environment, as well as the needs
of modes other than the automobile (Homburger & Institute of Transportation Engineers.,
1989; ITE Technical Council Committee SP-8., 1997; Lalani & ITE Pedestrian and Bicycle
Task Force., 2001). Although the adoption of alternative standards has been limited to a
small number of cities across the country, there is growing hope that there will be continued
erosion of traditional transportation engineering ideas.

3.1 DPolitical Culture as a Barrier to Policy Implementation

There appears to be no lack of rhetorical commitment to improving the pedestrian
environment in America, but there is a marked absence of action. Most societies, be they in
North America, Europe or Asia, have all become enamored with the perceived convenience
of the automobile; perceived because no society has been able to build an automobile-domi-
nated environment that delivers on the promise. And yet the continued pull of this mental-
ity represents a direct challenge to policies that support walkable and social neighbourhoods.
No society has been able to fully resist the push towards “motopia,” but the United States
has long been considered one of the best examples of an automobile-dominated culture and
built landscape (Southworth, 2005). And while many European countries are experienc-
ing suburbanization, it is rarely at the scale typical of a Houston, Phoenix, Atlanta, Orange
County or Los Vegas. If we are serious about transforming those cities that are still reason-
ably pedestrian-supportive (Southworth, 2005), we need to better understand the barriers to
policy implementation.

A key barrier between good intentions and more successful pedestrian environment
is neither the lack of funding, nor the opposition by residents fearful of change (commonly
referred to as NIMBYs, or “Not In My Backyard”), nor the fragmentation of the bureaucratic
structure, nor the fierce home-rule mentality of contiguous municipalities. Rather, these

challenges reflect a deeper set of cultural values that define the relationship between the state
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and its citizens, what Mercer defines as the “political culture” of a society (Mercer, 1982).
Applying the concept of political culture to planning, “respecting” private landownership
dominates planning debate to a greater degree in America than in most other countries. As
a consequence, the large range of issues that are popularly perceived to be within the domain
of planning — coordinating land use and transportation policy, building affordable housing,
or allocating resources for social services — has been reduced to land use zoning (Culling-
worth & Caves, 2003). The overriding objective in land use zoning is to protect or raise
property values, which makes fulfilling all the other mandates of planning extremely difficule
due to the inherently conservative perspective associated with this narrow, market-oriented
approach to land.

Referred to as “privatism” by Sam Bass Warner, these values are not uniquely Ameri-

can, but rather the degree to which they define society is a uniquely American characteristic.

Psychologically, privatism meant that the individual should seek happiness in
personal independence and in the search for wealth...politically, privatism meant
that the community should keep the peace among individual moneymakers and, if
possible, help to create an open and thriving setting where each citizen would have
some substantial opportunity to prosper. (Warner, 1968)

In accordance with this philosophy, planning based on any goal other than the profit maxi-
mization of landowners represents a direct challenge to the dominant mindset with regards
to land. There are times when alternative goals are achieved, but rarely systematically over a
prolonged period of time. The pursuit of privatism through the practice of planning has un-
dermined the state’s ability to regulate where, when, for whom and how much development
should occur. Instead, planning reflects a disjointed and incremental approach to policy that
periodically takes advantage of the confluence of strong leadership, societal consensus and
good luck to pursue broader public needs, but usually pursues a non-linear policy course that
caters to the desires of influential partisan actors (Lindblom, 1959). When dominated by
such a political culture, cities have a difficult time coordinating resources and investments
necessary to produce robust pedestrian space networks. Advocates for a more robust pedes-

trian environment in America have begun to acknowledge the sizable challenges of retrofit-
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ting an overwhelmingly automobile-dominated landscape (Southworth, 2005); however, they
have not adequately addressed the incongruence between a vision for a more walkable society
and the historic shortcomings of American planning.

Relating planning process to planning outcomes is not an entirely new idea; indeed,
Bentley has argued that “(t)he poor quality of much of the contemporary urban environ-
ment, and the lack of concern for its overall quality, are functions of the processes by which
the environment is produced, and the forces that act on those processes” (Bentley, 1999).
Cullingworth has written two volumes on topic, grounding his theory in five decades of
planning practice in America and comparing it to both the British and Canadian culture of
planning (Cullingworth, 1993; Cullingworth & Caves, 2003). And while this has provided
the foundation for this inquiry, the political culture of planning remains a little explored idea

in mainstream planning literature, despite its centrality to successful planning outcomes.

3.2 Defining Two Competing Political Cultures of Planning

The planning environment is the “space” where the various stakeholders (planners,
politicians, private landowners, and interest groups) meet to decide what should get built, for
whom, and when. These interactions are heavily conditioned by the political culture of plan-
ning. The political culture of planning defines a planner’s authority relative to other stake-
holders, both directly in terms of the legal limits of that authority, but also indirectly in terms
of what resources have been allocated to planning (extensive or limited), how the city has
structured the planning bureaucracy (coherent or fragmented), and how much respect and
trust politicians have for planners and their recommendations (extensive or limited). In this
environment and according to these rules, stakeholders vie for influence over the planning
and development agenda, while the product — the built environment — reflects the underly-
ing values and hierarchies of power, in addition to the relevant zoning codes. In the United
States, the market-oriented approach to land development can be categorized as an “incre-
mental-individualistic” political culture of planning; “incremental” because of the opportu-

nistic nature of planning (versus systematic), and “individualistic” because of the primary



focus on maintaining property values (versus improving the mobility of residents, addressing
environmental concerns, or improving social equity).

'The challenge is to bring into sharp focus how the political culture of planning affects
urban planning and urban design. I argue that political cultures that are market-oriented will
be less able than hierarchal planning environments to achieve geographically more extensive
goals, such as the creation and maintenance of a continuous and connected pedestrian space
network (PSN).

Adapting language from Wildavsky's Culture Theory so that it better reflects condi-
tions in planning, I define two dominant political cultures of planning. First, Incremen-
tal-individualism is defined as an ideological commitment to an internally competitive and
individualistic planning environment that limits the states ability to interfere in private land
development. Such a system is synonymous with a dissmpowered public sector that has
been intentionally fragmented across several public agencies and at best is able to influence
short-term development issues (Thompson, Ellis, and Wildavsky 1990). Second, Rationale-
hierarchical, is defined as a system that values rational discourse based on the best available
information and a commitment to act in accordance with the public good. Such a system is
synonymous with an empowered public sector and a planning system structure that ensures
the efficient planning of land and services in the city.

The empowered public sector is premised on what is publicly perceived as a free
democratic debate at the municipal level that arrives at a policy consensus, which is then
implemented. Public power has been defined as public institutions using public money and
control over public urban spaces and the design of private buildings to achieve goals de-
fined by democratic institutions, be they at the municipal or federal level. Without political
consensus, Copenhagen’s city planners are able to achieve little more than San Francisco’s
planners; the difference lies in the societal expectation for consensus. This expectation prods
politicians of different ideological mindsets to work together to address the most pressing is-

sues confronting the city to a much greater degree than would be the case in San Francisco.
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This fragmented public sector lacks the cohesion and the public mandate to coordi-
nate the financial and human resources necessary to produce geographically more dispersed
urban design goals. Even when there is a confluence of like-minded people within the public
sector, the prevailing culture of private interests will likely confound most efforts. Therefore,
there are both structural and attitudinal/cultural constraints placed on planners within a mar-
ket-oriented planning environment that make it especially difficult to achieve those planning
and design goals that are geographically more extensive.

In light of these challenges, pedestrian advocates must focus on solutions that do
not require a long-term commitment or substantial resources from the city government, but
rather use regulatory tools, such as higher parking rates, lower residential parking require-
ments, and higher density along important commercial corridors to make walking a more
attractive choice. As cities continue to struggle to provide fast and efficient public transit
service, implementing such policies should benefir alternative forms of transport in general.
Lastly, if physical improvements were to be made, then identifying a limited number of
neighbourhoods that would most likely support pedestrian improvements and also can raise
funds to underwrite the project would be the most prudent course of action. This might not
adequately reflect the polished vision of well-landscaped streets, parks and squares that has
been articulated by some designers, nor conform to concepts of social equity, but it is com-
mensurate with the political reality in most American cities.

3.3 The Political Culture of Planning and Pedestrian Space Networks

To conduct research on the walkability of neighbourhoods independent of how the
political culture of planning shapes government policy is to assume naively that the current
state of the pedestrian environment reflects primarily our state of knowledge. As implied
carlier, this is simply not true. In a research field as applied as urban design, the investigator
must always have one eye focused on implementation, and especially on what the anticipated
barriers will be. That is, a keen awareness of the political culture of planning, then, must

inform research design. Without a balance between desired outcomes and realistic outcomes,
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investigators risk a situation where the “optimal” policy according to state-of-the-art research
is beyond the realm of possibility because of restrictions generated by a given political cul-
ture of planning. I argue that research questions need to better reflect the political culture

of planﬁing in a given city or country. This rescarch, by selecting a best-case research site, is
able to explore how successful a planning system defined by a rational-hierarchical political
culture of planning is in creating a robust pedestrian space network. If such a planning sys-
tem cannot achieve this goal, then an incremental-individualistic political culture of planning
will likely meet with even less success.

Drawing the concern for improved pedestrian space networks and the political cul-
ture of planning together, [ suggest that an extensive pedestrian space network that connects
people to as many different types of destinations (not just work, but social, recreational, and
spaces that meet emotional needs), and does so with great attention to detail at a scale mean-
ingful to pedestrians, is the backbone of successful pedestrian environments. By extension, a
fragmented pedestrian space network will adversely affect the sense of connection to the built
environment felt by users, reduce their potential for pedestrian mobility, and shrink the spa-
tially-defined sense of social cohesion between residents. Robust pedestrian space networks
by nature require urban designers and planners to adopt a logic of movement when they act
to expand or strengthen the pedestrian environment. Such a logic entails a spatially-con-
nected mindset and a belief in walking as a transportation mode, not just as a leisure activity.
An example of a spatially connected mindset is the understanding that the total network of
public and private spaces, not just individual public spaces, must be considered when making
strategic decisions concerning physical capital expansion and improvement.

Incremental-individualistic planning environments have special difficulty in opera-
tionalizing such a logic, even when planners have been able mentally to make these connec-
tions. Conversely, rational-hierarchical planning environments, because they can more easily
act in the public’s interest (Cullingworth 1993), are better able to coordinate the necessary

resources over a sufficient period of time. Copenhagen’s 40-year financial commitment to
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improving its public spaces demonstrates the staying power a hierarchical planning system

can achieve.

4 Research Rationale

There are three normative premises underlying this research. First, the policy pri-
orities that define the nature of the physical environment are influenced primarily by the
political culture of planning, and only secondarily by our knowledge of how the built envi-
ronment conditions human behaviour. Therefore, research that intends to understand how
to build better pedestrian environments must also understand the constraints stemming
from the local political culture of planning. Even with the expectation that cultures change,
achieving today’s goals must acknowledge the political context from which solutions would
flow. Second, robust pedestrian space networks require the city to become involved in urban
space development. Relying on market forces to create and maintain connected, attrac-
tive and safe pedestrian routes is inadequate. Third, successful pedestrian networks provide
residents with attractive and safe routes not only to local stores and recreational facilities, but
also to the larger neighbourhood and to adjoining neighbourhoods. Residents may not walk
these greater distances on a daily basis, but the extent of home territory, as well as the degree
of knowledge of the neighboufhood may be related to the occasional trips made for special
shopping needs, leisure walking from home, and trips to friends who live beyond “nor-
mal” walking distances. If the route is unappealing over these longer distances, or there is a
significant barrier to pedestrian movement, then a mode other than walking will be chosen.
Though these trips are not considered “necessary” from a daily needs perspective, they do
enrich our lives while reminding us that the urban experience is about much more than just
meeting one’s daily needs.

This range of pedestrian movement requires a scale of pedestrian planning greater
than has been conceived of in the past. Researchers often assume 400 metres is the maxi-
mum distance that pedestrians will walk for most errands. There are other optional trips,

however, that may get pedestrians to walk much further if the conditions are right, such
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as social trips to meet friends, either at a park, caf¢, restaurant, or at someone’s home. The
choice to walk to work also would entail much longer trips, again, if the conditions were suf-
ficiently attractive. Given that the U.S. Surgeon General recommends the equivalent of 30
minutes of brisk walking most days of the week, which translates into approximately 3.2km
per day, neighbourhood pedestrian plans need to envision environments far more extensive

than those associated with the quick walk for a quart of milk.

5 Research Qutline

This research will attempt to fill a number of gaps in the literature. First, it will ad-
dress the gap between planning policy and planning action by linking specific qualities of
the policy environment with outcomes in the built environment. Second, it will explore the
validity of a network approach to pedestrian planning. The defining characteristic of this
approach is the recognition that a limited number of high-quality routes play a dispropor-
tionate role in the success of the overall pedestrian environment. This is in contrast to the
currently dominant research approach that uses a cognitively more abstract neighbourhood-
wide walkability index as the primary measure of the pedestrian environment. Third, it will
advance pedestrian research methods by integrating quantitative and qualitative methods to
create a more complete understanding of how a robust pedestrian space network influences
walking behaviour. Further, it will develop new research tools that better harness the power
of GIS-based analysis by applying it to spatially dependent data collected through novel map-
ping questions included in the household survey.

There are three research goals for this research. The goals are,

I) To understand how a rational-hierarchical planning culture influences efforts to
create a robust pedestrian space network.

IT) To describe under what conditions rational-hierarchical planning environments
are successful versus unsuccessful in creating robust pedestrian space networks.

I11) To document how a robust pedestrian space network affects a resident’s walking
behaviour and her pattern of socialising within her neighbourhood.

These goals are reflected in five research questions that shape the work presented here.
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How are the underlying values of the city’s planning system expressed by Copen-
hagen’s Municipal Plan?> How do planners interpret those values and then translate
them to the built environment?

What are Copenhagen’s policies regarding the creation of robust pedestrian space
networks?

Why was Copenhagen unable to create a robust pedestrian space network when it
“improved” Norrebro in the 1980s, but was able to do so in Vesterbro in the 1990s?

Under what conditions has Copenhagen successfully built robust pedestrian space
networks?

How does a robust pedestrian space network influence:

o The frequency of walking trips, and the distance per trip?

» The purpose of pedestrian trips?

e 'The variability of route choice?

o The size of a resident’s home range?

¢ The degree to which the pedestrian space network supports a resident’s social life?

* The sense of “joy” or pleasure associated with using public open spaces?

Dissertation Outline

Chapter 2 reviews the relevant literature from several fields, but emphasises the ad-

vances in pedestrian research from the emerging field of “active living.” The chaprer will also

critique the shortcomings in the new literature and offer suggestions for how urban design

can play a more central role in defining the future research agenda and contribute to the

research methods employed.

Chapter 3 describes the research methodology, including the research protocol, data

collection process and dara analysis tools. This chapter also presents the rational for selecting

Copenhagen, Denmark as the study site.

Chapters 4 and 5 present the results from the political culture of planning research

and the neighbourhood pedestrian space network research, respectively.
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Chapter 6 summarises the main conclusions and discusses the implications for cur-
rent research, as well as how future research strategies could be adjusted to ensure research
outcomes better match the needs of practicing planners and designers. Importantly, the

chapter also discusses the findings’ applicability to the North American planning context.
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“The essential point is that the ‘city dweller’ is socialized not just by
people, personalities, and social groups, but by spaces and
place; by physical systems that are internalized as conceptions of time,
movement, distance, familiarity, safety, beauty, and purpose that provide
structure for that individidual”

Proshansky, Ittelson, and
Rivlin, 1976.

“From a physical activity and health perspective, transportation
studies have numerous shortcomings: the contribution of community
design to overall physical activity is unknown, only a small number
of environmental variables have been studied, and reliable and valid
measures of environmental variables are not available.”

Saelens, Sallis, et al. 2003.

Chapter 2
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Tue EvoLuTION OF PEDESTRIAN RESEARCH AND ITS FUTURE PROSPECTS

The breadth of interest in the relationship between the built environment and walk-
ing has increased dramatically over the past 10 years to encompass many researchers from a
variety of fields. Amid growing concerns for the deteriorating health of Americans (related
to the lack of physical activity, higher rates of obesity and heart disease) and the economic
and environmental unsustainability of America’s current transportation system, researchers
from architecture, civil engineering, economics, urban design, epidemiology, and transporta-
tion planning, among others, are now investigating this topic (Powell, 2005). Indeed, there
is a growing sense that we cannot continue to prioritise the automobile in how we build new
suburban development or maintain existing urban environments. Of paramount concern is
how to encourage mote people to use human-powered modes of transporration.

The litany of research documenting the rising rates of obesity, inactive lifestyles and
the elevated morbidity risks as a consequence of this poor state of health are legion. The
growth in obesity in America has been associated with an inadequate amount of activity and
poor eating habits (Koplan & Dietz, 1999; Mokdad et al., 1999, 2000). One paper, using
national CDC data, estimated that nearly one-third of Americans are obese, and almost two-
thirds are either overweight or obese (Flegal, Carroll, Ogden, & Johnson, 2002). Another
study estimated that the majority of Americans don't meet the minimum recommended
standards for physical activity set by the Surgeon General and other health organisations
(USDHHS, 1996), while over one-quarter of Americans engage in absolutely no leisure time
physical activities (Lawrence D. Frank, Engelke, & Schmid, 2003). This inactive lifestyle has
serious consequences for morbidity and mortality rates in America; statistical studies have

generally shown that as activity levels increase, mortality rates decrease. One paper, which
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reviewed nearly 20 years of epidemiological studies in order to estimate how many deaths
can be linked to the underlying causes of a sedentary lifestyle and poor diet, found that ap-
proximately 300,000 Americans die prematurely each year due to these causes (McGinnis &
Foege, 1993). This ranked second in the leading causes of death (14 percent of all deaths)
behind tobacco (19 percent).

The environmental effects of America’s automobile dominated transportation sys-
tem are no less daunting. Mark Delucchi estimates that the total social costs of highway
transportation in America in 1990-91 to range from $1.9 trillion to $3.2 trillion, depending
on underlying assumptions (Delucchi, 1997, 2000). Of that total, the nonmonetary exter-
nalities of pollution from motor-vehicle use range from $35 billion to $517 billion. With
respect to global climate change, the United States is the world’s largest emitter of greenhouse
gases, accounting for approximately 25 percent of emissions even though it represents less
than 5 percent of the world’s population (World Atlas, 2003), while over half of America’s
greenhouse gas emissions are estimated to come from transportation sources (source). The
international community is placing increasing pressure on American lawmakers to take
responsibility for their country’s actions and act in a globally conscientious way. Given these
challenges, it is imperative for the United States to become a leader in clean transportation
policy. By creating pedestrian-oriented neighbourhoods, the United States could help reduce
both the health risks and the environmental risks of its lopsided urban environment and
transportation system at a population level.

1 Renewed Interest in the Urban Environment as an Activity Setting

The confluence of new fields has brought renewed energy to the topic of pedestrian
design along with a level of resources and research sophistication that had been largely lack-
ing. The result has been a wealth of empirical insight into what characteristics of the built
environment influence the choice to walk. That much of the empirically-based research has
only confirmed what urban designers and transportation planners in many European cities

have “known” for decades does not diminish the scale of the achievement. Rather it should
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be viewed as a beginning for future research that delves past superficial associations, such as
between residential aensity and walking, and into questions of how density should be con-
figured, what mix of unit-types should be provided, and what street and sidewalk configura-
tions are most attractive to pedestrians. Importantly, urban designers also need to assert their
views more forcefully so that other urban space considerations are not overlooked. That is,
in our rush to make America more “walkable”, we also need to make sure there are enough
spaces to stop, watch, listen, engage, explore, learn and relax in. Making the connection
between good walking environments and places that meet the diverse social, emotional and
functional roles urbanites require of their cities continues to be a role that urban designers are
uniquely qualified for.

2 Urbanism, Urbanity and the Meaning of Urban Life

The meaning of cities as a physical and social concept goes beyond its functional role
in the everyday lives of its residents. Historically, cities have been an environment where a
diverse range of people can come together and exchange goods, share ideas and explore new
directions. Cities, because they concentrate people and wealth in one place, have frequently
generated new forms of cultural expression, political ideas and social movements. This means
that in addition to conceiving of the city’s purpose as serving a purely functional role, such
as to provide a healthy walking environment for its residents, there should be an idealistic
vision for the city, a vision that reflects some of the core values of the society. For example,
the manner in which the city is developed and maintained should reflect concepts of equity
and social justice so that those with the least access to power are still represented, be they
poor, racially discriminated against, too young to participate or not even born. The processes
of physical change should build on the principle of collective action, underlining the impera-
tive to work together and not solely for one’s own benefit, while the built product should be
vibrant, dynamic, restful, explorable or contemplative, in addition to being efficient, acces-
sible and sustainable. That is, it should meet the diverse emotional and social, and not just

functional, needs of its residents.
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Urban form affects our attitudes and our behaviour. Active living researchers have
focused on the physical activity aspect of the built environment-behaviour relationship, but
there are normative outcomes that should be considered as well. Urban form can play a for-
mative role in our democracy by cither strengthening or weakening bonds between residents.
Kathlene and Lyn, for example, found “significant differences in the lived experiences of
suburban and urban dwellers, and these experiences profoundly affect the social lives of their
inhabitants” (Kathlene & Lynn, 2000). Citing earlier social capital research by Putnam, the
authors conclude that the lack of diverse social experiences associated with suburban living
could compromise the ingredients for a democratically engaged citizenry.

This holistic vision of urban life is not easily reduced to a Likert scale measuring the
degree of satisfaction, which perhaps explains why no studies to date have tried to incorpo-
rate the social or emotional dimensions of a resident’s relationship with the built environ-
ment'. Measuring success over time according to a number of carefully selected indicators,
however, is a reasonable and important addition to the larger urban development process.
And yet, the success of a city’s efforts to improve itself should also be measured through a
narrative, a story that reveals how the city hinders or facilitates the efforts of its residents to
meet their needs and fulfill their potential.

Given this context, how does the recent surge in research by epidemiologists and
transportation planners (among many others) on the relationship between the built environ-
ment and walking build upon this conception of the city? Clearly, it has greatly contributed
to the sophistication of the dialogue on urban spaces and should continue to play a central
role in the ongoing dialogue on urban planning policy. And yet, it is not the entire dialogue
and an important role for urban design will be to somehow influence the course of research
ideas and methodologies so that 1) outcomes other than the amount and intensity of walk-
ing are considered, 2) a more refined set of built environment characteristics are included as

independent variables, and 3) study designs that combine inductive qualitative and phenom-

1 Several studies have included social support for physical activity variables, but these are always
on the right-hand side of the equation, and are never considered as dependent variables.
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enological methods alongside the scientific deductive method. Possible strategies include ex-
panding the definition of health beyond just physical well-being so that other variables, such
as the determinants of mental health, can be included. In this way, the built environment’s

direct and indirect relationship to a broader concept urban living could be examined.

3 Understanding Urban Design’s Approach to the Built Environment

Urban design’s approach to urban space research differs from the other fields cur-
rently studying the walkability of neighbourhoods. There are primarily two differences; first,
urban design conceives of the built environment in a more holistic manner; and second, its
methods are mostly descriptive and largely do not rely on sophisticated quantitative data
collection and analysis tools. Jan Gehl’s recent study of London’s footways serves to illustrate
both points. In describing what is meant by “urban quality”, the report says, “City life is
more than walking” (p.29), and that city spaces need to be able to accommodate a range of
activities. The report defines three broad categories of activities, including Necessary Activi-
ties (going to work or school, grocery shopping, etc.), Optional Activities (stopping to spend
time in urban spaces), and Social Activities (watching, listening, and interacting with other
people, both passively and actively). The report goes on to argue that only urban spaces that
offer a high level of urban quality will encourage users to engage in the latter two categories
of activities.

“Staying” in spaces has long been a research focus of urban designers. Appleyard con-
ceived of streets as distinct places in which all manners of activities took place, with walking
being only one (Appleyard, Gerson, & Lintell, 1981). For him, neighbourhood streets were
places for communal activities, for children to play, learn and safely explore their world. J.
Jacobs, the earliest and most influential urban critic, argued for the importance of street life
to a healthy city and focused her energy on creating safe and attractive streets that supported
a diversity of activities (Jacobs, 1961). Like Appelyard, Jacobs believed streets could be good
spaces for children; indeed, good streets were essential to successfully assimilate children into

society. They did differ, however, on whether streets should be designed to engender close
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social contact between neighbours. Jacobs felt that privacy is one of the most important ele-
ments of city life, and the ability to remain unintangled in the lives of one’s neighbours was
essential to maintaining this privacy. Appleyard, by contrast, saw the degree of social rela-
tions between neighbours as a measure of successful street design. Neither author collected
more than anecdotal evidence in support of their positions.

Lynch adopted a very broad frame of reference — urban form in general — in which
walking can be placed as one of the user needs to be accommodated (Lynch, 1981). His
performance dimensions - intentionally broad to ensure relevance to as broad a range of
contexts as possible, can be applied to pedestrian space networks. Of all his contributions,
his emphasis on legibility is likely the best remembered, as well as the most applicable to this
discussion.

Lastly, Southworth and Ben-Joseph examined street standards and how they shape
urban form at the neighbourhood level. They conclude that the postindustrial suburban
landscape has become increasingly less walkable and more auto-oriented, although some
recent, but limited, headway has been made in terms of New Urbanist street designs (South-

worth & Ben-Joseph, 1995, 1997).

3.1 _ Urban space — The balance between movement and staying

If current research has focused too narrowly on walking in exclusion of the other
aspects of urban life, then many urban designers have focused too narrowly on the quality of
place to the exclusion of the pedestrian network connecting places. Perhaps the two excep-
tions are Cullen’s Townscape study, which studied how urban design influences the quality
of the urban experience through the lens of sequential views, and Lynch’s Image of the City
(Cullen, 1961; Lynch, 1960). Their approaches differed substantially, with Cullen adopt-
ing a clearly designer perspective of pedestrian environments, while Lynch was the first to
employ cognitive theory to studies of the urban landscape. Cullen’s study of how vistas open
and close as one walks through an urban environment is perhaps a more appropriate analysis

tool for Europe’s deformed grid pattern of streets than for North America’s gridiron, and yet
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it still provides valuable insight into how a pedestrian experiences the built landscape. Most
importantly, his study reveals how the both the pedestrian’s pace and her ability to stop and
engage with whatever she encounters distinguishes walking from all other modes, with the
possible exception of cycling. By contrast, Lynch, in addition to introducing wayfinding and
“imageability” into urban design’s lexicon, forcefully argued that pedestrians have a unique
cognitive relationship with the city, one that is influenced not only by the comprehensibility
of the urban form, but also by the fact that pedestrians have a much closer sensory relation-
ship with the surrounding environment than do car drivers.

Contemporary urban design has become divided over what scale should be empha-
sised, with one group falling back on the centrality of place in urban settings, while the other
is pursuing a neighbourhood level agenda, and has introduced such concepts as pedestrian-
oriented design (POD), urban villages and transit-oriented design (TOD) (Calthorpe, 1993;
Duany, Speck, & Plater-Zyberk, 2000; Krier, Ibelings, Meuser, & Bodenschatz, 2003). This
second group provides detailed recommendations for how urban environments should be
designed, including many ideas for improving the walkability of urban environments, al-
though they have little or no credible research to substantiate their claims. Unlike Lynch,
Appleyard and Whyte, who were affiliated with universities, many of the current generation
of urban design advocates are practitioners who must market their perspectives, perhaps
weakening their resolve to conduct rigourous research. Regardless, their advocacy for a more
fine-grained grid, greater proximity between origins and destinations, higher density housing,
mixed land use and a mixture of housing types and tenures within the same neighbourhood
became the starting points for much of the physical activity research. As noted eatlier, the
recent physical activity research has confirmed the relationship between many of these char-
acteristics and walking, perhaps increasing the credibility of the New Urbanist’s tenets, if not
the physical manifestations of them.

Urban designers emphasising the centrality of place, a viewpoint that can be called

destination domination, is likely a reflection of an architecture-influenced mindset that sees
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objects in space, rather that space defined by objects (Carr, 1992; Dixon & Urban Land
Institute, 2001; Ford, 2000; Koolhaas, Mau, Sigler, & Werlemann, 1995). This myopic
perspective may have undermined the value of urban design to planners and policymakers
since it ignores the value of the larger urban context, the importance of connections, and the
fundamental role that movement plays in how people use urban space networks. This reverse
logic is not isolated to North America, bur also afflicts societies where architecture has his-
torically enjoyed a position of prestige. For example, Jon Pape, the Director of Urban Space
Design in Copenhagen, Denmark, noted that Copenhagen has historically addressed urban
development from the perspective of buildings first, then urban space, and urban life last. As
this approach has produced poor quality urban spaces in most of the urban redevelopment
sites along the harbour, the city is now trying to reverse it priorities so that urban life comes -
first, then urban space, and lastly buildings. It is only within this larger framework that the

design of place becomes meaningful.

3.2 Urban Design Research

Returning to those authors who have conducted research on the use of urban spaces,
be they streets, square or parks, what can the urban design literature contribute to contem-
porary research? One important theme can be called “comfort and protection,” since it deals
with the negative influences of external factors on the walking experience. In this group are
Appleyard, Bosselmann, Whyte, Eubanks-Ahrens, and Isaacs — a short list indeed. Appleyard
focused on the effect of traffic on a number or activities, including neighbouring and social
contact; Bosselmann studied the effect of sun and wind on pedestrian comfort (Bosselmann,
1984, 1994); Whyte studied both streets and urban plazas (Whyte, 1988); and Eubanks-
Ahrens measured how street design influences children’s play (Eubank-Ahrens, 1985). Be-
tween them, they found that traffic influenced the level of pedestrian activity and the amount
of social contact between neighbours; that design modifies climate conditions and can either
enhance or undermine the degree of user comfort; and that public plazas that provide ample,

comfortable that is close to the stream of pedestrians, opportunities to purchase food, protect
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visitors from wind and provide access to sunlight are better used.

The second category of research has focused on what conditions either encourage
walking, or improve the experience of walking. Bosselmann’s exploration of block and street
dimensions and their affect on perceived time found that a stimulating built environment
characterised by narrow facades and interesting transitions from one space to the next “accel-
erates” time, while a dull built environment characterised by long, unbroken facades “decel-
erates” time (Bosselmann, 1998). By contrast, Isaacs found that paths with smaller spatial
dimensions were perceived as longer than paths with larger spatial dimensions, despite being
the same length (Isaacs, 2000). In Gehls classic book, Life Between Buildings: using public
space, he emphasises an array of factors that create a positive walking experience, the most
important of which is the opportunity to interact with other people in comfortable settings
(Gehl, 1987). The design factors include adequate sidewalk width, the lack of pedestrian
bartiers, connectivity of paths, lots of formal and informal opportunities to sit and watch
others, interesting paving and narrow and transparent retail fagades along commercial streets.
Perhaps no other practicing urban designer has so successfully merged research with imple-
mentation as Jan Gehl, with cities such as diverse as Melbourne, Australia; London, Great
Britain; Cork, Ireland; Bern, Switzerland; and Copenhagen, Denmark having recently com-
missioned Gehl to produce public urban space and/or pedestrian plans for them.

3.3 The Social Science Perspective on the Environment-Behaviour Relationship

The final body of research worth exploring comes from the social sciences. This
literature has been produced by a variety of fields over time, but sociology and environmental
psychology have played the lead roles. Many of the results are cautionary and emphasise the
complexity of the relationship between the built environment and behaviour, as well as the
nuances in interpretation. Broady, for example, argued thar the “effective — or total environ-
ment is the product of those physical patterns plus the behavior of people who use them,
and that will vary according to their social background and their way of life” (Broady, 1968;

emphasis added). In this way, Broady recognised the limitation of the built environment to
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produce a given behaviour and emphasised the importance of culturally, socially, economi-
cally and ethnically defined roles in influencing behaviour in any environment.

Rapoport built upon this perspective when he argued that urban design either inhib-
its or supports social interaction, but does not determine behaviour (Rapoport, 1991). He
qualified this statement in two ways, saying 1) design can be so inhibitive that certain activi-
ties become impossible, and 2) design can “suggest” certain activities. That is, if an activity
in a given environment (e.g., walking to local stores or visiting local parks) is not encouraged
by the prevailing cultural rules, then that behaviour will remain largely beyond the realm of
possibility. In terms of the contemporary debate over physical activity, public health advo-
cates and policymakers should explore whether an aggressive campaign to modify accepted
patterns of behaviour will need to accompany any improvements made to the pedestrian
environment. The example from the physical activity literature that most closely adheres
to this perspective is the ecometric approach advocated by Gauvin et al., since the observers
are trained to rate the neighbourhood’s physical environment according to the “active living
potential” (Gauvin et al., 2005).

The pluralistic population that typifies many North American cities adds new chal-
lenges for urban designers. Mark La Gory discusses the role of urban anonymity in plural-
istic societies. He frames the debate around competing models of the human response to
anonymous environments; one side of the debate asserts that the increasing urban complexity
has led to greater individual self-awareness and autonomy by breaking down traditional social
bonds, thereby leading to behaviour that is less predictable. Conversely, society’s increasing
empbhasis on individualism has strained community solidarity and suggests a need to evolve
the physical and social structures that help maintain social cohesion and normative integra-
tion (Pipkin, Blau, & La Gory, 1983; Sennett, 1977). To this end, spatial segregation mini-
mizes role conflict and makes social life more predictable by emphasizing “us” and “them.”
The most meaningful categories distinguishing one group from another include stage in

lifecycle, socioeconomic status, and ethnicity. If urban designers wish to help create walkable
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neighbourhoods, they must consider in addition to the changes to the built environment,
who they expect/hope will be walking and whether there is potential for, if not conflict, then
a degree of discomfort.

Related to anonymity are the cognitively defined expectations residents have for their
living environment. Altman identified four key categories of these expectations — privacy,
personal space, territoriality, and crowding (Altman, 1975). He argued that privacy is the
central issue, since it is the “central regulatory process by which a person (or group) makes
himself more or less accessible and open to others and that the concepts of personal space
and territorial behaviors are mechanisms that are set in motion to achieve levels of privacy.”
Further, he viewed the environment both as a determinant and as an extension of behav-
iour i.e., an individual moves to another, or adapts an immediately available, space in order
to better support the desired behaviour. This suggests that in theory, residents choose the
housing environment that better meet their privacy needs. Given that there is litcle agree-
ment on the fluidity of many housing markets from the perspective of a given resident, there
should be caution in how rigidly this perspective is applied. Regardless, Altman’s research
clearly emphasises the importance of privacy; therefore, when designers consider densifying
a neighbourhood in order to better support pedestrian activity, they need to design housing
and provide sufficient open space so that the privacy need is satisfied.

Theories of perception and cognition relate directly to the design of pedestrian envi-
ronments since they can illuminate how a person uses information from the built environ-
ment to make decisions about where to walk, stop or hang out. Neisser adapted Ittelson’s
theory of perception by arguing that people process information in cycles (Ittelson, 1973;
Neisser, 1976). These “perception cycles” filter information through schema, which are
internal information structures that accept certain information and directs a search for more
information, i.e., through action. This is significantly different from information-processing
theories that assume people gather information in a linear sequence of internal processes cor-

responding to a series of transformations of information (Garling & Gollege, 1989). Neiss-
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er’s theory means perception is both a spatial and temporal process that occurs constantly as
a person moves through the environment. It implies that any static theory of human interac-
tion with the built environment is also too limited.

Applying this to the design of pedestrian space networks, I argue that any conceprual
model of pedestrian needs must be based in movement. As noted, however, urban designers
tend to focus on individual spaces and their immediate context, i.c., a place-oriented per-
spective (Tibbalds, 2001). The evolution of urban design towards the incorporation of user
needs, and the small number of academics calling for an integrated spatial approach notwith-
standing, most designers remain firmly embedded in place, not in flows. In describing the
current role for urban design, Buchanan writes that it is “essentially about placing making,
where places are not just a specific space, but all the activities and events that make it pos-
sible” (Buchanan, 1988). Even when a definition of urban design does include movement,
as in the report on urban design by the British Government, it does not distinguish between
pedestrians and other transport modes (Department of Environment & Britain), 2000). I
suggest that in order to create successful pedestrian space networks, urban designers need
to explicitly acknowledge the unique demands of pedestrian movement, with its increased
sensitivity to immediate surroundings and the pedestrian’s need to cover far greater distances
than afforded by a five-minute radius or other arbitrary boundaries. This “logic of move-
ment” may be a common frame of reference for transportation planners, but rarely do we
hear urban designers talk in great detail about the necessary elements for a citywide pedes-
trian network.

Finally, Sommer offers a realistic assessment of how urban designers had best proceed
in their efforts to better understand the physical and social environments in which they work.
He argued that it is impossible to reduce urban phenomena to any group of factors and that
designers “would benefit more from training in the techniques of systematic observation than
in the empty rituals included under the category of experimental design” (Sommer, 1969).

From this we can deduce that the kinds of rigid categorization of characteristics of the built
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environment, « lz Saelens et al., are less appropriate than approaches that explicitly allow for
a variety of influences to combine and produce a given environment. Also implied in his

statement is that inductive methods may be the most appropriate study design.

4 Advances from the Active Living Literature

The field of active living research represents an evolution in thought from the early
pedestrian activity studies, and begins to acknowledge the breadth of the relationship be-
tween the built environment and lifestyle (Sallis et al., 2005). Even with this step forward,
active living researchers tend to view the relationship in overly simplistic terms and have only
begun to explore the emotional and psychological effects of living in a robust pedestrian ori-
ented neighbourhood that supports the potential for a variety of physical and social activities.

The ability to collect high quality data on both the built environment and on physical
activity will determine the degree of success of physical activity researchers to create accurate
models of pedestrian behaviour. The progress made since the early transportation plan-
ning literature on walking is compelling, from a methodological, data quality and outcome
perspective. Early studies often used data ill-suited for pedestrian studies, either because of
inappropriate proxies for elements in the urban environment thought to influence walking,
because of scales of measurement too gross for pedestrian research (Ewing, Schmid, Killing-
sworth, Zlot, & Raudenbush, 2003), because of unreliable or invalid measures of physical
activity (Cervero & Duncan, 2003), or because of inappropriate study frameworks that apply
a derived-demand model better suited for driving than walking (Handy, Boarnet, Ewing, &
Killingsworth, 2002). Certainly, the complexity of the relationship between the built envi-
ronment and physical activity (let alone any of the social and emotional needs urbanites place
on the built environment) require sophisticated measurement instruments that are capable
of distinguishing the variability in the built environment from one setting to another. And
yet one cannot help but conclude that the limitations inherent in the transportation planner’s
traditional approach to research — limitations that range from poor quality pedestrian data

to a derived-demand framework that ignores the fundamental cognitive differences between
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walking and driving as modes of transportation — have prevented transportation researchers
from making significant advances in knowledge. Indeed, it was only once epidemiologists
and environmental psychologists became involved that the data quality and research instru-
ments improved sufficiently to generate the breakthroughs we have witnessed in the past 2-3
years.

As both self-report ratings of the built environment and of physical activity have
improved, and as researchers began to better comprehend the complexity of the research task,
relationships that some argue have no correlation with walking, such as land use (Boarnet &
Crane, 2001), or street connectivity (Crane & Crepeau, 1998), began to show significant and
strong correlations with different types of walking. For example, the amount of walking has
been found to be positively correlated with residential and nonre'sidential density (Lawrence
D. Frank & Pivo, 1994) (Ross and Dunning 1995; Berman 1996; Kitamura, Mokhrarian
and Laidet 1997); positively correlated with the perceived and objectively measured number
of destinations (Hoehner, Brennan Ramirez, Elliotr, Handy, & Brownson, 2005); correlated
with urban form, using home age as a proxy for traditional and contemporary development
; correlated with walking to work (Craig, Brownson, Cragg, & Dunn, 2002); and correlated
with land use patterns (L. Frank, 2000).

These conclusions provide valuable information for policy-makers concerned with
improving the quality of the pedestrian environment, and yet this study framework will
likely be unable to progress beyond measuring correlations between physical activity and
very blunt measures of the built environment. Much of the problem lies in the difficulty
of reducing the quality of any one dimension of the built environment to a single variable
(Cervero & Duncan, 2003). The four characteristics that have received the most attention in
the literature, land-use mix, residential density, aesthetic appeal and street connectivity, have
often been measured using blunt instruments that do not account for differentials in quality.
Table 2.1 lists a number of recent studies and summarizes how different investigators have

tried to measure the built environment. Cleatly, the breadth of approaches complicates the
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comparison of results across studies, since how one study has measured “connectivity” may
vary dramatically from another. On path connectivity, for example, no distinction is made
between a sidewalk along major 6-lane arterial and a narrow two-lane local street (Berrigan
& Troiano, 2002; Cervero & Duncan, 2003; Duncan & Mummery, 2005; L. D. Frank,
Schmid, Sallis, Chapman, & Saelens, 2005; Giles-Corti et al., 2005). Other than levelness
of the sidewalk surface, there have been no measures of the quality of the path, while density
of intersection measures have assumed the ease of crossing to be equal across all intersections
(Cervero & Duncan, 2003; L. D. Frank, Schmid, Sallis, Chapman, & Saelens, 2005). The
research has also neglected to adopt a standard for whether net or gross residential density
should be used, let alone any measure of how the public face of individual buildings relate to
the street. Finally, the quality of the shops or recreation facilities in particular, and of shop-
ping districts in general, has been ignored (Cervero & Duncan, 2003; L. D. Frank, Schmid,
Sallis, Chapman, & Saelens, 2005; Giles-Corti & Donovan, 2002; Handy, Boarnet, Ewing,
& Killingsworth, 2002).

4.1 Study Design and the Quality of Measurement Techniques

One aspect that studies differ along is how measures of the built environment are
integrated into a model. The traditional approach used by transportation researchers adopts
the derived-demand model from economics that assumes researchers can accurately quantify
all major elements of the built environment that influence walking behaviour, and then per-
form a statistical analysis that describes whether and to what degree each element contributes
to the decision to walk (or distance walked, walking intensity, etc.). This approach is based
on a cost minimisation assumption; that is, individuals will choose the mode that minimises
the cost of travel, where cost is defined as time, monetary cost, convenience, or other similar
factors.

A second approach that is gaining support is the use of environment scores that com-
bine multiple measures of the built environment into either a single measure of neighbour-

hood “walkability”, or into a small number of collapsed variables that are used to represent
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connectivity, aesthetics, land use mix, safety or density. This approach recognises that pedes-
trians evaluate a range of characteristics while walking down a street and that the combina-
tion of characteristics for one space will likely be different than for another.

4.1.1 Walkability Defined

Before moving to a critique of the two dominant approaches to modeling pedestrian
behaviour, it would be worthwhile to define “walkability.” Sallis et al. suggest walkability
refers to the “ability to walk to nearby destinations, such as shops” (Sallis et al., 2005), while
Frank et al. defined walkability as the combination of high residential density, high intersec-
tion density (representing connectivity), and a high degree of land-use mix (L. D. Frank,
Schmid, Sallis, Chapman, & Saelens, 2005). Neither of these definitions is appealing to
urban design because of their one-dimensionality, since the experience of walking is about
much more than proximity, route directness and destination choice.

An improvement to this transportation planner perspective comes from Gauvin et
al. who first recognise that the built environment provides the potential for a range of in-
tentional actions, and does not represent an outcome itself (Gauvin et al., 2005). Instead of
walkable neighbourhoods (which assumes a degree of intentionality), it is better to think of
the built environment as providing greater or lesser potential to support walking. Within
this framework, the authors identify three dimensions that contribute to the low- to high-
potential to support physical activity: 1) Activity friendliness; 2) Safety; and 3) Destination
density. Each dimension is measured by a number of variables, such as the effort to walk,
or the threat of traffic to pedestrians. Again, urban designers find little to relate to in this
framework. Like the first set of definitions, this approach was created so that it could be eas-
ily quantified for research purposes, which severely limits its scope.

Southworth recently published a more appealing definition that includes several
elements overlooked by those in the active living field (Southworth, 2005). He defines
walkability as “the extent to which the built environment supports and encourages walk-

ing by providing for pedestrian comfort and safety, connecting people with varied destina-
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tions within a reasonable amount of time and effort, and offering visual interest in journeys
throughout the network.” Perhaps more than his definition of walkability, though, are the
criteria he proposes to measure walkable cities by. Several criteria overlap with those from
the active living research field, such as connectivity, safety, and a fine grained and varied land
use pattern. Even with these criteria, however, Southworth brings a welcome breath of reality
with such observations as, “Connectivity is best addressed when an area is being designed...
and is much more difficult to remedy once a place is built.” Given that the majority of the
“postindustrial suburban landscape” suffers from very poor connectivity, these communities
likely have little hope of becoming more pedestrian friendly. Similarly, he observes that den-
sity, like connectivity, are best addressed at the time of construction, and that “[o]nce a low
density course grained pattern is put into place, it is a legal and physical challenge to insert
density and variety.” As we strive to make our communities, walkable, healthful and sociable,
understanding the constraints needs to be one of the first tasks.

Southworth argues that the least developed measure of walkability is the “path con-
text,” or the overall path environment that includes the buildings, land uses, fagade design,
tree plantings, views from the path and lighting. He observes, “[a] safe, continuous path
network in a monotonous physical setting will not invite pedestrians.” The challenge is to
identify the essential clements that define the quality of the path context, and then to de-
velop reliable and valid methods of studying it. Some of tried, but the complexity and vari-
ability of the built environment makes conducting controlled experiments extremely difficult
(Bosselmann, 1999; Isaacs, 2000). Given that urban design is closer to art than science, and
since path context is perhaps the closest physical manifestation of what urban designers do,
researchers should consider employing qualitative methods in conjunction with the quantita-
tive already discussed, otherwise they risk misrepresenting a core element of the pedestrian
experience.

4.1.2  Applying the Derived-demand Model to Walking

The derived-demand approach has met with limited success for two reasons. First,
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the underlying assumption, that each aspect of the built environment has a constant and
independent effect on the choice to walk, is likely inappropriate for the walking-built envi-
ronment relationship. Instead, elements of the built environment likely have a synergistic
relationship, and that the combination of elements likely changes from one setting to the
next. Second, experience to date suggests that rescarchers have done a poor job of integrat-
ing the full range of characteristics that influence walking behaviour, and an even poorer job
of measuring them. One example serves to illustrate some of the problems with this research
model. Hochner et al used the concept of “walkability” to select the two study sites (Savan-
nah, GA and St. Louis, MO), and then collected a combination of objectively measured
variables and self-report ratings from survey respondents. The self-report survey method
is perhaps best for gathering data on such variables as presence of sidewalks, availability of
public transport, and availability of places for exercise, since there is less room for recall bias
than for subjective characteristics, such as design quality or perceived density (which can vary
greatly from actual density). For example, the variables meant to capture the aesthetic qual-
ity of a street segment are vague and provide little meaningful insight into the actual qualicy
of the built environment. Respondents were asked, to rate on a four-point scale how “pleas-
ant” a place their neighbourhood was for physical activity. The other three characteristics for
which data was collected are similarly vague, and include presence of trees (no measure of
canopy, spacing, etc.), amount of garbage and the degree of maintenance. Given the ambi-
guity of these measures, it is not surprisingly that the study produced such counter-intuitive
results as a negative correlation between physical activity and neighbourhood aesthetics (both
perceived and objectively measured).

One advantage of the study design is that the variables were identical across both
measurement techniques, allowing for tests of validity. For example, the perceived amount
of land use diversity was one survey question; the researchers also counted the number of

nonresidential destinations within a 400m buffer of each respondent’s residence.
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4.1.3  Neighbourhood Scales and Ecological Models

An alternative research approach has been to develop neighbourhood-level scales of
walkability (Craig, Brownson, Cragg, & Dunn, 2002; Gauvin et al., 2005; Leslie, Saelens
et al., 2005; Saelens, Sallis, Black, & Chen, 2003). Indeed, studies such as the Leslie et
al., called ecologi.cal studies because they use scales aggregated to the neighbourhood scale
that reflect a combination of factors that influence walking, represents an important stride
forward in how physical activity researchers conceive of pedestrian environments. By not
including multiple, often related, neighbourhood variables in a statistical model, the prob-
lem of collinearity is avoided. More importantly from the perspective of pedestrian theory,
however, is that the use of “neighbourhood” scores calculated as the aggregation of a num-
ber of factors hypothesised to contribute to walkability recognises that two neighbourhoods
considered equally walkable often differ across a number of individual characteristics, even
though as one unit they contain attractive walking routes (Gauvin et al., 2005; Giles-Corti &
Donovan, 2002; Saelens, Sallis, Black, 8 Chen, 2003). For example, the presence of street
trees is generally considered to improve the attractiveness of a street to pedestrians, but there
are numerous well-used streets without trees, while there are many tree-lined streets that will
never become attractive to pedestrians. By developing scales of walkability that allow for a
number of elements to combine to create a walkable neighbourhood, researchers have pro-
gressed beyond the simplistic approach used by most transportation planners to date.
4.1.4  Critique of Ecological Scales of Walkability

Before such scales become widely adopted by either physical activity researchers or
urban designers interested in improving the pedestrian environment, it would be important
for urban designers to provide a critique of how the scales are constructed, especially in terms
of what factors are considered and how the data are collected. Scale with large units of analy-
sis, such as that applied by Ewing et al., provide reasonable measures of the walking environ-
ment at a county-level scale that reliably predict some aspects of walking behaviour, but offer

a limited amount of design-specific information for urban designers because of the level of
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abstraction (Ewing, Schmid, Killingsworth, Zlot, & Raudenbush, 2003). Indeed, some of
have suggested that investigators need to match context-specific behaviours with measures of
behaviour-specific environments (Giles-Corti, Timperio, Bull, & Pikora, 2005). That is, if
the investigaror is interested in walking for transport within neighbourhoods, then all mea-
sures of the built environment should be collected at the neighbourhood level, and not at
some higher level, such as at the county level.

The first study to employ an environmental score focused on work trips across 27
neighbourhoods in three Canadian provinces (Craig, Brownson, Cragg, & Dunn, 2002).
~ The environmental score consisted of 18 neighbourhood characteristics that were assessed at
the neighbourhood scale; examples include the number of destinations, whether pedestrian
needs are met, visual interest, and traffic threats. The rating approach differs from other
studies in that a small number of trained observers rated all neighbourhoods instead of hav-
ing respondents self-rate their immediate environment. There are three advantages to this
approach: first, the degree of sophistication in what can be rated is greater since the observ-
ers can be trained to have a more nuanced understanding of the built environment; second,
there can be greater specificity in what gets rated, both in terms of physical spaces and the
kind of characteristics; and third, there is less opportunity for observer bias since all observ-
ers go through the identical training. Of the 18 characteristics, only visual interest and visual
aesthetics did not contribute to the environmental score. Walking to work was related to the
environment score, with a 1-point increase in the score resulting in a 25% increase in the
percent of residents walking to work, with the effect stronger in urban neighbourhoods than
suburban or rural neighbourhoods. The authors note, however, that due to the cross-sec-
tional study design, causation could not be determined. For this reason, they proposed that
prospective studies should be conducted.

Using a similar strategy, Gauvin et al. employed an “ecometric” multilevel modeling
analysis to evaluate the built environment in 112 neighbourhoods across Montreal, Canada

(Gauvin et al., 2005). Ecometrics is the “scientific assessment of environments through
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systematic observation and analysis of resulting data through specialized statistical tools”
that reduce inter-observer bias and increase reliability. Eight observers went through a 3-
day training prior to conducting the observations to ensure consistency. 10 street segments
from each neighbourhood were randomly selected. A research assistant then traced a route
between each segment, creating the route that observers would walk in order to evaluate the
built environment. The data generated from this process would then be adjusted for variabil-
ity caused by inter-observer differences.

The street segment selection process, while adhering the principle of gathering
random and independent observations, ignores the fact that a small number of streets in
any neighbourhood (usually neighbourhood commercial streets) carry the preponderance of
pedestrians, and therefore should receive relatively more weight than quiet residential streets.
By oversampling streets that play a minor role in the overall pedestrian street network, the
investigators risk creating non-representative environment score from the perspective of each
street’s relative contribution to pedestrian activity, the very outcome they were trying to avoid
by choosing to randomly select streets.

There were 18 characteristics included in the neighbourhood environment score,
categorised into three groupings; Activity Friendliness (AF), Safety (SAFE), and Density
of Destinations (DD). The individual characteristics were similar, but not identical, to the
Craig, Brownson and Dunn study (see Appendix 1 for complete list of characteristics). The
phrasing of each item does not refer to any specific element, such as trees, sidewalk condi-
tions or width of streets; rather, they are perceptions of larger concepts, such as the “pedes-
trian system”, or of the general mood or environment, such as “socially dynamic/static.” If
one refers to the earlier article by Craig et al. 2002, one can find a definition of some of the
characteristics. Social dynamism, for example, is defined as “the potential to see people sit-
ting, standing, and moving about,” which is followed by a list of examples, including seating
at facilities, seating on porches, or outdoor cafés. The results demonstrate that by training

observers, “it is possible to reliably detect between-neighbourhood differences,” and that by
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removing known sources of variance (i.e., between items and between observers), reliability
can be increased. To date, however, no studies have employed ecometric analysis to study the
relationship between physical activity and the built environment.

Lastly, the study by Saelens et al represented the first attempt to combine objective
measures of total physical activity and neighbourhood scales to study the influence of the
built environment on physical activity. Adults from neighbourhoods with differing walk-
ability were selected to complete a survey on their neighbourhood environment. Physical
activity was collected through a self-report assessment, as well with an accelerometer worn
by the study participant. Test-retest correlations demonstrated a high degree of reliability
of the Neighborhood Environment Walking Scale (NEWS) subscales (see Appendix 2 for
the NEWS subscales). Also, residents of high-walkability neighbourhoods perceived their
neighbourhoods as “having higher residential density, land use mix-diversity, land use mix-
access, street connectivity, aesthetics and pedestrian/traffic safety” than did residents from the
low-walkability neighbourhoods, strongly supporting the self-report measures’ validity. Leslie
et al. confirmed the reliability and validity of the NEWS subscales using a modified version
in Adelaide, Australia (Leslie, Coffee et al., 2005).

The results demonstrate that after adjusting for age and education level, respondents
from high-walkability neighbourhoods engage in significantly more physical activity than
respondents from low-walkability neighbourhoods. Interestingly, the walkability scale was
significant for moderate-intensity activity and total physical activity, but not for vigourous
activity, an outcome that other investigators argue reflects the fact that different neighbour-
hood scales are necessary for recreational activity than for walking for transport (Giles-Corti,
Timperio, Bull, & Pikora, 2005).

Unlike the more descriptive characteristics of the built environment used by Craig
et al., the NEWS subscales use concrete characteristics of the built environment, such as the
degree to which streets are lit at night, or the speed of traffic on their street. This approach

represents an almost literal translation of the work by influential urban critics, such as J.
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Jacobs’ (eyes on the street), and Appleyard (pedestrian protection from heavy traffic). One is
left to wonder which approach will prove to be a more useful measure of the built environ-
ment? Intuitively, Craig et al.’s approach is more appealing, since it goes further towards
interpreting the built environment according to constructs that pedestrians are more likely to
use, while Saelens et al.’s approach is closer to measuring individual attributes than to creat-
ing a composite score of the overall pedestrian environment. That is, Saelens et al. have as-
sumed that the overall pedestrian environment is a summation of its component parts, while
Craig et al. recognise the pedestrian needs can be met in a variety of ways, and that its is the
synergistic — versus cumulative — effect of the various attributes of the built environment
that matters most to pedestrian behaviour. In terms of pedestrian routes, Craig et al. allow
for a variety of attributes — continuity of routes, multiple route choices, crossing routes or
traffic obstacles — to produce the score for a given characteristic (e.g., effort to walk). While
this may seem a subtle distinction, researchers have had substantial difficulty measuring the
effect the built environment has pedestrian behaviour and many of the past shortcomings
have stemmed from simplistic and blunt measures that have little to do with how pedestrians
petceive and react to various stimuli.

A second distinction between the two approaches is the number of environment
scores produced from the data collection and analysis. Saelens et al.’s approach produces a
single walkability index, while Craig et al.’s produces three — density of destinations, safety,
and activity friendliness. From the perspective of policy application, Craig et al.’s approach
provides planners the opportunity to see more precisely which set of attributes is particularly
lacking in a given neighbourhood, while a poor walkability score from Saelens et al may be
the result of 10, 20, 30, or 40 low scoring characteristics and it would require additional
analysis to pinpoint which ones. Finally, from the perspective of urban design, Craig et al.’s
approach is likely easier to adjust by adding an additional category or adjusting an existing
one so that the instrument better reflects urban design’s holistic approach to studying the

pedestrian experience.
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4.2 Implications for Urban Design

Despite these current shortcomings, the shift towards ecological models brings physi-
cal activity researchers closer to urban design by implicitly acknowledging that urban spaces
are about more than just walking. That is, by recognizing that people perceive and make
travel decisions based upon the complete environment rather than on individual elements,
physical activity researchers have abandoned a degree of their scientific rigidity in exchange
for a more realistic understanding of how the built environment influences people’s behav-
iour. As a consequence, questions regarding how to incorporate “sense of place” into public
health research can be seriously addressed for the first time (Frumkin, 2003). Once sense of
place is incorporated, it will then be a small step to change outcome variables to those dis-

cussed earlier, such as optional and social activities, and sense of community.

4.3 The Role of Urban Design in Future Research

It would be important for urban design researchers to step back one moment to con-
sider how best to proceed. One the one hand, the prospect to collaborate with research-savvy
fields, such as epidemiology and psychology, is seductive since it would provide an immense
opportunity to explore research questions relating to pedestrian activity with a rigour and
level of funding previously unavailable to any urban designer. On the other hand, urban de-
signers need to remember that urban life — and its relationship to the built environment — is
about more than just walking, and that walking is about more than transportation. Urban
designers have long argued that public urban spaces serve a multitude of functions, includ-
ing providing the opportunity to socialize, to see different types of people in person and not
through a filtered medium, to experience different cultures, and to be seen and to express
oneself to a wider audience. There are also design considerations for public urban spaces that
go beyond the blunt measures used in much of the physical activity research, such as inter-
section density and mixed land-use, and include experiential elements, such as explorability
and surprise. At the most basic level, public open spaces should provide the opportunity to

just BE in the public realm, to be part of the public realm, if for no other reason than as a
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‘reminder that cities are about collective spac.es, collective responsibility and collective action.

The concern with the current line of research is that by focusing on walking as the
lone outcome variable, all of the other roles public urban spaces play could be overlooked. In
addition to providing a rich network of footpaths attractive for walking, cities also need plac-
es to stop and socialize in non-park spaces, they need places for performances, either planned
or impromptu, they need places for activities that occur only occasionally, which would be
overlooked in any short-term assessment of the built environment, and they need places for
residents to engage in unplanned or unstructured activities. One role for urban designers,
then, should be to remind the other fields of these needs and to help adapt the growing num-
ber of tested survey instruments so that they can be applied to these other outcomes.

A second and related concern is that those attributes not deemed related to walking
would be excluded from research. Informal and formal places to sit, protection from sun and
wind, and vistas at key points in the network are characteristics of the built environment not
normally considered important for pedestrian behaviour, but essential for more place-bound
activities in POS. That such activities take place relatively less frequently only reinforces the
need to make special accommodations for them during research.

5 Impediments to Change: The Planning Environment versus Lack of Knowledge
The struggle between competing private and public interests is not a new topic in ur-
ban planning, but linking the context of that struggle — the political culture of planning — to
the ability of planning authorities to achieve specific types of urban design goals is. Bentley’s
argument that planning environments are the main cause of poor quality built environments,
while supportive of this thesis, does not reflect how the majority of the English language ur-
ban design literature has chosen to address the inadequacies of contemporary built environ-
ment. Carmona, for example, argues that the lack of knowledge, education and experience
(i.e., human capirtal) on the part of designers, politicians and the public are major limiting
factors in the effort to build better places (Carmona 2003). Similarly, the New Urbanists

see existing planning policies as the major barrier to creating better places and the persistent
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education of public planners and politicians as the solution, but do not ask why the old
mindset has been so resilient to change (Duany, Speck, and Plater-Zyberk 2000; Kelbaugh
2002). This perspective, which views regulatory barriers as the major barrier to better built
environments, implicitly suggests that given enough education and experience, every city
could achieve the same high quality built environment found in cities such as Copenhagen,
Denmark, Barcelona, Spain, or Lyons, France. This perspective is incongruent with the prac-
tice of planning in the majority of cities across America, where urban planning and design
knowledge among professionals is at a comparable level to Denmark, but where the ability to
apply this knowledge in any systematic way rarely exists.

Somewhat closer to Bentley’s perspective is Muller’s historical view of development
in America, which he describes as being based on land as a source for speculative profit free
from government intervention (Muller, 1994), as compared to a tradition of husbandry in
Europe (Cullingworth, 1993). Cullingworth goes even further, arguing that the differences
between the planning systems in America, Britain and Canada “are no accident: they stem
from cultural differences and the consequent attitudes to land and property” (Cullingworth,
1993). This suggests that remedying defects in pedestrian planning in America would likely
entail significantly greater challenges than the reeducation of planners, politicians and the
public.

Remedying regulatory barriers is certainly more appealing than confronting the im-
plications of Bentley’s and Cullingworth’s arguments, and perhaps this path of less resistance
resonates more strongly in a culture perpetually looking for the silver bullet fix to its prob-
lems. Yet the lack of education and knowledge perspective is incongruent with the fact that
many cities outside of America have successfully pursued a range of planning goals, whether
it to build pedestrian-oriented neighbourhoods, to dramatically improve the efficiency of
public transport or to reduce the energy consumption of the transportation system, and that
urban planners and designers from around the world tend to be familiar these successes in

great detail (Gehl and Gemzoe 1996).
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I would agree that urban designers are more skilled in some cities than others, and
that hands-on experience with implementing innovative design ideas adds significantly to
the human capital within a planning environment (Flyvbjerg, 2001). Indeed, experience is
the best type of education for practicing planners and designers; without experience, a city’s
ability to solve collective challenges will stagnate. Elkin argues that “social intelligence,”
or the skills needed to successfully address collective policy challenges, is less abundant in
political systems suffering a systematic bias in policy orientation (Elkin, 1987). In particular,
political systems characterized by popular control are “unduly hospitable to the preferences
of businessmen concerned with land use...The result is systematic bias and shortcomings in
social problem solving.” Elkin argues that American cities are largely governed according to
popular control. If true, then American planning departments are likely thin on social intel-
ligence, a claim that has much anecdotal evidence.

One implication of Elkin’s argument is that if we want “smarter” planning depart-
ments in American cities, then we will need to change the American system of urban plan-
ning and design so that planners and designers have a direct role in improving the quality of
the built environment. Perpetuating the status quo will likely result in a continued degrada-
tion of the built environment at a time when other cities are pushing forward with mean-
ingful solutions to the very real challenges presented by contemporary urban environments,
challenges that will fester if left alone and certainly will not be solved through market regula-

tion.

6 This Research Project

This dissertation addresses several gaps in the literature, both from a methodological
perspective and from a knowledge perspective. All the recent studies have relied on either
walkability scales or a list of characteristics of the built environment that were developed by
groups of experts or adapted from urban planning literature. Some of this knowledge might
be derived from open-ended user surveys and in-person interviews, but much of it is boiler-

plate that reflects the generally accepted principles of good urban design that have achieved
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near “dogma” status within the field. Regardless of its origin, these principles are generic,
rather than place specific. There simply has not been enough qualitative research in a variety
of urban contexts for the field to arrive at such conclusions.

This research project includes methods that allow residents to self-define what the
positive and negative characteristics of their neighbourhood street network are. Specifically,
the houschold survey included 1) two open-ended questions that asked respondents to define
the primary characteristic that distinguishes their favourite walking route; and 2) an exten-
sive mapping section that asked respondents to identify the best and worst street segments
in their neighbourhood, in addition to their favourite walking route through their neigh-
bourhood. The mapping results were analysed to determine the degree of agreement across
respondents. Those with a high degree of agreement were then revisited and analysed for
their defining physical characteristics. To aid in this process, in-depth interviews with resi-
dents were conducted after the survey results had come in, which allowed the researcher to
query directly about why a given street was liked or disliked by a large proportion of respon-
dents. An example of a non-design related reason for why people enjoyed visiting two of the
more popular retail streets in Vesterbro were the historical roles those streets have played in
the neighbourhood. Such a finding would have been impossible within a purely deductive
research model.

This research project also expands on the field’s understanding of how pedestrian path
networks influence pedestrian behaviour by incorporating GIS-based analysis of the survey
results. To date, GIS has been used exclusively to identify, evaluate and categorize urban
form prior to research, but never to analyze the results themselves. Given the fundamentally
spatial basis of physical activity research, this represents a significant shortcoming in the
literature. This research used GIS software to explore a number of relationships, including 1)
the relationship between walking routes and social networks; 2) network fragmentation and
distance walked; and 3) network fragmentation and two definitions of home-range. Future

research should build on this approach by integrating objective evaluations of individual
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street segments in order to test the relationship between the built environment and route

choice.
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Chapter 3

“More fundamentally, qualitative research methods should be used

to identify the characteristics of the built environment that should be

measured and to explore appropriate ways of measuring them.”
Handy, Boarnet, Ewing and
Killingsworth, 2002.

b2

“In general, case studies are the preferred strategy when “how” or “why
questions are being posed, when the investigator has little control over
events, and when the focus is on a contemporary phenomenon within
some real-life context.”

Yin 2003
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RESEARCH METHODS

1 Site Selection Criteria

There were two selection criteria used to identify a city appropriate for this disserta-
tion’s research aims. First, the city needed to engage in proactive planning and play a major
role in urban space development. Second, it had to have neighbourhoods that offered a
range of walkability characteristics so that an effective comparison could be made. Specifi-
cally, it had to have at least two neighbourhoods that provided comparable access to shops
and services in terms of the average distance from a resident’s home, but that differed in the
degree of street and block fragmentation, the number of pedestrian barriers, and the degree
of connectivity to adjacent neighbourhoods.

Due to the paucity of American cities known for proactive pedestrian planning, this
research project identified Copenhagen, a city that has a long history of making improve-
ments to public open spaces, including pedestrian facilities. Copenhagen was one of the
first European cities to pedestrianise streets in its historic city centre. The city began in 1962
by pedestrianising 1.1 km of Stroget. Encouraged by the tremendous success of the initial
project, the city has incrementally increased the scale and quality of the city centre pedestrian
network year after year (see Images 3.1 and 3.2). Today, the pedestrian network includes
approximately 33,000 m? of streets and 66,000 m? of squares (Gehl & Gemz'e, 2000).
Copenhagen also has a strong history of other urban planning interventions, including the
development of new, and refurbishment of existing public open spaces throughout the city;
the expansion the bicycle lane network and the urban renewal of outdated and dilapidated
neighbourhoods. Many of these interventions have been extremely successful — some have

not been — and on balance Copenhagen’s planning system can be viewed one of the strongest
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in Europe. Given this background, Copenhagen was deemed an excellent site to evaluate
the role government can play in creating successful pedestrian space networks, as well as how
such a network affects how residents use and perceive their neighbourhood.

1.1 Regulatorv Planning versus Proactive Planning

The rationale for choosing a city with a proactive planning system is related to what
tools the planning department has at its disposal to improve the quality of its public spaces in
general, and the pedestrian environment in particular. Opportunities to improve the pedes-
trian environment occur under two very different mechanisms. The first mechanism requires
individual landowners to put up a new building on their land. The planning department can
then require improvements to the sidewalk directly in front of the property. In this way, cer-
tain fragments of the street can be improved, and if there are consistent city design guidelines
for that street, there is the possibility over time of creating a coherent character to the street.

This system can be referred to a regulatory-based planning system, since it requires
the planning authority only to create and enforce design guidelines. The benefit of this
approach is that it doesn’t cost the city very much money to gain improvements to public
spaces. One drawback is the need for the large-scale transformation of an area in order to
ensure a consistent design along the entire street length. This very rarely occurs. A second
drawback is that a reconfiguration of the public right of way is impossible, since reallocating
space between sidewalks and roadway requires consistency along the entire street length. A
third drawback is a lack of discretion over where and when an improvement occurs, which
can result in a mismatch between greatest need and opportunity. Finally, a planning struc-
ture that predominantly relies on this mechanism has a greater degree of inertia built into the
design of the physical landscape and is therefore less likely to make the major adjustments
that periodically become necessary.

A variation on this approach occurs in privately owned areas where there is a large-
scale renewal of functionally obsolete land, such as abandoned port facilities or manufactu-

ing districts. Many cities have large tracts of such land, and therefore, strategies for renew-
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ing them have continuously grown in importance. As alternative land uses become viable
economically on the abandoned land, the city can negotiate with large private landowners for
improvements to public spaces in exchange for permits, zoning changes and other incentives
at the individual city’s disposal. Under these conditions, it is possible for a regulatory-based
planning system to successfully create a consistent design of the pedestrian environment.

The second mechanism relies on the city to improve a street, square or park using its
own funds. The city is responsible for designing and undertaking the improvement, and the
use of public funds puts significantly more power into the hands of public agencies to achieve
the goals embodied in the city’s Municipal Plan. The benefits of this approach include an
increased ability to achieve geographically more extensive design goals, significantly more dis-
cretion over the quality of the design, and the ability. to achieve design goals that benefit the
common good. The drawbacks include the limit of public funding and the relatively time-
intensive process of integrating greater public participation during the design phase.

Copenhagen’s planning system relies on both market forces to generate investment
and on the exercise of public power to ensure private investment occuts in a way that pro-
vides the greatest benefit to the city. As the analysis of Copenhagen’s planning system illus-
trates, the interplay between market forces and public power is much more complex than a
single label can convey; however, the long-term commitment by the city council to invest in
and improve the pedestrian environment, while simultaneously harnessing private investment
to renew the substantial areas of land abandoned by a shrinking port industry, clearly iden-
tifies Copenhagen as a city with a balanced planning system that does not favour partisan

interest groups at the expense of the general public.

1.2 The Neighbourhoods — Nerrebro and Vesterbro

Two neighbourhoods were of particular interest for this research study. Both had
gone through an urban renewal process within the past 20 years, although each emerged with
dramatically different results. The first neighbourhood, Norrebro, saw large sections of its

block structure fragmented by heavy-handed planning policy. The second, Vesterbro, expe-
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rienced a much more subtle process and its existing pedestrian network was reinforced by a
number of urban space and street improvements. This contrast in the degree of fragmenta-
tion of the pedestrian space network, combined with their similar sociodemographics, similar
history, and similar reputation made Norrebro and Vesterbro excellent candidates for the case
study.

The three neighbourhoods that ring the historic city were formally faubourgs situated
outside the city walls. @sterbro, Norrebro and Vesterbro are translated as East Gate, North
Gate and West Gate. When the city walls were torn down in the 1870s and the moat was
turned into a string of parks, all
three neighbourhoods became
the focus of intense specula- |
tive building. Copenhagen was $8 R R Osterbro - -
going through a rapid process
of industrialisation at the time
and the influx of new labour o Nortebro
demanded a rapid expansion
of the housing stock (see Map
3.1). Of the three, Osterbro is
the most affluent and its street
life the most sedate. It is also

the furthest removed from the

ity centre, which adds to i —e S VS .
city centre, Which adds to 1ts Map 3.1 - Inner Neighbourhoods, Copenhagen
air of exclusivity. Norrebro and Vesterbro, however, were built for similar demographics and
shared a common history as neighbourhoods for the working class. They remained working
class neighbourhoods for most of their history, and consequently, little private investment

was available to upgrade the housing stock. As a result, some buildings had no indoor toilets

or warm running water well into the 1970s. These clearly undesirable living conditions
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meant the neighbourhoods were falling further behind the modern housing that was built in
carnest, beginning in the 1950s, and contributed to the emptying of Copenhagen over the
four decades following WWII.

1.2.1  Housing Modernisation — From Urban Renewal to Urban Revitalization

Beginning in the 1950s, new towns were built around the periphery of Copenhagen
and there began a slow depopulation of the city centre for the newer, more modern housing.
The city recognized the need to upgrade the housing stock in both Norrebro and Vesterbro,
and by the 1970s, attention had turned towards Nerrebro. Political momentum for renewal
grew in the early 1980s, and the resulting process can be characterised as top-down and
planner-driven, with little or no input from local residents. The physical plan called for the
clearance of older buildings and the breaking-down of the traditional block structure. The
new pattern was essentially a superblock model that contained inward looking housing with
no mixed use. There was massive community resistance that culminated in violent riots,
but only after many of the buildings in the area referred to as the ‘Black Square’ had been
destroyed and replaced by public housing of largely poor architecture. 'The renewal efforts in
Nerrebro continue to be criticised as a failed model by planners and residents alike.

The city disengaged from the Norrebro in the aftermath of the riots. During the eco-
nomic boom of the 90s, however, certain areas within Nerrebro were the focus of intense pri-
vate investment that resulted in the upgrading of the housing stock. The improvements were
centered on the housing stock adjacent to the Lakes that had been built during the second
wave of Norrebro’s developmcﬁt at the beginning of the 20% century. These flats were already
larger and of a higher original built quality than those from the first wave of development,
and therefore were more desirable to begin with. With the exception of Sankt Hans Torv, the
public spaces in Notrebro have not been improved recently, despite their poor condition.

The dramatic failure of modern planning ideas in Nerrebro forced the city to reflect
on its experience and develop a different approach to urban renewal. The City’s strategy for

renewing Vesterbro responded directly to the criticism of its approach in Nerrebro. The pro-
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cess began in the early 90s with planners presenting a vision document for public discussion
through a series of public meetings and mass mailings. After integrating residents’ concerns
and goals into the vision plan, the city then moved block-by-block and developed a physical
plan in consultation with residents. Unlike the Norrebro experience, only those buildings
that could not be refurbished, or those buildings in courtyards that did not get sufficient
sunlight, were torn down. In addition to the renewal of private buildings and spaces, the city
included a number of public spaces in the renewal effort; this represented another departure
from previous thinking and acknowledged the importance of integrating quality design in
both the public and private realms. From the beginning of the public consultation phase, the
Vesterbro renewal has taken over 12 years, and should be completed within the next two or
three. The total cost is in excess of DKK 5 billion, for an area with a little over 5000 house-
holds. Vesterbro residents who remained in the neighbourhood were overwhelmingly happy
with the process and final product, and the city has used its experience in Vesterbro to create

a nationwide program of urban renewal.

2 Study Design — The Case Study Method

The case study approach was chosen over other research designs because it allows for
the use of multiple methods to triangulate answers to the research questions (Yin, 2003).
This process of triangulation was deemed necessary because of the complexity of the research
questions. For example, at the time the research protocol for this study was written, there
was little empirical research from either the transportation planning or physical activity fields
to suggest which variables would be most appropriate to study. Further, a previous site visit
indicated that there were issues relating to the historic reputation of each neighbourhood
that may be influencing perception and use, as well as issues of social division between native
Danes and more recent immigrants, especially in Norrebro. It was difficult to conceive of
using the scientific deductive model given this degree of ambiguity.

Case studies can suffer from a tendency to conduct analysis at a more abstract level

and to ignore details regarding policy implementation (Yin, 2003). John Punter’s multiple
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case study of design guidelines in Pacific cities rarely moves beyond the city’s stated policy to
the policy’s implementation, which leaves the reader with few meaningful ways of compar-
ing one city’s approach to another (Punter, 1999). Case studies that only focus on the policy
level and not implementation may also have difficultly remaining focused on the original
research question as the research progresses (Yin, 2003).

Including examples of policy implemcntation within my case study design has two
advantages. First, it ensures this research will get down into the operational details of how
urban design guidelines are manifested into built product, a significant shortcoming of
Punter’s study. By not including examples of policy implementation, Punter is forced to take
the guidelines at their face value with no way of evaluating whether the city has successfully
implemented them. As mentioned carlier, there are relatively minor differences in the tone
and scope of design guidelines across the North American and European contexts, but very
significant differences in implementation. Therefore, including examples of policy imple-
mentation should be considered central to any study of urban design guidelines, and critical
for any study that examines specific topics, such as pedestrian space networks. The second
advantage of including examples of policy implementation is that they prevent research “slip-

page” by constantly refocusing the author on the operational aspects of the research question.

3 Data Collection

Data collection was divided into three phases. First, interviews with planners and
private developers, among others, were conducted over a three-month time span. Second,
household surveys were mailed to a total of 600 residents in two neighbourhoods. Third,

interviews with 17 residents were conducted. A more detailed discussion of each method
follows below.

31 Political Culture Interviews

The research explored the underlying values and principles used within the planning
structure. The primary source of data were 20 interviews with city planners, a politician, pri-

vate developers, an urban designer who consults for the city, a representative from an urban
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philanthropic institution, representatives from non-profit housing and development corpora-
tions, and a urban planning researcher. The positions of the planners ranged from interme-
diate planners responsible for individual projects to director level planners from a number

of city agencies. The first interview was initiated using contacts from the Centre for Public
Space Research, where this researcher was based. From this point forward, interviewees
generally recommended other possible candidates, although a few interviews resulted from
further recommendations from colleagues. All candidates were contacted via an email that
introduced the research project, the researcher and his affliation, and requested one hour of
their time to discuss issues relating to planning policy.

The interviews took place in the interviewee’s office and were conducted in English.
The participants were informed that their comments would remain anonymous and that they
would only be identified by their relative seniority. The conversations were recorded using
handwritten notes. All participants spoke fluent English, although there were some minor
difficulties, as discussed below.

The interview format and content was written prior to leaving for Copenhagen and
the early interviews adhered to the content of the outline, but only partially to the format.
Initially, the researcher was to read statements that discussed different aspects of the plan-
ning system; these statements were carefully worded to explore the underlining values that
constitute the planning culture. The original wording was adopted from culture theory and
tested the degree to which the planning system conformed to an individualist model versus
a hierarchical model. Unfortunately, the precision of the wording and the use of academic
language made it difficult for some respondents to fully comprehend the questions and then
provide in-depth responses.

Over the span of the first 3-5 interviews, the format and content evolved. The for-
mat became less structured and instead of reading scripted statements, the researcher raised
a list of topics and probed candidates to explore issues in greater depth. In terms of content,

as data were collected it became clear that several of the topics deemed central to the research
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question beforehand ended up being non-issues once in the country. For example, the
Copenhagen planning system fit so closely within the hierarchical model that the interviews
consisted of little more than yes or no responses to the prompts (see Figures 3.1 and 3.2 for
the original interview guide and the revised list of key topics). At the same time, hints of a
more nuanced relationship between the three planning departments in the city necessitated
a recalibration of the interview guide. By the end of the interview process, the format was
more conversational than structured, and generated greater insight into how the planning
system used its authority to achieve its goals, as well as under what circumstances goals were
not achieved. Importantly, it allowed for a better understanding of what the underlying
values were, and how the political process of debate, compromise and eventual consensus

transformed those values into a concrete planning agenda.

3.2 Neighbourhood Household Survey

The geographic boundaries used by the city to designate Inner Norrebro and Inner
Vesterbro were adopted for this study (the neighbourhoods will be referred to as Norrebro
and Vesterbro for the remainder of the dissertation). One advantage of this choice was a
clear understanding among residents of their neighbourhood’s boundaries, a rarity in urban
space research. The size and population did differ across study sites, but there is no indica-
tion that this biased the research findings. Nerrebro is approximately 1.6km? and Vesterbro
approximately 1.2km?. 31,046 people reside in Norrebro, and x reside in Vesterbro.
3.2.1 Sampling

500 randomly selected addresses for each neighbourhood based on the geographic
boundaries of the research sites were purchased from the Ciry’s Office of Statistics. This of-
fice maintains a citywide database of residents who have indicated that they would be willing
to participate in research approved by the city. 300 addresses were randomly selected from
each neighbourhood to receive the survey. No names were attached to the addresses, and so
the packet was simply addressed to “The Resident of...”, which likely reduced the response

rate due to its anonymity.
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3.2.2  Mailing Procedure

The first mailing included 1)an introductory letter describing the research and its
sponsor, the Centre for Public Space Research; 2) the survey instrument; and 3) a self-ad-
dressed, stamped envelope. At the end of the survey, there was a request for volunteers to
participate in an in-person interview in order to further explore the themes raised in the
survey. Respondents had to print their name, sign and date the document, and provide their
telephone number. Ten days later, a second packet was sent out to all addresses from which
no reply had been received, along with a letter indicating that this would be the last mailing.
Due to the high rate of response for in-person interviews, the request for participation was
removed from the second mailing. Of the 600 mailings, 216 were returned, one of which
was removed because the respoﬁdent did not meet the minimum age for participation; this
resulted in a 36 percent response rate. 115 were returned from Vesterbro and 100 from Nor-
rebro. 23 residents participated in the in-person interviews.

3.2.3 Survey Measures

The survey collected data on four pedestrian oriented topics, as well as a number of
control variables, including age, gender, length of residence, income and presence of children
in the houschold. The first topic was the type of destinations residents typically walked to
from their home. Respondents were provided a list of 17 destinations to choose from, such
as grocery stores, café/bar, and retail boutique. They were then asked to indicate the frequen-
cy on a per week basis that they visit a subset of destinations.

The second topi;: focused on chance meetings while out walking. They were asked to
mark the frequency on a per week basis that they bump into someone they know and then
indicate for how long a typical interaction lasts. The wording on this question turned out to
be difficult for respondents to understand, and many respondents provided answers only to
the frequency part of the question.

The third topic centered on a mapping exercise that asked respondents to mark 1)

their favourite walking route through the neighbourhood, 2) their favourite street segments,
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3) their least favourite street segments, 3) the location and type of destinations they typically
walked to from their home, and 4) where friends in the neighbourhood live. Next, they were
asked to answer a series of questions about the physical and social qualities of the favourite
route they drew.

Lastly, respondents were asked about a number of their neighbourhood’s physical and
social characteristics, including questions regarding three major commercial streets. This sec-
tion contained questions on safety, traffic conditions, quality of retail stores, and the diversity
of people walking through the neighbourhood. After reviewing the responses and conduct-
ing the in-person interviews, the street selection process should have focused on gathering 2
more representative perspective of important pedestrian routes in each neighbourhood. One
of the three streets selected in each neighbourhood (Jagtvej in Nerrebro and Sender Boule-
vard in Vesterbro) represented a less than optimal selection because of its relatively minor role
in the overall pedestrian network. A better choice in Norrebro would have been Blagards-
gade, while in Vesterbro either Frederiksberg Allé¢ or Gammel Kongevej would have produced
a more complete picture. Questions regarding recommended improvements to the survey
instrument will be explored in the Discussion and Conclusions chaprer.

4 Analysis Strategy

The quantitative data were entered and analysed using STATA 9.0. The map data
were entered and analysed using ArcGis 9.1. The open-ended questions were entered and
summarised using Microsoft Excel. The resident interview transcripts and the planner inter-

view notes were entered and analysed using the qualitative research software Atlas Ti.

4.1 Political Culture — Interviews and Primary Documents

The evaluation of Copenhagen’s planning system required a review of the city’s plan-
ning documents in addition to an analysis of the interview notes. Establishing the values,
goals and principles with which the city uses to make planning decisions was necessary in
order to have a clear foundation upon which the research could compare concrete actions of

the planning system with its stated goals. The degree of congruence or incongruence be-
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tween what the city says and what the city does formed a critical test of the effectiveness of
the planning system. By coincidence, the city was undergoing a major revision to the process
of urban space development, an event that provided an excellent opportunity to observe an
open debate of many of the principles this research had intended to investigate.

The interview notes were analysed according to a number of themes, including the
degree of public input into the planning process; sources of authority and legitimacy for
planning; the role of private developers in setting the planning agenda in major redevelop-
ment projects; the degree to which planners are able to confront private developers and steer
plans towards better designs; the level of funding for public space improvements and the cri-
teria used to prioritise improvements; and the degree of coordination across planning depart-
ments and any indication of a unified agenda. The stated goals for a given project were used
to evaluate the degree to which the built product fulfilled the stated goals. In cases where the
stated and realised goals differed dramatically, the interviews were used to identify reasons for
the discrepancy.

4.2  Neighbourhood Household Survey

There were 213 respondents to the survey, with 100 in Nerrebro and 113 in Vester-
bro. This translates into a 36% response rate. Many of the survey questions produced either
nominal or collapsed ordinal data, although there are several important exceptions. First,
the number of destinations a resident walks to from her home is a ratio-interval variable that
is normally distributed. Similarly, the number social destinations (a subset of total walking
destinations) is also ratio-interval. Consequently, the results from these two variables were
analysed using multivariate regression. Second, the number of friends who live in the neigh-
bourhood is a count variable with a distribution suitable for Poisson regression.

There were three other statistical tests used to analyze the data, depending on the na-
ture of the outcome variable. For binary outcomes, logistic regression was used. For depen-
dent variables that were ordinal scales with an unknown interval between values, a multivari-

ate ordered logit model was used. Finally, for categorical dependent variables, the chi-square
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test of independence was used.
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“Political culture comprises the orientations and beliefs that people have
toward the structure and practice of their political institutions.”
Mercer 1982

“The result of these various factors, I argue, is that there is a strong
tendency for political leaders and businessmen, particularly those
concerned with land-use matters, to find themselves in tacit or open
alliance. The results of this, in turn, are the foreshortened public agenda
alluded to above, the corresponding problems of systematic bias and
ineffective problem solving, and a citizenry ill suited to the running of the
sort of republic that we wish to be.”

Elkin 1987

Chapter 4
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PLANNING CULTURE AND THE VALUES GOVERNING URBAN PLANNING IN
COPENHAGEN, DENMARK

1 Introduction

This chapter summarises a series of 20 interviews conducted over three months
with planners from all three planning offices in Copenhagen, private consultants to the city,
private developers of large-scale projects along the harbour, representatives from non-profic
housing and urban development organisations, and philanthropic organisations. The posi-
tion of interviewees ranged from project leader to the equivalent of the director of their
department or organisation. The topics covered included: how specific projects were planned
or designed; how the different planning offices coordinate their efforts; how the public was
included in the programming phase of plan development; and what the major challenges fac-
ing the city are and how planners and politicians were working to confront those challenges.

The product is a broad understanding of contemporary planning in Copenhagen,
what its strengths and weaknesses are, and what prospects it has in the near future. Crucially,
these interviews provided insight into what underlying values shape the planning environ-
ment, who holds them and how competing interest groups come into conflict over these
issues. Erom this, it will be possible to define the political culture of planning in Copenha-
gen; that is, the attitudes and beliefs that planners, politicians, developers and residents hold
regarding the structure and practice of planning. What planners can do, and therefore, what
goals are achievable, are defined by this foundation of knowledge. Lastly, this dissertation
will construct a narrative of how Copenhagen’s planning environment works, whom it serves,
and why. Included in this narrative will be an understanding of how planners use the tools at

their disposal to achieve the city’s overall planning vision as outlined in the city’s Municipal
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1.1 The Interview Process

The interviews were conducted in the interviewee’s office, and were undertaken on
the condition of anonymity. For this reason, the interview notes will be ascribed using an
interviewee’s position and by the department or organisation for which they work. A “senior
planner” designation will include project managers of large-scale projects, while “director-
level” will designate an individual who heads up a major office or department, either within
the city’s planning system or a private organisation. An “intermediate planner” will designate
a planner who is part of a team working on a given project. There were no low-level planners
interviewed. The interviews were not recorded, but rather were summarised using interview
notes, which yielded few direct quotations. The rationale for not tape recording is explained
below, but the primary reasons were time constraints and a need to generate a rapport quick-
ly within a single interview.

The early interviews were used as test cases for the interview method, and from this
experience important changes to the interview process and content were made. The first
change was the decision to not tape-record the intcrvievs‘/s; with the exception of three senior
planners, I had one opportunity to meet with each interviewee. This limitation increased
the need to learn as much as possible about the planning environment from each interaction.
The need to quickly establish a rapport with the interviewee was paramount and the begin-
ning of the interview was used to establish a sense of trust between us. Putting some inter-
viewees completely at ease proved somewhat challenging for two reasons, one prosaic, the
other more sensitive. The first reason was language. Although every participant spoke fluent
English, the process of accurately translating their work into another language appeared to
contribute to their nervousness. The second reason was that the planning system had been
under stress over the past five years due to a political confrontation between the two mayors
responsible for the majority of city planning — and this conflict had placed strain on the civil

servants who work under them. That each mayor’s planning office had adopted differing
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strategies for the urban renewal of harbour lands only contributed to the sense of competi-
tion between them. This apprehension influenced the tone of the interviews whenever one
of the projects in question was raised, and it was not until the fourth or fifth interview that

I learned of this tension and was able to address it directly. As a result, I felt it would have
added an unnecessary burden to the early stages of the interviews to tape record the conversa-
tions.

The original protocol called for a structured questionnaire interview format that
would have asked each interviewee the identical set of questions and then compared the
responses across planning offices and type of institution. The wording of the structured in-
terviews proved both too technical and too subtle for this method of interviewing. Also, the
questions were written while still in Berkeley with imperfect knowledge of the actual condi-
tions in Copenhagen. The political tension is only one example of how an issue forced the
research to be refocused so that the most pressing and relevant topics were addressed during
the interviews, rather than the topics that I had inferred from afar would be the most press-
ing. As a result, the interviews evolved into a list of topics that slowly shifted over time as
more information was gathered. Given this evolution, it would have been better had I had
the opportunity to revisit the early interviewees, but with three exceptions, time did not al-
low for this. .Still, I believe the information gathered from the interviews is richer and better
captures the core challenges confronting Copenhagen’s planning system today than if I had
stuck with the original interview guide.

The analysis also relied on planning documents published by the municipality of Co-
penhagen, including several editions of the Municipal Plan, as well as area-specific planning

documents.

1.2 Chapter Outline

The chaprter is divided into five sections. The first section will describe the structure
of the planning system. The second will describe the role of planners in Copenhagen, and

will discuss both planning’s sources of authority, as well as how the practice of planning has
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changed in response to shifting economic and cultural conditions. The third section will
summarise the values that underlie the municipality’s stated planning goals, as defined by
planning documents and from the interviews. The fourth section will provide an in-depth
examination of the Copenhagen Urban Space Action Plan, which is Copenhagen’s most
recent effort to redefine urban space development policy to better reflect contemporary chal-
lenges. The fifth section will conclude with a discussion of the implications for planning in
general, but specifically for the expansion of pedestrian space networks in the city.
2 The Structure of the Planning System in Copenhagen

The municipality of Copenhagen’s local government is organized according to a
committee system, and consists of a Finance Committee and six standing committees (see
Figure 4.1). Each committee has an administrative unit responsible for implementing policy

and administering city programs. The two committees responsible for city planning are the

Figure 4.1 - Copenhagenn committee structure
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Finance Committee and the Building and Construction Committee. The “supreme politi-
cal authority” lies with the 55 member City Council, which establishes the guidelines for the
committees and administrations. The Lord Mayor not only presides over Council meetings
and is responsible for drawing up agendas and leading the negotiations, but also chairs the
Finance Committee. The Finance Committee has the responsibility to oversee the work of
the other committees, giving it tremendous influence over city policy and programs. This
oversight responsibility has had important implications for planning in Copenhagen over the
past 10 years, as will be discussed.

2.1 The Finance Committee and Finance Administration

The Finance Committee consists of 13 members, with the Lord Mayor as chair and
the chairs of the other six committees also sitting on the committee. The remaining positions
are filled by six elected councilors. In terms of the bureaucracy, there are four directors and
a chief executive responsible for running the Finance Administration on a day-to-day bass,
managing two staff functions and 14 offices, including three adminstrative units (see Figure
4.2). Office 8 is responsible for “the City of Copenhagen’s overall physical planning, hous-
ing policy, municipal planning, regional planning and area-based urban regeneration” (City
of Copenhagen, p. 11). The Finance Administration’s most important function in terms of
urban planning is the maintenance of the Municipal Plan.

There are three primary types of plans that govern Figure 4.2 - Finance Administration

the built environment in Copenhagen, the Municipal Plan, Finance Administration

the Local Plan, and Urban Regeneration Plans. The Mu- Finance and Statistics
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International Relations
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pal Plan. The important distinction between a Local Plan and an Urban Regeneration Plan
are their legal standing; the Local Plan is binding, but the landowner can choose not to build,
while an urban regeneration plan is both binding and forces the landowner to take action.
The following section will first describe the Municipal Plan, including its role in defining
the content of Local Plans. It will conclude with a brief description of Copenhagen’s urban
generation plans.
2.1.1  The Municipal Plan

In accordance with the national government’s Building Act, every municipality in
Denmark is required to create a Municipal Plan (MP), typically every four years. The Mu-
nicipal Plan provides four types of guidance to city planners. First, it establishes the over-
arching themes and objectives that guide all development in the city. In 1993, for example,
the four themes were: Close-to-Station Areas; The City by the Sea; The Green City; and,
The City’s 3¢ and 4™ Dimensions. Second, every neighbourhood has a dedicated chapter
that includes a description of the neighbourhood’s character that is meant to help planners
create context-sensitive LPs. Third, included in each neighbourhood chapter are the zoning
guidelines for that neighbourhood. Finally, there are 9 chapters that outline the city’s policy
on issues such as open space, transportation, and housing. One of the important differences
between Copenhagen’s Municipal Plan and the General Plan for an American city is that the
Municipal Plan includes the zoning necessary to achieve the plan’s vision statements, thereby
combining policy with implementation. This contrasts with the General Plan for an Ameri-
can city, which describes a vision that is rarely reflected in the zoning code (Cullingworth &
Caves, 2003).!

The Municipal Plan controls the location, density and use of buildings. The Copen-
hagen Municipal Plan is a binding document that is not open to interpretation by investors

or other private stakeholders (source: 3 Senior Planners in Planning and Architecture, and 1

1 There will be periodic references to the American planning system so that readers have a com-
mon point of reference. In particular, San Francisco will be used as an illustration of a city that is
widely regarded as having one of the “better” planning systems in the country.
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intermediate planner in Office 8). In this sense, there is far greater integrity to Copenhagen’s
planning system than that of a typical American city, where special interest groups, large
private investors and urban political machines unduly influence planning policy and imple-
mentation (Hartman, 1974; Hirsch, 1983; Krumholz & Forester, 1990). As a result, Co-
penhagen’s built environment generally reflects the intentions of the Municipal Plan (source:
2 Senior Planners in Planning and Architecture). The Municipal Plan’s integrity, in addition
to providing much greater certainty for all stakeholders, allows the city to make adjustments
to future plans that remedy any shortcomings in the current plan brought to light through
implementation; this feedback loop does not exist when the core principles of the General
Plan are perceived to be up for negotiation. Finally, the long-term commitment expressed for
a given policy direction, such as improving pedestrian spaces in the city centre or expanding
the bicycle network, helps planners refine their knowledge of how urban environments work,
since the connection between policy and product is much more explicit than in a context
political context that changes policy direction with each new administration.

In addition to locally defined needs and solutions, the Municipal Plan must also ad-
dress concerns raised by the national government. For example, in 1989 the national govern-
ment decided Copenhagen should pursue a planning strategy that recognises the increasingly
global scale of economic competition. As part of that strategy, the government wanted to
transform Copenhagen into a “metropole,” or a regionally dominant centre for commerce,
trade and tourism that could compete on equal footing with other Scandinavian, Baltic
and Northern European cities of similar size and cultural endowment. This “super” theme
overlay the locally defined themes and had a significant effect on how Copenhagen shaped
planning policy.

2.1.2  Urban Regeneration Plans

The current approach to urban regeneration reflects an evolution in the city’s policy

away from heavy-handed renewal to a more context sensitive intervention. The shift in

strategy is in part a response to new economic constraints and the need to make do with
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fewer resources. Perhaps more importantly, the current policy is a product of both the pain-
ful experiences of earlier efforts, as well as the much more successful responses to the earlier
mistakes.

The latest strategy, called Quarter Lifts (Kvarter Lofts in Danish), is part of a new
national funding program that is essentially urban regeneration “light,” as compared to the
heavy handed and intrusive urban renewal project in Nerrebro in the 80s and the compre-
hensive, but more context-sensitive Vesterbro regeneration project in the 90s. Indeed, it was
the highly acclaimed Vesterbro regeneration project that provided the inspiration for the
current policy, although it has been substantially modified to reflect the reduced financial
resources the national government has allocated for urban renewal. There are currently 4-5
Quarter Lift sites across the city, including the neighbourhood surrounding Holmbladsgade
and the area around Valby station.

2.2 The Building and Construction Committee

The Building and Construction Committee has significant influence over munici-
pal planning, although the municipality’s planning goals are still established by the Finance
Administration through the Municipal Plan. Three directors and one chief executive manage
the day-to-day running of the Administration. There are four departments that constitute
the Building and Construction Administration (BTF — the Danish acronym for Bygge- og
Teknikforvaltningen), but there are only two relevant to this research project: the Depart-
ment of Planning and Architecture (referred to Planning and Architecture henceforth), which
“draws up and implements Local Plans, Urban Renewal Plans and plans for housing grants”
(City of Copenhagen, 2001, p. 27); and the Department of Public Streets and Parks (referred
to as Streets and Parks henceforth), which is responsible for “the planning and maintenance
of municipal parks, roads, playgrounds, squares, cycle paths, pavements, bridges and quays”
(City of Copenhagen, 2001, p. 27). This structure represents a considerable concentration of
power over the built environment within a relatively small number of people, especially when

compared to the planning structure in many American cities that divides planning authority
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between a large numbers of departments and separates policy decision making from imple-
mentation (Cullingworth & Caves, 2003). One consequence of Copenhagen’s structure is
that it allows for far more efficient and effective planning policy and implementation, which
many countries view as a positive characteristic of a planning system (Cullingworth, 1993).

Even within this relatively more streamlined planning structure, inter-agency rivalry
exists. At the time this research was conducted, Planning and Architecture and Streets and
Parks were housed in different buildings in different parts of the city and this separation
reflected a philosophical divide between the two departments. Planning and Architecture’s
perspective is more object-oriented and focused on individual buildings, while Streets and
Park’s perspective is more holistic and focused on the connections between individual parts.
That Planning and Architecture had greater influence over policy due to its authority over
Local Plans generated some frustration amongst planners in Streets and Parks and likely fed
the rivalry. Planners from both departments agreed that this balance is currently shifting;
however, there was some confusion over which way it is moving. Senior planners from both
departments expressed the belief that their department’s prominence within the planning
system had been rising relative to that of the other (2 director-level civil servants).

One way to determine which department has been gaining influence is to evaluate
how the city’s planning policies have been shifting. For example, the municipality has been
paying increased attention to how the urban design of public spaces can help the city achieve
its larger urban quality goals. The steps it has taken include the establishment of a new posi-
tion for a Director of Urban Spaces and a reformulation of its Municipal Plan that is based
on the lifestyles of residents instead of a more functionalist perspective based on concrete
physical outcomes. This shift has led to a more formative role for urban spaces in the munic-
ipality’s planning priorities. It is difficult to conclude definitively what the full implications
of this shift will be, since the changes have not been formally adopted, but early indications
suggest Streets and Parks will have greater influence over how municipal priorities are set

and implemented. In addition, in 2004 Streets and Parks initiated the Copenhagen Urban
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Space Action Plan (CUSAP), a process that has brought planners from all three departments
together in an effort to bring greater consistency and integrity to urban space policy. This
process has progressed in unison with the reformulation of the Municipal Plan, and the Mu-
nicipal Plan will likely reflect the discussions from CUSARP, and vice versa. Taken together,
these developments suggest that Copenhagen has shifted its planning policy to a perspective
that is more aligned with the values advocated by Streets and Parks.

2.2.1 The Local Plan

Local Plans are used to set specific guidelines for development, with projects ranging
in size from a single lot to an entire neighbourhood. The Municipal Plan sets the zoning,
but the value statements contained in the neighbourhood-specific chapters are too general
to provide the level of detail necessary to guide development (senior planner, Planning and
Architecture).

The Local Plan not only includes the specific zoning codes applicable to the given
development, but it also represents the planner’s interpretation of the value statements in
the context of the proposed site. Transforming the Municipal Plan’s value statements into
specific guidelines allows planners a large degree of discretion to factor in local conditions,
economic considerations, or any other unique circumstances. This authority illustrates an-
other point of difference between the Danish and American planning systems, since Ameri-
can planners have few opportunities to engage in discretionary planning, regardless of the
unique circumstances a given development may face, due to the Constitution’s equal protec-
tion clause. The opportunity to exercise discretion, in addition to allowing for context sensi-
tive plans, allows Danish planners to learn through experience in a way that is more likely to
result in increasingly higher quality development over time than a system that attempts to
uniformly apply the zoning code.

The guidelines for small developments are straightforward and are easily transformed
into specific requirements. In general, the Municipal Plan’s value statements mandate respect

for the historic context while also requiring a contemporary design philosophy. The goal is
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to create a building that is both harmonious with its context and representative of its time.
If the site is along a retail street, the ground floor use must be public service oriented; other-
wise, it must provide an interesting contribution to the strectscape. Over the past 30 years,
the majority of development in Copenhagen has been at this scale, and the planners’ skills
and knowledge have been best suited to these smaller projects.
2.2.2  Creating a Local Plan for a Large Harbour Sire

In the majority of cases, Local Plans are created for relatively small developments,
often no larger than several lots. Indeed, the Local Plan is well suited to regulate this scale of
development, since it can mandate the appropriate architectural scale and quality for a local
context, dictate setbacks, and deal with parking issues. The scale of development in Copen-
hagen, however, began to change in the late 80s and carly 90s once investors became inter-
ested in the large quantity of centrally located abandoned industrial land. Because of the size
of these parcels, planners were forced to confront a host of new concerns, including the site’s
circulation pattern, open space planning, land use mix, and location of activity centres.? In
the face these new challenges, there was little from the existing Local Plan process that could
prepare planners for how to balance these public needs with the private economic interests of
sophisticated developers.

Most frequently, a private investor will approach the city with a proposal for a site.
The investor and Planning and Architecture then engage in a process of negotiation to refine
the proposed plan. If the negotiation is successful, Planning and Architecture will then cre-
ate a Local Plan to codify what was agreed upon. As indicated above, planners have struggled
to define the best strategy for managing this scale of development, and their early efforts
had significant flaws. In the majority of cases, the architectural design of the buildings that
comprise the development was of sufficiently high quality; rather, it was the very poor qual-

ity of the open spaces between buildings that was of the greatest concern to planners. The

2 Parallel to the harbour development has been the construction of @restad, a new city extension
built along the rail link to Sweden. Much of the first phase has been met with strong criticism, since
the scale of development and style of architecture are better suited to suburban office parks than the

highly urban environment envisioned for @restad.
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issues ranged from a lack of public open space, to an uninteresting design where it did exist,
to poorly defined boundaries between the public and private realms, to ambivalent or even
hostile designs for the ground floors adjacent to public rights-of-way. The Local Plan, while
well suited to the small-scale development, may rely on tools too blunt to effectively guide
large-scale projects (2 Intermediate Planners, Office 8).

The poor quality of the early harbour development prompted planners to recon-
sider how best to manage this scale of development, a process that was not always amicable
between the planning departments. The first change was a reshuflling of responsibilities
between the two city administrations that exercise authority over planning, with the Finance
Administration taking increased responsibility for large-scale development. One conse-
quence of this shift in power has been a new model for managing large-scale development
that does not solely rely on the Local Plan, but rather utilises part-ownership of the land by
the government to dictate design parameters at a much finer scale than is possible using a Lo-
cal Plan alone. At this stage, it remains unclear whether this model will be more successful in
producing higher quality built environments, since the one site where this strategy has been
applied, Sydhavnen, has yet to be built.

The second adjustment was CUSAD, which amounted to an effort to both better fo-
cus the efforts of all the planning departments on more consistently achieving a defined set of
goals, primarily using planning tools that already exist. The CUSAP process will be discussed
in depth later in the document.

2.2.3 Public Involvement

Low levels of public participation and a high degree of top-down planning marked
the early years of urban renewal in Norrebro. As indicated, this approach met with stiff resis-
tance and produced poor quality urban environments. The city has made substantial efforts
to improve the process of planning by listening more closely to residents. One of CUSAP’s
strategies will be to find better means of finding out what residents think about a given pro-

posal. In a conversation with a planner involved with the plan, it was mentioned that public
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meetings rarely produce representative comments, and therefore, should be considered only
one aspect of public involvement. Instead, new approaches, such as establishing a number
of community focus groups that represent different demographics (e.g., the elderly, or the
disabled) that meet on a regular basis with planners, should be explored.
3 The Role of Planners

The preceding discussion described Copenhagen’s planning structure and described
planning’s primary tools for implementing policy. It also provided some information on how
planners fulfill their major responsibilities. The following discussion will explore the role of
the planner is much greater depth. Topics will include how planners choose to exercise dis-
cretion while implementing planning policy, what a planner’s source of authority is, as well
as what the limitations of that authority appear to be. Most of the discussion will focus on
planners in Planning and Architecture, since the underlying planning process is the same for
both planning departments—the Building and Construction Administration and the Finance
Administration. There will be some additional comments specifically oriented to the Finance
Administration and Streets and Parks, however, as some circumstances are different. The
section will conclude with a discussion of the evolving role planners from both Planning and
Architecture and the Finance Administration have played in the redevelopment of large sites

along the harbour, as well as in the city’s urban regeneration program.

3.1 Reactive and Proactive Planning

City planners in Copenhagen have a tremendous amount of authority to engage in
both reactive and proactive planning. Reactive planning refers to the regulation of private
development, while proactive planning refers to the planner’s active role in building and
maintaining the built environment. The major tools for reactive planning are the Municipal
Plan and the Local Plan. For cases where a Local Plan is not required, then the planner will
have to exercise influence over the proposed development primarily through persuasion.

Proactive planning has two aspects in Copenhagen. First, Streets and Parks is re-

sponsible for maintaining and improving existing urban spaces, as well as building new ones.
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Often the motivation for a given urban space project is guided by a larger city policy, such as
the need to improve access to open space in a poorly served neighbourhood, or to augment
the pedestrian network in the city centre. The selection of many projects, however, has been
motivated more by political interests than anything resembling rational planning (director-
level civil servant). Second, Copenhagen engages in the urban regeneration of dilapidated or
neglected neighbourhoods through its Quarter Lift program that actively transforms both the
physical and social fabric of neighbourhoods.

Understanding the role that city planners play in implementing planning policy, what
authority they have, how they use that authority and under whar circumstances, is equally
important as understanding the specific policies that are being implemented. The following
three sections will discuss each planning department, its responsibilities and how efforts may
or may not be coordinated.

3.2 Planning and Architecture

Planning and Architecture is responsible for regulating the majority of development
in the city, with projects ranging in scale from the individual lot to an entire neighbourhood
(for urban regeneration projects), to large areas of vacant land along the harbour. More re-
cently, the Finance Administration has become responsible for a number of large-scale devel-
opments along the harbour, as well as several urban regeneration projects. Despite this shift
in oversight responsibility away from Planning and Architecture in favour of the Finance Ad-
ministration, only Planning and Architecture has the authority to create a Local Plan, which
is the planning system’s tool for regulating development, i.e., the Finance Administration is
forced to work alongside Planning and Architecture to implement its planning agenda. This
results in the slightly incongruent pairing of two planning departments at a time when there
is a degree of conflict between them.

It is generally the case that when an investor approaches the city with a proposal,
it meets both the zoning guidelines of a given lot and the general architectural quality and

character desired by Planning and Architecture. If the planner feels the proposal sufficiently
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meets the objectives of the Municipal Plan, or, in the case where a Local Plan already exists
for that area, the design meets the specific guidelines, then the project will move forward rela-
tively quickly. In the 70s, this wasn’t the case and many projects had to wait 2-4 years to get
a permit. Today, 80% of permits are issued within two weeks (member of the Building and
Construction Committee). Planners feel that the investor community is aware of the issues
that most concern planners and generally bring proposals that meet these concerns, although
they typically try to cut corners in terms of quality (Senior Planner, Office 8). At this stage,
the planner and investor would negotiate how to resolve any points of difference and, in the
majority of cases, they come to a mutually agreeable conclusion.
3.2.1 Applying the Municipal Plan Guidelines to Specific Cases

The Municipal Plan provides planners two types of guidance by which to evaluate a
proposal, with one type binding and the other not. First, the Municipal Plan provides the
zoning for each neighbourhood, which is non-negotiable. Included in the zoning are the use
and density of the allowable development. Second, the Municipal Plan lays out guidelines,
both at the neighbourhood-level in the form of general descriptions, and at the citywide
level in the form of value statements. For example, special provisions for Nerrebro include,
“The existing buildings within the area [of Stengade] may be used for cultural purposes and
public-oriented service functions, etc. in accordance with provisions stipulated in a local
plan” (City of Copenhagen 2001; p. 170). Similarly, the Traffic chapter states, “The objective
is not to adjust the existing city to the increasing passenger car traffic, but rather to create,
through regulations, sustainable traffic development that is adjusted to the existing city so
that energy consumption and environmental impact are minimised” (City of Copenhagen
2001; p. 79) This part of the Municipal Plan cannot be binding, since it leaves most of the
details to be decided later. Instead, it relies on the planner to i) interpret the value statements
and translate that interpretation into built form, and ii) evaluate the proposal’s merit against
this interpretation. During these steps the planner is free to exercise personal judgment by

taking into consideration the context of the site, and any history behind the proposal, includ-
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ing any prior commitments made by the city to landowner.

There are a number of factors that define the extent of the planner’s authority dur-
ing the negotiation with developers. The most important factor is whether a Local Plan is
required by law; if so, then the planner’s authority increases substantially. If not, then the
planner still has substantial authority, but the decision to exercise it becomes more complex.
The investor knows that the planner has the means to block their proposal if given reason-
able grounds; this is within the official limits of the planner’s power. The choice to exercise
this authority, however, is conditioned by several concerns. The first is the desire to maintain
positive relationships with the investor community and solid public support for the signifi-
cant authority of planning. The planner is confident that, if necessary, the Building and
Construction Committee will back her position in a dispute with an investor (2 senior plan-
ners from Planning and Architecture). This kind of support, however, will be maintained
only if planners continue to exercise discretion in which cases are brought before the Com-
mittee. Therefore, relatively minor disputes over architectural style or a difference in personal
taste are not grounds for the planner to exercise her veto authority. In such cases, the art of
negotiation serves the planner better than the exercise of her authority.

A second concern conditioning a planner’s choice to exercise her authority is the per-
sonal relationship she may have with the investor and/or architect. The investor community
is relatively small in Copenhagen with long-term relationships between planners and inves-
tors typical (senior planner, Planning and Architecture). Further, there are only two major
architecture schools in Denmark, which results in planners and architects sharing common
roots going back to their university years. This certainly affects the nature of the negotiations
between the two groups and likely makes coming to consensus easier than if two strangers
were forced to reconcile the same differences.

For a small number of projects, the planner may codify her interpretation of the Mu-
nicipal Plan guidelines in a Local Plan. LPs must be created if the proposed site is located in

the historic city centre, or if the proposed building exceeds a minimum size. The minimum
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building size cut-off varies by municipality in Denmark, but in Copenhagen any proposed
building over 2000m? requires a Local Plan. Similarly, large-site projects, such as any har-
bour redevelopment proposal, would require a Local Plan, although the rationale in this case
would be the project’s importance to Copenhagen’s overall physical and economic develop-
ment plan.

Planners have the discretion to request a Local Plan if i) the proposed development
does not meet the minimum level of quality required by the city, and i) the investor is un-
willing to negotiate a compromise solution with the city. This is an extreme situation, with
very few proposals going this route, in part because of the tremendous time investment on
the part of the planner to usher the Local Plan through the process (senior planner, Planning
and Architecture). It takes approximately one year from start to finish to create a Local Plan
under these circumstances, with several planners having to invest their time. Yet the threat
of a Local Plan provides planners with a very effective bargaining tool when confronted with
especially difficult circumstances. If the planner chooses to create a Local Plan, then she can
effectively dictate the terms of the development and the investor will have no choice but to
comply if he wants to build (senior planner, Planning and Architecture).

3.2.2  Local Plan Implementation

The Local Plan is a powerful tool to guide development, and once adopted, is bind-
ing (senior planner, Planning and Architecture). That is, a developer cannot lobby the
Planning Commission for an exception, as is routinely done in American cities. There is no
board of arbitration or planning commission in Danish planning. Instead, politicians largely
remain outside of individual planning decisions and respect the decisions made by planners.
There have been some notable exceptions, but they tend to occur only when the develop-
ment in question is very large and has a central role in the future well-being of Copenhagen’s
economy. When planners were asked whether a politician had ever intervened on behalf of
a developer because that developer had contributed to the politician’s campaign, none could

remember a single case of this in their entire career (2 senior planners, Planning and Archi-
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tecture; 2 intermediate planners, Office 8; 1 senior planner, non-profit housing corporation).
In an interview with a politician who sits on the Building and Construction Committee, he
stated that the city can never compromise on the cost of building permits and must always
enforce the parking requirements, but that everything else is negotiable. This attitude was
not confirmed through interviews with other politicians, but the tone suggests a degree of
leeway for planners to extract concessions in exchange for things the developer might value.
The very brief list of non-negotiables also illustrates how good design could be left off the
agenda when pressing economic interests are at stake. Regardless, the lack of influence of
private money in municipal politics has likely resulted in much greater integrity in the demo-
cratic process than found in cities where the need to raise campaign funds results in influence
peddling becoming a de facto part of big city politics.

Politicians do influence planning, although the means may be subtle. In relation
to a recent harbour development, for example, one planner indicated that since the project
enjoyed tremendous political support because of its central location and importance to the
city’s economic well-being, then his ability to force the developer to adopt certain guidelines,
such as providing space for groundfloor retail along a short stretch of one street, was compro-
mised. This circumstance placed the planner in a difficult position, since his better judgment
had been compromised by political realities. This example also highlights one of the few
weaknesses in Copenhagen’s planning system that is shared with nearly every municipality
around the globe — how the fear of economic downturn weakens the political will to demand
development that best meets the longer-term needs of prospective residents. The planning
system’s response to such cases will be discussed in depth later in the chapter.
3.2.3  Consistently Interpreting and Applying Municipal Plan Guidelines

The process of moving from the Municipal Plan’s value statements to a Local Plan’s
concrete design guidelines allows the planner significant latitude to affect the appearance
of buildings in the city. What rules do planners use to decide what matters and what does

not? In discussions with senior planners who are responsible for project review, the process is
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neither ad hoc, nor as open to personal interpretation as it sounds on the surface (two senior
planners in Planning and Architecture). To ensure planners have the knowledge and exper-
tise to review proposals according to a consistent set of criteria, Planning and Architecture
holds meetings every two wecks in an attempt to maintain the same architectural standards
across the city, as well as provide a forum for planners to share experiences, discuss emerg-
ing industry trends, and decide on the most appropriate strategic response to these trends.
Depending on the circumstances, responses could range from new language to describe the
department’s priorities, to new policies, to changes in the process of review and approval.
These meetings are meant to provide a common understanding across planners of what
design elements the department feels most strongly about, what standards all planners should
hold investors to, as well as a better understanding of the current market conditions and
trends in the development industry locally and around the region.

Planning and Architecture produces no official document that summarises the de-
tailed guidelines used to create Local Plans. Rather, the guidelines emerge from the internal
Planning and Architecture discussions and are then communicated to the investor communi-
ty by individual planners. This process certainly allows for a degree of personal interpretation
as each planner has the opportunity to emphasise one issue over another, which does risk a
greater degree of inconsistency within the planning system than if the guidelines were part of
a formal and binding document. Perhaps in recognition of this, Planning and Architecture
publishes nonbinding architectural guidelines that illustrate the quality expected by the city.
Planning and Architecture also has begun holding an annual design competition for the best
buildings completed each year, which also sends a signal to the investor community. Thus,
the system governing architectural quality in the city is nontransparent in the guideline gen-
eration and open to the interpretation of individual planners, but does include some efforts
to consistently communicate the guidelines to the investor community. That these guide-
lines were not developed in concert with the other departments responsible for development

— Streets and Parks and Office 8 — and do not make any reference to the public realm onto
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which these buildings face, suggests an opportunity for the planning community to improve,
consolidate and formalise the city’s urban space development guidelines, a process that was
underway during my study. I will return to this discussion near the end of this chapter.

The danger of allowing planners to exercise discretion during the evaluation and plan
approval process is an inconsistent application of standards and a lack of fairness for inves-
tors, a charge that did not emerge during any of my discussions. Indeed, both developers
and planners agreed that the system is largely fair and that planners make efforts to under-
stand and accommodate investor needs (two intermediate planners, Office 8; one senior
planner, Planning and Architecture; one developer of a major harbour project). While the
sincerity expressed by those interviewed should not be questioned, the validity can be. For
example, in the interviews with two of the largest developers in Copenhagen, both men
believed that not only had they been dealt with fairly by the city, but also that they had
achieved all of their goals for their development. Similarly, the planners responsible for the
projects in question believed that they had very positive relationships with the developer in
question, and that the City had also achieved all of its goals. Having visited both develop-
ments, there is reason to suspect that the developers came away with a better deal than the
city — and they probably did get everything they asked for. Conversely, as successful as these
projects are in terms of the amount of new housing, the cleaning up a toxic site, and the
extension of public access to the waterfront, there are fundamental flaws with the design;
the buildings fail to frame public spaces, while ground floors provide little to no interest for
pedestrians, in part because of long, blank fagades, in part because the street designated as
the main retail street has no shops. Therefore, the evidence suggests that if planners are free
to exercise discretion does, then developers are not necessarily unfairly treated.” Indeed, the

opposite appears to be true.

3.3 Streets and Parks

The responsibility to maintain and improve existing urban spaces, as well as cre-

ate new ones allows Streets and Parks to directly change the quality of the public realm at a
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much greater scale than Planning and Architecture. Akin to the Public Works departments
in American cities, but operating under a more expansive mandate that includes improv-
ing the quality of the urban experience, the work of Streets and Parks represents the most
tangible examples of urban planning policy most residents experience. Since there is little
dramatic change to the existing built environment allowed in established neighbourhoods,
there only remains streets, squares and parks.

Outside of the city centre, the main task of Streets and Parks is to redistribute the
public right-of-way by taking space away from the private automobile and giving it to transit,
cyclists and pedestrians, either as bus lanes, new bike lanes, widened sidewalks or new urban
spaces. As two senior planners from Streets and Parks stated, the outer areas of Copenhagen
are dominated by streets that are too wide, that have too many cars and not enough opportu-
nities to bike or walk. Identifying which streets should be improved in what order has been
done according to sound urban policy in some cases, but in others according to the ad hoc
principles of the political system (department director). This approach has made it difficult
for Streets and Parks to pursue a coherent urban space strategy in most parts of the city, even
though planners within the department have a clear vision of how Copenhagen should invest
its infrastructure money. Perhaps related to the political system’s somewhat cavalier attitude
towards urban space improvement, Streets and Parks has suffered from insufficient funds to
complete many of its projects, even when there has been political consensus on the need to
improve urban spaces. The insufficient funding allocated to the urban space improvement
program associated with the Vesterbro urban regeneration project provides a vivid example of
this.

Streets and Parks pursues a set of goals distinct from those pursued by Planning and
Architecture, perhaps because of its very different realm of responsibility, or perhaps because
of the alternative values held by its senior planners. If Planning and Architecture focuses
more narrowly on the architectural quality of individual buildings, sometimes at the expense

of the building’s effect on the public space in front it, then Streets and Parks takes a holistic
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view of public space and its cumulative effect on the surrounding environment. Using the
categories describe by Moudon, Planning and Architecture’s design approach is best de-
scribed as object-oriented and etic in its frame of reference, where etic refers to a perspective
of an object that is generated entirely based on one individual’s perceptions, ignoring the
perspectives of any other group, such as the users of the space (Moudon, 1992). This is the
architectural profession’s traditional method of spatial evaluation, an approach that has been
largely discredited by the environmental psychology and urban design literature (Lang, 1994;
Michelson, 1976; Moudon, 1992). By contrast, Streets and Parks’s design approach is best
described as a combination of object- and subject oriented and derived-emic in its frame of
reference, where derived-emic refers to an approach that actively solicits the opinions of other
groups, but still has the designer interpret the meaning of those opinions (Moudon, 1992).
This places Streets and Parks more in line with those in the urban design literature who
advocate for greater emphasis on user needs (Crowhurst & Lennard, 1990; Gutman, 1976;
Hester, 1975; Lang, 1994; Lynch, 1981).

This difference in planning philosophies has led to conflicting positions on projects,
although with little visible conflict between planners (senior planner, Streets and Parks).
One example of such a conflict concerned a proposed residential building on a lot that had
become a de facto public space for residents in its immediate area. Streets and Parks wanted
to maintain some form of public access to the site after construction and proposed creating
a public path at mid-block in order to facilitate pedestrian movement (senior planner, Plan-
ning and Architecture). Planning and Architecture disagreed with Streets and Parks, decid-
ing that public access was less important than the architectural design and the maintenance
of the full development potential of the site. Since Planning and Architecture had formal
authority over the site, its perspective prevailed. Planners from both departments have at
least obliquely acknowledged such conflicts, and have embarked on a process intended to

bring greater consensus to Planning and Architecture’s approach to urban space development.
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3.4 The Finance Administration

The role of planners in the Finance Administration has evolved significantly since the
carly 90s. the Finance Administrations core urban planning function has been to produce
the Municipal Plan, and through that document, to establish the mandate for all develop-
ment in the city. For a number of reasons, the most important of which was the political
rivalry between the Lord Mayor and the Mayor of BTE the Finance Administration expand-
ed its role to include the direct oversight of major development projects along the harbour, as
well as the city’s urban regeneration program. These roles are very similar to the kind of roles
planners from Planning and Architecture normally fulfill, except that the Finance Adminis-
tration does not have the authority to create a Local Plan, which is needed to implement any
planning policy. As indicated eatlier, this creates the somewhat bizarre situation of a plan
being developed and finalised by the Finance Administration (or by the consultants hired by
the Finance Administration), but then codified by Planning and Architecture.

3.4.1 Harbour Development Plans

It was somewhat difficult to determine the criteria the city uses to decide whether
the Finance Administration or Planning and Architecture should have jurisdiction over a
given harbour development. In the words of one planner, if the project was of significant
importance to the future well-being of the city, then the Finance Administration had jurisdic-
tion (Intermediate Planner, Office 8). Yet according to this criterion, almost every harbour
development should belong to the Finance Administration. Further, there was some confu-
sion, or at least a lack of clarity, over what constituted “of significant importance.” As best as
could be determined from the interviews, the decision was essentially political, with the Lord
Mayor taking responsibility for those projects that would likely have high visibility and could
be translated into political capital (Intermediate Planner, Office 8; Senior Planner, Planning
and Architecture; Senior Planner, Streets and Parks). In addition, planners in the Finance
Administration believe their administration has unique powers and expertise that make it

better suited to oversee certain types of projects; this could be entirely true, however it was
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not clear whether this expertise was developed prior to, or after the Finance Administration
gained jurisdiction over area-based regeneration.
3.5 Political Foundation for Planning Power

Given the substantial power given to planners, it would be reasonable to assume that
all development in Copenhagen conforms to a high standard of design. The question of
whether planners are able or willing to extract the necessary design concessions from devel-
opers, however, is not simply an issue of choice. Rather, a planner’s capacity to successfully
regulate development depends on the political system’s ability to come to consensus on the
core values that form the basis of planning decisions.

A director-level civil servant described planning’s underlying values as heavily influ-
enced by the European socialist tradition that still largely defines the modern welfare state.
One by-product of this tradition is a government empowered to pursue public projects that
are intended to benefit the general health and well-being of its citizens, even when individual
freedoms are affected (director-level civil servant). This empowerment, however, is not
unconditional and planners are allowed to act only once they have received approval through
the democratic process. For example, the deep concern for energy efficiency and environ-
mental sustainability, as expressed by the national objectives mandated in Copenhagen’s
Municipal Plan, has led to a number of policies that have curtailed both car ownership and
use; policies include very high taxes on vehicle ownership, limited parking in the city, higher
building densities, and a street network that gives priority to transit and bicycles. These re-
strictions have been complimented by incentives, including a significant expansion of public
transport and bicycling infrastructure. The breadth of the solution-mix is virtually incon-
ceivable in the American context for numerous reasons, not the least of which is the lack of
public support for the curtailment of what is perceived as personal liberties, such as vehicle
ownership.

The realisation that Danish planners are unable to consistently produce high qual-

ity development perhaps conflicts with how many view the planning process in Scandinavia
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in general, and Denmark in particular. Contrary to popular perceptions, Danish planners
do not work as independent agents who set their own goals; rather, they are the designated
urban development experts who take the stated goals generated by the political system and
transform them into physical products. During my discussions with planners, it became
clear that planning’s authority flows from a strong consensus in the political system, which
then empowers planners to use their considerable power to act as the proxies for this consen-
sus (senior planner in Planning and Architecture; senior planner in Streets and Parks). On
issues where there is no political consensus, planners are unable to take a strong stand (senior
planner in Streets and Parks; director-level civil servant; director-level non-civil servant).

The failure to extract sufficient concessions from developers could be interpreted in
two ways: first, it could be interpreted as the politicians’ failure to come to a consensus on
what the fundamental goals of urban development should be, and not necessarily a result of
the planner’s lack of knowledge, foresight or courage to aggressively negotiate with the devel-
oper; second, political consensus on development goals could exist, but those goals may not
include high quality design. Recent development in Copenhagen suggests that the second
explanation likely predominates. I will first discuss the economic conditions that led to an
carly political consensus on harbour development that left high quality design as a secondary
goal, and then turn to the two strategic adaptations planners have employed to bring good

urban design back into the political dialogue.

3.6  Competing Definitions of Good Urban Planning

Very challenging economic conditions during the 1980s and shifting political priori-
ties towards the end of the decade transformed Copenhagen’s planning policy from passive
into aggressive and proactive. Copenhagen found itself in a dire economic situation during
the late 70s and early 80s, in part because of the loss of industrial jobs, in part because of
protracted battles with organised labour, and in part because of a national policy that redis-
tributed wealth from Copenhagen to rural Denmark (director-level non-civil servant). The

combined strain nearly forced Copenhagen into bankruptcy. One consequence of the weak
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economy was a drought in private development that lasted much of the decade. In response
to these conditions, there began to grow a political consensus that Copenhagen must charta
dramatically different course, and that part of the new course should aggressively pursue the
City’s opportunity to play a major economic and cultural role regionally, and possibly inter-
nationally.

In 1989, the national government began to debate the appropriate long-term eco-
nomic and cultural role for Denmark in both the European and international context. The
dramatic economic decline of Copenhagen during the 80s generated concern that Denmark
had already begun to lose stature among peer countries, and that continuing along the same
policy path would turn Denmark into a fringe economy within Europe (City of Copenha-
gen, 2001p. 76). As a result, the national government initiated a series of national planning
reviews from 1989 to 1993 that strongly recommended allocating national resources to
improve Copenhagen’s ability to attract new commercial activities, and therefore commercial
construction. The 1989 National Planning Review stated, “[a]n important task for national
planning in the coming years is to obtain a clear and comprehensive picture of how develop-
ment is proceeding, what strengths present themselves in the growing international competi-
tion, and, especially, what the physical-spatial consequences of development are or should
be” (City of Copenhagen, 2001, p.76). This focus on economic and population growth gave
the green light to planners to aggressively pursue new commercial construction in the name
of improving the city’s international competitiveness. While planners benefited from such
a clear mandate, they were not used to fulfilling this new role. As a consequence, there was
a degree of learning through mistakes that was especially stark during the early years. The
combination of new roles and a loosening of vertical restraints in the formerly hierarchical
structure of the Building and Construction Administration presented planners both challeng-
es and opportunities that would later come to redefine the practice of planning in Copenha-
gen, a transformation that was still not complete by Spring 2004.

The city government during the latter half of the 80s felt intense pressure to get
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something going ccbnomically along the harbour (director-level non-civil servant). The
city responded by providing exceptionally favourable financial and regulatory conditions to
SKANSKA, a Swedish development firm, so that it could build the first large-scale private
developments in many years. Fiskatorv, an American-style suburban shopping mall was built
adjacent to the centrally located Vesterbro neighbourhood, while a high-end hotel and new
office space was built along Kalvebod Brygge, a stretch of prime harbour land adjacent to the
Inner City. Both projects are still strongly criticised by the public, by the architectural com-
munity, and by the city’s planners for their poor design, inward-looking character and inap-
propriate size given the surrounding context (director-level civil servant; two senior planners
in Planning and Architecture). One planner stated that the purpose of the Kalvebod Brygge
development was overwhelmingly economic development, and not to improve the quality of
the city, an opinion echoed by a number of sources, including a prominent politician. Some
interviewees justified the social and aesthetic cost by citing the dire economic condition Co-
penhagen found itself in during the 1980s (city councilor on the Building and Construction
Committee; director-level non-civil servant). At least one city document, a public market-
ing booklet, tried to paint the buildings as a positive contribution to the harbour, although
it allowed that the development “may not please everybody’s eyes” (City of Copenhagen, p.
93). While this euphemism may border on the absurd, it does not alter the fact that there
“was a strong political consensus for resolute pro-growth action, and that the perceived need
to increase economic activity eclipsed any concern for quality urban design.

Soon after Kalvebod Brygge, new office space on Sydhavnen’s abandoned indus-
trial land, a harbour site to the south of the city, began to be developed and plans were laid
for a number of other harbour developments (see Map 4.1 of harbour development sites).
Within a few years, new development was cither underway or moving towards construction
along the entire waterfront; projects included Nordhavn, Frihavn, the new National Opera
House on the Inner Harbour, the new National Library, Christiansbro, Holmen, Havnestad

and Sydhavnen. Although the short timeframe suggests a coordinated effort, in reality the
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harbour was developed in an opportunistic fashion
with little vision for how the entire harbour should fit
together (director-level non-civil servant; city councilor
on the BTF Committee). The imperative for economic
growth still dominated the political debate and no one
from within the political system exercised the leader-
ship necessary to move the city toward the adoption of
alternative planning performance criteria that would
result in a greater balance between urban design and
economic development. The planning and architec-
ture community did advocate for a master plan for the

harbour, but the politicians ignored the recommenda-

tions of both public and private planners when they
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ap 4.1 - Har

non-civil servant). As a result of the opportunistic approach to development, the harbour

set the agenda for harbour development (director-level

bour Development Sites

has a distinctly fragmented feel, even though some of the individual projects have merit unto
themselves.
3.6.1 Early Adjustments by Planners

Perhaps in response to the one-sided nature of planning during this period, the 2001
Municipal Plan adopted language that stipulated aesthetic criteria be considered with equal
weight as economic considerations [page number]. I was unable to obtain an English version
of the 1997 Municipal Plan, and therefore cannot rule out the possibility that the language
was adopted at that time. Regardless, this shift in focus suggests a conscious departure from
economic development as the most important planning goal and the embrace of other crite-
ria that could be considered more representative of the factors that contribute to quality of
life in the city.

During the interviews with planners, developers, politicians and other involved
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parties, it became clear that amongst many planners there was a reluctance to be too firm
with harbour investors. The rationale for this more gentle approach was multifaceted, and
included considerations for the harbour’s special circumstances, including the highly toxic
soil found in many of the industrial sites. The primary rationale, however, was an ongoing
concern for economic development that had lingered well after the economic troubles of
the 80s (two director-level civil servants; one director-level non-civil servant). Advocates of
the less aggressive approach suggested that the city should be content with the amount and
quality of housing produced so far, since new housing that catered to a more affluent demo-
graphic was also a central planning goal (director-level non-civil servant). These pragmatic,
or perhaps cautious, stakeholders argue the city should continue to negotiate for the most
important elements, primarily for more housing, implying that good urban environments
should a secondary focus (director-level non-civil servant). That there is a marked lack of
quality public urban spaces in the new harbour developments was not of great concern. It
is difficult to determine whether this pragmatic approach represented the consensus view
amongst planners and politicians, although it was dominant enough to effectively shape city
policy regarding harbour redevelopment.

The hands-off approach and resulting poor quality outcomes helped fuel efforts by
other groups in the city, primarily from Streets and Parks and the Finance Administration, to
pursue a more aggressive and strategic course of action. The Finance Administration’s effort
to experiment with new development models has already been discussed. The second effort
initiated by Streets and Parks, but which has grown to include all three planning depart-
ments, was CUSAP. One goal for the CUSAP process was to forge a new political mandate
for a coordinated effort across all planning departments in order to pursue a higher standard
of design using a consistent set of criteria for project identification and project design, which
would be applied across the entire city. And while there was a growing sense that the eco-
nomic downturn of the 80s was well behind the city and that the time had come to increase

public pressure on private investors to produce development that met higher design stan-
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dards, there was also a large degree of dissatisfaction among planners with the 24 hoc and po-
litically motivated process for identifying which urban space improvement projects received
funding and which did not (director-level civil servant). It was on this issue that the Finance
Administration’s and Streets and Parks’s strategic efforts differed; the Finance Administration
had embarked on an entirely original approach that focuses exclusively on large-scale devel--
opment, while Streets and Parks has attempted to reform how all urban spaces are designed,
not just those in new harbour development.
4 Defining the Stated Values within the Planning System

“Stated” values are the underlying values and principles that are intended to shape
the city’s design guidelines and planning decisions. The design guidelines can include a plan’s
overall goals, its value statements, specific design requirements, as well as the goals verbally
communicated by planners. Stated values describe the city’s desired end product, versus
what is actually built. “Translated” values are the values embodied in the built products that
emerge from the planning process. The reason for separating values into stated and translat-
ed is based on the observation that cities often say one thing in their official documents and
public statements, and then pursue a very different agenda. San Francisco’s Transit First pol-
icy, for example, was meant to be the guiding principle behind how the city allocated public
funding, designed streets and located new development. Over the three-decade life of this
policy, San Francisco has failed to make the investments necessary to achieve a robust transit
first transportation system, either in terms of service expansion or the design of streets that
prioritises transit over the automobile. Therefore, any evaluation of San Francisco’s transpor-
tation policy would need to place equal, if not greater, emphasis on what the city has actually
done to meet the requirements set forth in the official policy, and not just the stated goals.
Similarly, it would be reasonable to assume that Copenhagen would use the most positive
language to describe both the proposed plans for new development, as well as the degree to
which recently completed development lives up to the stated goals of the city. Crosschecking

of stated goals and achieved results will be an important indicator of the planning system’s
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success in positively influencing the quality of life in Copenhagen.

4.1 __ Stated Values in the Municipal Plan

The Municipal Plan makes clear that Copenhagen must continue to grow in terms
of its population; economy and centrality to the country, but that this growth must also be
done in an economically, socially and environmentally sustainable manner. The effect on the
built environment should be new, higher density and high quality housing built in areas al-
ready within the urban boundary, and new employment opportunities located close to transit
service. By combining higher density housing and employment centres with public transit
investments, the city is attempting to reinforce the central role of public transport within
the overall transportation system, while keeping private automobile use to “the lowest pos-
sible level.” Specifically, the Municipal Plan states that “[t]he localization of workplaces and
dwellings is to support the use of environmentally friendly types of transport: public trans-
port, cycling and walking.” To achieve this, high traffic generating uses will be given prior-
ity in areas around transport stations, while there will be an ongoing process of “continuous
conversion and modernisation in connection with urban renewal...” in areas that are already
well-serviced by transit and/or are centrally located.

4.2 Responding to the National Agenda

In addition to locally defined needs, the Municipal Plan must also respond to the
concerns of the national government; in the case of the 2001 Municipal Plan, the Munici-
pal Plan must provide policies that help make the Copenhagen and @resund Region more
“attractive to research, labour and foreign investments.” Given that the Municipal Plan
must not only ensure that “holistic solutions are not implemented with undesirable local
consequences,” but also address the unique needs of individual districts, finding the balance
between regional, long-term goals and immediate local needs presents an enormous challenge
for Copenhagen’s urban planners.

Three requirements set by the Ministry of Environment and Energy have substantial

implications for Copenhagen’s urban structure and future growth patterns. Through the
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national political system, Danish society has placed a strong value on high environmental
quality, which municipalities such as Copenhagen are required to achieve through local
policy. Copenhagen has decided to translate this value into three goals: avoid urban sprawl
and reduce overall transport work; emphasise the reuse and densification of existing urban
infrastructure; and, optimize the use of existing transportation infrastructure, especially those
investments in public transport. The Municipal Plan has used these goals to create urban
planning policies that: reinforce the Finger Plan’ locate new employment and housing close
to transport stations; prioritise the reuse of vacant urban land, especially those areas with
amenity value along the harbour, for new residential development; and prioritise which areas
within the Greater Copenhagen Region should be developed first, leaving other, non-essen-
tial areas as “prospective areas” for future development.

4.3  Municipal Plan Policies that Support Pedestrianism

Every development and renewal project discussed in this chapter reflects the Mu-
nicipal Plan’s priorities, although the large-scale goal of increasing use of non-automobile
transport has been somewhat blurred in the implementation of some projects, especially with
regards to the promotion of walking as a primary transport mode. Implementation strategies
and success notwithstanding, the Municipal Plan directly and indirectly provides policies that
strengthen the pedestrian environment in Copenhagen.

There are four chapters in the Municipal Plan that discuss topics that concern the
quality‘ of the walking environment, either directly, such as through street and urban space
improvements, or indirectly, such as housing policies thart affect the density and demographic
profile of neighbourhoods. These chapters include Housing, Retail Trade, Recreation and
Leisure, and Traffic. I will discuss each in turn, and relate how specific policies and value

statements affect the quality of pedestrian infrastructure.

3 Originally conceived in the 1950s as a way to limit the effect of urban growth on the region sur-
rounding Copenhagen while maintaining good access to nature for residents, the plan called for five
fingers of urban development to extend out from the city centre along rail corridors.
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4.3.1 Housing

The housing stock in Copenhagen has had a large effect on who chooses to live there.
The city describes the available housing stock generally as consisting of “a relatively large
number of small, old dwellings of a poorer standard and of relatively few owner-occupied
dwellings” (City of Copenhagen, 2001). The demographic consequences are few families
and a high proportion of low-income houscholds, a profile that the city perceives as a threat
to its long-term economic and social sustainability. The renewal of Vesterbro, the formerly
blue-collar neighbourhood that is one focus of this research, is the result of efforts to make
the city’s housing stock more competitive with the rest of the region in terms of quality
(Researcher, CASA; Project Manager, non-profit developer). Indeed, the city’s decision to
provide more middle- and upper middle-income housing along the harbour reflects the de-
sire to broaden Copenhagen’s demographic profile to include more affluent households with
children.

The Municipal Plan’s housing strategy lays out a social, economic and physical vision
for Copenhagen's neighbourhoods that involves shifting the municipality’s demographic base
away from single-occupant and lower-income households to more affluent houscholds and
households with children. The municipality believes that Copenhagen’s long-term attractive-
ness, both to residents and to future investment, will be maximised if it can achieve a popula-
tion profile that more closely resembles the demographics of the rest of Denmark. For the
two urban neighbourhoods in this study, this objective has several implications, including
policies that promote larger, more expensive units attractive to middle-income families, proj-
ects to improve pubic urban spaces to ensure that older neighbourhoods remain attractive
to new residents, and traffic calming to reduce the negative effect of automobile traffic on
residents. The consequences of these goals became an important topic of discussion during
the resident interviews, as both neighbourhoods have experienced a period of rapid social and

physical transformation as a result.

103



4.3.2  Retail Trade

In addition to its regional shopping goals, the municipality has a series of retail trade
goals oriented towards the local district centres that have a direct effect on the pedestrian
experience. Of the five objectives, the most important is the city's commitment to “maintain
the pedestrian shopping street character in the district centres” by requiring “the ground floor
of the frontage buildings along the streets” to “be used for shops and other public-oriented
functions”(City of Copenhagen, 2001). By requiring ground floor retail along important
district commercial streets, the city has acknowledged the centrality of active ground floors
in maintaining a strong pedestrian environment. A second objective, “to maintain a socially
sustainable retail trade structure” that has “good accessibility for pedestrians, cyclists” and
public transport riders provides a more general statement of support for pedestrian-oriented
district centres, while leaving much discretion to planners to interpret how best to maintain
this accessibility. Lastly, the objective of maintaining local-serving grocery stores in all parts
of the city fulfills one of the most important links in sustaining an effective pedestrian-ori-
ented neighbourhood, as grocery shopping remains one of the core household needs that too
frequently forces households to use the automobile to satisfy.

The tools to achieve these goals are substantial, including the setting of maximum
floor areas for grocery stores and shopping goods stores (3000m’ and 1000m?, respectively),
and the ability to allow local-serving grocery stores almost anywhere in a residential area,
with a maximum of 500m?2. Also, any proposed closing of a ground floor retail space located
on an important shopping street must undergo a planning evaluation. Finally, stores that sell
particularly bulky items, such as household appliances or cars, must be located in appropriate
locations so as not to take up large sections of the street fagade.

4.3.3  Recreation and Leisure

There are two projects outlined in the Recreation and Leisure chapter that directly

affect the quality of the pedestrian experience, both of which use the greening of paths and

spaces as the primary means to improve the amenity value of the route. The first project, the
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creation of new park belts that run long distances across the city, is intended to increase the
distance cyclists are willing to travel by ir'nproving the safety and degree of aesthetic enjoy-
ment along the route; and to strengthen pedestrian and cyclist connections to green open
spaces. Since parts of these paths will run through large regional parks, they will likely affect
pedestrian route choices when leisure is the primary goal, and perhaps increase the frequency
and/or distance of pedestrian trips. They will likely not affect pedestrian behaviour with
regards to daily errands, since few services will be available along the route.

The second project, the renovation of streets and open spaces, directly improves the
aesthetic and experiential quality of walking. The Municipal Plan states that the “[r]enewal
and enlivenment of the public open spaces of the city form an important part of the initia-
tives in the neighbourhood regeneration projects aimed at improving the local environment,
both aesthetically and recreationally.” That is, the city has made a direct link between the
quality of the built environment and successful urban regeneration efforts, a conclusion born
out by 40 years of urban regeneration projects. The targeted projects include the station
arcas of the new Metro system, as well as those neighbourhoods that are in particular need
of an “architectural-lift,” including former blue-collar areas that have not been modernised,
cither in terms of the quality and quantity of the private living space, or access to public open
space.

4.3.4  Traffic, Traffic Installations and Transport Facilities

The plan acknowledges that the continued growth of Copenhagen could result in
more passenger car traffic, which will necessarily have a negative effect on the quality of life
of residents. The central goal of the Traffic, Traffic Installations and Transport Facilities chap-
ter is to ensure a sustainable and coordinated urban development and transport system that
encourages the greatest proportion of trips to be taken on public transport, by bicycle or on
foot. Further, the city intends to achieve a zero increase in the total number of automobile
trips, with the additional growth-generated trips to be accommodated by alternative modes.

To achieve these goals, the city intends to pursue a multi-faceted strategy that includes an ag-
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gressive bus prioritisation plan, the construction of the new Metro subway system, efforts to
improve “safety, comfort and passability (i.c., ability to pass safely) for cyclists,” and improve-
ments to the squares, open spaces and street areas of the city so that they “form beautiful and

harmonious settings for human recreation and activities” (see Table 4.1 for mode split).

Bicycling and walking are closcly associated at Table 4.1 - Commute Mode-Split in

the urban neighbourhood scale in terms of the de- Copenhagen, Denmark 2004

signs necessary for them to be attractive options for Mode-Split
. . 0,

residents. The primary routes for both must be along (%)

Bicycling 36

the major commercial streets in order to maximise the  pypjic Transit 33

convenience of running daily errands and to provide Automobile 27

Walking 4

the level of visual interest necessary for the slower pace  Source:Bicycle Account, 2004
of each mode. Copenhageners also often combine Clty of Copenhagen.
walking and cycling within a single trip, choosing one or the other depending on in which
stage of their journey they are. The journey home from work could include a cycled segment
from the place-of-work to the city centre, where the cyclist would dismount and enjoy the
abundant shopping and strolling opportunities on foot. Once the cyclist-pedestrian emerges
from the other side of the city centre, he could remount and complete his journey to his
neighbourhood, where he could dismount once more and run some daily errands, such as
grocery shopping.

During the resident interviews, individuals of various ages and both genders de-
scribed variations of this scenario, suggesting this is a behaviour pattern followed by a broad
cross-section of the population. The seamless integration of these modes means that street
improvements designed for one mode often have spillover effects for the other. Copenhagen
experienced this spillover effect during the past 10 years; during that time, many routes ben-
efited from substantial investments in their bicycling facilities; that most pedestrian improve-

ments were limited to the city centre did not matter as much, since pedestrians also benefited

along with the cyclists. By contrast, there are examples of where improvements to cycling
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facilities have resulted in space being taken away
from pedestrians, and the pedestrian environment
suffered because of this. Further, the very large
number of cyclists presents challenges in terms of
where all those bikes will be parked, especially in
intensely used areas that may not have very much
extra space for bike storage. Often, cyclists will
park their bike on the sidewalk in front of the store
or café they are visiting, which can make walking
along the sidewalk very crowded and unpleasant

(see Image 4.1 fotex). Long-term solutions for this

problem have not been identified, although the

Image 4.1 - Sidewalk along Vesterbrogade

City’s transportation planners have acknowledged
the need for one.

A recent study of three parallel routes through Copenhagen’s city centre, for example,
found that each street fulfills a unique role in the transportation system. Specifically, the first
street is used both as a rapid through route for bicyclists and as a walking street, but with
very few opportunities for leisure strolling or staying activities; the second street is used as a
leisure strolling street for locals and has many attractive opportunities for stopping and hang-
ing out; lastly, the third is a strolling street used primarily by out-of-town visitors and locals
who have errands on that street, but has relatively few opportunities for staying activities
(Hrushowy and Gemzoe, forthcoming). The range of walking environments illustrates how
a diverse pedestrian network is essential to meeting the equally diverse needs and moods of
pedestrians.

The Municipal Plan does include some elements that, while not expressly for the ben-
efit of pedestrians, do have a positive effect on the walking experience in the city. The plan

stipulates, for example, that the visual quality of the street environment should be considered
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“on equal footing with the technical and economic evaluations” when the city addresses the
layout and arrangement of streets and squares (City of Copenhagen, 2001). This does not
appear to be related to any goal other than to improve the joyful experience of being on at-
tractively designed streets and urban spaces. Pedestrians clearly benefit from the prominence
of visual quality among the city’s priorities for street design. That such improvements affect
pedestrian behaviour may be a foregone conclusion; however, it is difficult to discern where
pedestrians fit into the city’s planning objectives since the Municipal Plan makes no mention
of pedestrian preferences in any text associated with the “visual street environment.”

This lack of a stated relationship between street and open space design and walking
was echoed in the results from the interviews with several planners and politicians, although
there appeared to be a distinction between how the Finance Administration approached the
issue versus Planning and Architecture. When asked whether pedestrian needs were explic-
itly integrated into how the city evaluated one of the recent harbour plans, the planners from
both Planning and Architecture and the Finance Administration assured me they had been,
but the objectives guiding Planning and Architecture’s design were less clear than those for
the Finance Administration.

Among planners in the Finance Administration, pedestrian needs were defined
more in terms of an urban context, while in Planning and Architecture they were more
recreational. In relation to Sydhavnen, a harbour redevelopment project under the Finance
Administration’s authority, the planner was most concerned with ensuring sufficient density
to support an active public realm, as well
as enough architectural diversity so that
pedestrians would find all the streets invit-
ing and varied in character. By contrast
in Havnestad, the harbour redevelopment

project under Planning and Architecture’s

authority, the estrian needs were al-
¥ p ed n ds we Image 4 - Havnestad
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most exclusively met by large gestures, such as a broad greenbelt running diagonally through
the site, as well as a very attractive harbour walk and park. While both elements constitute
important pieces in the city’s network of recreation paths and destinations, they will not play
a central role in fulfilling a resident’s day-to-day needs, needs that are typically met both lo-
cally and on foot. That two departments could have such dramatically different strategies for
implementing the Municipal Plan’s guidelines illustrates the danger in not having explicitly
defined goals for pedestrians, especially for those arcas that had no existing neighbourhood
infrastructure.

The city’s traffic plan, while emphasising the bicycle as a central transport mode for
the majority of residents, does not prioritise pedestrian facility improvements, with the ex-
ception of the pedestrian streets in the city centre. Conversely, extensive resources have been
dedicated to reducing the nuisance level of automobile traffic, especially along residential
streets, by implementing district-wide traffic calming plans. Such improvements, while not
specifically targeting pedestrian facilities, can still dramatically influence the quality of the
pedestrian experience. Similarly, plans to improve the visual street environment will aug-
ment the network of well-designed and aesthetically pleasing streets and squares. High-qual-
ity street furniture, improved lighting, new surfaces, and improved building facades will help
to highlight the “amenity values and urban architectural values of the city.” These efforts will
be increasingly focused on the neighbourhoods outside the Inner City where there has been a
relative dearth of high-quality urban spaces.

The one objective that directly targets pedestrian facilities identifies the promenades
along the harbour, canals and coast as important areas for pedestrian accessibility and aes-
thetic improvements. Specifically, the Municipal Plan lists accessibility, continuity, connec-
tions with surrounding neighbourhoods, safe traffic conditions, high aesthetic quality and the
preservation of historic and maritime features as the key criteria for improving the pedestrian
spaces (City of Copenhagen, 2001). These promenades, however, are primarily meant to

serve recreational and leisure purposes, and not form part of the core pedestrian network. It
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was this objective that Planning and Architecture was likely focusing on in the Havnestad
plan. The choice to focus on promenades suggests that walking, versus bicycling, is seen as

a recreational activity; not only are the locational choices for improvements to pedestrian
facilities very different under this perspective, but the recreational focus leaves ambiguity sur-
rounding what qualities urban planners identify as central to successful pedestrian environ-

ments in the neighbourhoods that surround the Inner City.

4.4 _ Whalking as a Leisure Activity versus a Transportation Mode

The provisions in Copenhagen’s Municipal Plan that discuss the pedestrian environ-
ment approach the topic from a limited perspective. Primarily, the Municipal Plan contains
provisions that assume walking is a leisure activity and not a transportation mode central to
how people access the city on a day-to-day basis. For example, the harbour path network
receives much attention, while the inter- and intra-neighbourhood network receives almost
none. By contrast, CUSAP directly addresses the pedestrian environment from a nerwork
perspective that acknowledges the centrality of walking's role in peoples everyday lives. Dur-
ing a follow-up interview with a director-level planner in Building and Construction who has
intimate knowledge of CUSAD, this abrupt shift in policy was raised; the planner acknowl-
edged that the City had for years taken the walking environment for granted, and that this
oversight was pointed out by Jean Paul Charbonneau, the French urban designer hired to
coordinate the CUSAP process. Indeed, Charbonneau emphasised the importance of refo-
cusing the city’s approach to urban space development to actively support a more central role
for pedestrian movement within neighbourhoods and between them.

The one interview in which a senior planner from the transportation planning section
of Streets and Parks expressly discussed pedestrian needs provides some insight into Copen-
hagen’s strategy towards transportation investments over the past 10-15 years. Investments
in public transport and the bicycle network were set at the top of the city’s agenda, sidelining
both the automobile and pedestrians; indeed, in order to improve the safety and passability

of bike lanes, the planner acknowledged that the pedestrian likely lost sidewalk space—in
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some areas, too much space (director-level civil servant). The city had recognised this imbal-
ance and the planner believed that future plans would place more emphasis on pedestrian
needs, although the limited right-of-way in some areas will present significant challenges.
Despite increasing political pressure to accommodate the automobile, the plaﬁner believed
the automobile would continue to reside at the bottom of the hierarchy of modes and receive
more space only if there was something left over after meeting the city’s other priorities.

4.5 Concluding Comments on the Municipal Plan

The Municipal Plan uses a number of policies to achieve its goals of economic, social
and environmental sustainability, many of which affect the quality of the pedestrian experi-
ence in general, but do not specifically address a continuous and connected pedestrian space
network. The commitment to higher-density housing, public transport, improved bicycle
facilities and strong district retail streets will reinforce the attractiveness of walking in the city.
The combination of strong regulatory enforcement, backed by significant and strategic public
investment in streets and public open spaces, should provide a successful course of action to
achieve the city’s planning objectives. That public investment is not always strategic from the
planning sense, but rather politically driven to increase public support for a given policy or
politician, undermines Building and Construction’s effectiveness (director-level civil servant).
These challenges notwithstanding, Copenhagen should remain a fruitful site to conduct en-
vironmental design research since the city’s urban planners continue to effectively implement
many of the current urban design strategies that are merely being discussed in the United
States.

The city’s objectives as outlined in the Municipal Plan do not describe an explicit role
for walking in the larger transportation system. Walking for recreation is clearly a priority for
the city; strangely, this limited interpretation does not correspond with observations of how
Copenhageners go about their daily lives. If we redefine urban public life, the enhancement
of which is an explicit goal in the Municipal Plan, to include the daily walking trips residents

make throughout their neighbourhood as they buy groceries, go clothes shopping, meet
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friends at a café, or just look in shop windows, then pedestrian needs become much more
central to how Copenhagen is planned. Even with this more generous definition, the trouble
still remains that by not explicitly highlighting the pedestrian’s needs, Streets and Parks, the
department that is primarily responsible for capital projects, has difficulty in prioritising
street improvements that are intended to strengthen the network of pedestrian routes. In-
stead, when a street is to be improved for other reasons, the new design’s effect on the pedes-
trian experience will be considered, but this process is vastly different than selecting streets

for improvement because they are a key link in the pedestrian space network.

4.6 Other Planning Documents—Harbour Promotion Literature

A promotional document published in 2001 titled Water Cizy, offers some additional
insights into where political consensus exists, what planning goals are being pursued, and
how those goals have been manifested in new projects. The main thrust of this document
is to express how Copenhagen has become an “ideal location for high-tech businesses or for
regional corporate headquarters” (City of Copenhagen, Water City; p. 3). One of the main
attractions is the availability of vacant harbour sites that “offer great potential for creating
new, attractive residential areas.” This land, the document suggests, should be used to “offer
attractive housing opportunities to [Copenhagen’s] citizens and to the businesses that nurture
the continued growth of the city.” This emphasis on “spacious, attractive, prime-location
dwellings” corresponds with comments made by senior planners from both Planning and
Architecture and Streets and Parks, who acknowledged that there is political consensus for
the need to provide housing for more affluent residents (director-level civil servant; senior
planner in Streets and Parks).

Attracting families remains a dominant theme in the document anvd special attention
is paid to illustrating new family housing types that reference the currently preferred “garden
dwelling.” Given the proximity to the harbour, the City has coined this new housing “water
dwellings,” which are meant to offer “an inner-city location” that incorporates “the water

in the urban development as well as the unique quality of the maritime element.” To help
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implement this goal, the City allocated DKK 400 million (approximately $70 million) for
housing purposes between 2000 and 2004, with most of the funds used for infrastructure
and site development to prepare the area for residential development.
5 A Discussion of Copenhagen’s Efforts to Support Vibrant Urban Life

What has this analysis told us about Copenhagen’s understanding of the environ-
ment-behaviour relationship? As the building block for good pedestrian design, it would be
useful to understand where the city stands on it. The Municipal Plan policies and the plan-
ners comments during the interviews support the contention that there remains a distinction
between how the city designs walking paths along the water or through parks, and how it
designs the urban pedestrian space network. With the former, the city has emphasised the
continuity of the path and its role as a connective thread strung through a variety of neigh-
bourhoods, while with the latter, it emphasises the street’s role as a place, not a path. De-
signing the retail street as a destination versus as a path between destinations illustrates this
perspective. How a resident arrives at the retail street scems to be a foregone conclusion that
is actually ambiguous in the planner’s mind; those close enough to walk will do so, while the
rest will either bicycle or take public transport.

This lack of emphasis on urban pedestrian routes reflects larger priorities set at the
federal level, as well as the perspective that walking is a recreational activity pursued either
in the City Centre, in parks, or along the waterfront. The federal mandate to expand and
improve the safety of the bicycle network seems to have eclipsed pedestrian improvements. A
senior planner in Streets and Parks verified this hierarchy, saying that given the very limited
right-of-way in many neighbourhoods, the trade-off between modes has meant that someone
must lose, and that over the past 10-15 years, bicycles and buses have won while the pedestri-
ans and automobiles have lost. The official also suggested that the shift had gone too far and
that the pedestrian would have to receive higher priority in the future.

Improving access for the handicapped has grown in political prominence over the

past several years in Copenhagen, and the city will likely adopt in the near future a compre-
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hensive plan to address this issue (senior planner, Streets and Parks). Some of the challenges
faced by the handicapped, however, also confront pedestrians without a handicap, just less
severely. In this sense, objectives set for improving access illustrate where the city perceives
gaps in the pedestrian space network. Bicycle parking along sidewalks is a severe problem
for the handicapped and pedestrians alike, and movement becomes especially difficult along
those streets with narrow sidewalks (senior planner, Streets and Parks). That many retail
streets have shop signs sitting in the sidewalk competing for very limited space with parked
bikes, prams and a large number of people, only increases a pedestrian’s stress level and forces
him to constantly weave his way around obstacles. The jostling and maneuvering necessary
along Norrebrogade, for example, was mentioned by many of the residents interviewed as
something that detracted form the walking experience along the street, since they could never
relax and enjoy the surroundings, or carry on a conversation with a friend. An official in-
volved with developing the handicapped access plan explained how changing attitudes about
the disabled amongst politicians and designers has proved far more difficult than coming

up with sidewalk designs that improve access while maintaining Copenhagen’s high design
standards for materials and aesthetics (senior planner, Streets and Parks). Perhaps one of the
challenges includes changing the prevailing perspective on pedestrian spaces from that of
place to that of movement and networks.

The issue of density and its role in creating vibrant, but humane urban environments
generates significant disagreements among Copenhagen’s planners. As expressed through the
interviews with planners, the divide largely runs between the Finance Administration and
Planning and Architecture, but sometimes it cuts between the younger and older generations
(intermediate planner, Office 8). In general, the Finance Administration advocates for higher
density development along the harbour than does Planning and Architecture. The underly-
ing reason appears to stem from competing visions for healthy urban living; many of the
very dense and older neighbourhoods close to the city centre have, until fairly recently, been

areas with substandard living conditions, and much of the early renewal efforts went towards
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addressing this issue. It is perhaps in response to this history that Planning and Architecture
is responding, as it is relatively more concerned about creating too much density and not
enough green space®. Conversely, the Finance Administration is more concerned with creat-
ing vibrant and socially self-sustaining neighbourhoods, and sees a combination of density
and coverage as important contributing factors. Both departments acknowledge that higher
density contributes to a more active public realm, but the difference lies in how much em-
phasis is placed on urban life versus other goals, such as access to open space.

The Municipal Plan caps new development at 110%, or a 1.1 floor-area-ratio (FAR),
while those districts with the greatest degree of public life are built at 200-300% with high
lot coverage. By comparison to San Francisco, which has an approximate density of 25
people per acre, Vesterbro has z;pproximately 230 people per acre, Norrebro has approximate-
ly 450, and the Inner City has 140. That many planners in Copenhagen wish to recreate the
vibrant urban life of Vesterbro and the Inner City in the new districts only underscores the
almost schizophrenic relationship Danish planning has with density. As indicated, improv-
ing access to fresh air and green space were two of the main thrusts behind the New Town
movement in Denmark after WWIIL, and urban densities began to fall relative to historic
levels as people moved from the city to “garden houses” in the new suburbs. In Copenhagen,
the population peaked in the 1950s at approximately 770 000, and then steadily declined for
40 years, falling as low as 468 000 in 1992. Beginning in 1993, the recent re-urbanisation
movement reversed that trend and the population has increased every year until 2004, when
it was almost 502 000. Similarly, the densities peaked at approximately 250 persons per acre
in the 1950s, and have settled back down to approximately 140, still many times greater than

San Francisco®.

4 Interestingly, Planning and Architecture has been a more vocal advocate for tall, signature build-
ings that have a dramatic effect on Copenhagen’s skyline. Indeed, PA has in general advocated for a
shift in perspective from small city to regional metropole, which would entail certain sacrifices, such
as views obstructed by new, modern architecture emblematic of the times.

5  Ona personal note, having lived in both cities for an extended period of time, despite Copen-
hagen’s much greater density, it is San Francisco that feels more congested, noisier, and certainly more
difficult to move around. This underscores the fact that a well-planned, non-auto-oriented city can
offer a superior quality of life to its residents than a half-breed akin to San Francisco.
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To suggest that density and vibrant urban life are not priorities in Copenhagen given
how many more people live in the same amount of space than in San Francisco may cut too
fine a point for some, but that this density can exist and not automatically generate vibrant
public urban spaces clearly suggests that density is one factor, while the quality of design
is another, equally important one. That is, how this density is configured, how the spaces
between buildings are framed, what uses meet pedestrians along the ground floor, and how
extensive the pedestrian space network is all have important roles to play. That so much of
the debate in the US focuses on density alone should disturb those who advocate for vibrant
public spaces, since making such a facile argument could easily result in a complete rejection
of the urban agenda if the density only succeeds creating are alienating and in-humane built
environments. That said, Copenhagen’s policies governing density are in the process of being
re-balanced in accordance with contemporary goals, although there remains significant reluc-
tance on the part of some planners to accept higher densities.

Three examples illustrate how ideas of density have evolved over the past decade.
One of the earliest harbour renewal projects, Frihavnen alongside Langelinie, possesses little,
if any, urban life. There are several reasons for the lack of outdoor activity, including an ar-
chitecture that presents very unappealing, blank ground floor facades to pedestrians, a layout
that does little to mitigate against the at times severe climate conditions associated with being
exposed to the Baltic Sea, and according to some in the FD, the lack of density (intermediate
planner, Office 8). Similarly in Havnestad, the city had asked DSI to create a real city feel
akin to that of Nyhavn, one of the most popular outdoor spaces in the city. While DSI was
willing to comply, the city was unwilling to raise the density above 110%; DSI felt that the
density needed to be closer to the 200-300% typical of the very active parts of the city (direc-
tor-level). As a result, the streets in Havnestad will likely be quiet, although the space along
the harbour will be popular on warm days. Finally, in the Nordhavnen project, the Finance
Administration had argued for relaxing the density cap so that the new district could be

socially self-sustaining. It successfully won an increase to 130%, but there was tremendous
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reluctance to go even that high. For Sydhavnen, the Finance Administrations hopes to push
the density even higher, at least in part because of the economic reality of building affordable
housing. Currently, the department is anticipating 150%, still well below the levels found in
the older Bridge neighbourhoods.

6 Copenhagen Urban Space Action Plan (CUSAP)

The CUSAP process has become a central element in Copenhagen’s planning policy
over the past two years. A significant amount of time and resources, including a large degree
of political capital, has been dedicated to the process. With regards to the other central ele-
ment, harbour redevelopment, CUSAP’s relationship is difficult to precisely describe, since
much of the emphasis within the CUSAP process has been on areas beyond the harbour sites.
Yet, the poor quality of the public urban spaces in recent harbour development and the lack
of a coordinated vision to tie the harbour together did contribute to CUSAP’ initiation.
The fact that CUSAP began as an effort within Streets and Parks to bring greater rationality
and consistency to how its work programme was set and to how Streets and Parks could best
use its limited funds to improve public spaces, and the fact that Streets and Parks is not one
of the central planning departments for harbour development might help explain CUSAP’s
arm’s length relationship with the major harbour redevelopment projects. Further, harbour
redevelopment had become a politically charged issue that has, to a degree, poisoned the
relationship between planners in BTF and the Finance Administration. The source of the
difficult relationship is the competing political careers of the two men who head up each of
these city administrations, Lord Mayor Hans Kramer Mikkelson of the Finance Administra-
tion and Seren Pind, the Mayor of Building and Construction. This competition has filtered
down through the respective bureaucracies and has complicated their interaction (director-

level civil servant).® Therefore, the choice to embrace a holistic vision of Copenhagen’s public

6 After my departure from Copenhagen, Mikkelson stepped down as Lord Mayor, triggering an
election for his replacement and opening the way for Pind to ascend to the Lord Mayorship. The
vote was held 15® November, 2005 and Ritt Bjerregaard from Mikkelson’s party won a resounding
victory over Pind, who will not a have a mayorship in the new government. How this will affect the
relations berween Building and Construction and the Finance Administration is unknown, but in a
conversation with a director-level civil servant immediately prior to the election, it was suggested that
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urban space and treat the harbour redevelopment in a tangential way may have been strate-
gic.
6.1 How CUSAP Was Initiated

Mette Lis Andersen, thé Administrative Director of Building and Construction
initiated the CUSAP process (intermediate planner, Streets and Parks). As originally con-
ceived, CUSAP pertained only to Streets and Parks and its activities regarding the creation
and maintenance of public space in the city. One of the issues CUSAP was intended to
address was the inconsistent role the political system played in identifying potential interven-
tions and then lending support to the final designs. This was not an issue unique to Streets
and Parks, and early on both Planning and Architecture and the Finance Administration
joined the CUSAP process. The city hired Jean-Pierre Charbonneau, the city urban designer
responsible for the transformation of Lyon, France’s public spaces in the 1990s, to coordinate
and facilitate the process. The discursive nature of the process led to the gradual enlargement
of the initial mandate until CUSAP’s scope came to include not only the city’s official policy
governing urban space creation, maintenance and improvement, but also how the three plan-
ning departments should communicate across departmental boundaries, within their own
bureaucracies, as well as how both politicians and residents should be included throughout
the planning and design process. This ambitious task prolonged the overall process since it
required consensus on some intangible issues, such as what values should be guide Copen-
hagen’s urban space planning agenda. At the time of writing, the final draft was before the
municipal council for approval, and there is every expectation it will pass.

The process for creating CUSAP has one unique element: the document was devel-
oped alongside several pilot projects so that planners could test alternative strategies with
in-the-field experience. Several of the projects were significant in scope and included a green
bicycle boulevard that cut ﬁcross the city, providing vastly improved conditions for cyclists

to move longer distances through the city. Other projects focused on smaller urban space

this conflict had become institutionalized and would be difficult to fix.
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improvements at the neighbourhood scale. The City, for example, created two new squares
in outlying neighbourhoods using underused vehicle rights-of-way, demonstrating its strong
commitment to allocating space according to what will best meet the needs of local residents,
and not according to out-of-date and unbalanced traffic engineering standards. By pilot test-
ing the revamped design process and design strategy, planners were prepared to move swiftly
and apply CUSAP to the then emerging Parking Policy being debated by Council. The
broad political support for CUSAP likely provided the inspiration to break a long-standing

political debate on the most appropriate parking solution for the city.

6.2 CUSAP’s Underlying Assumptions

There were four underlying assumptions that guided the development of CUSAP.
The first assumption is that the opportunity for positive human encounter is a fundamental
element to successful urban areas. From this core belief all the other assumptions, visions,
goals and strategies hang. The second assumption is that Copenhagen’s existing urban spaces
do not form a coherent pedestrian network across the city, and that some parts of the city
lack access to this network entirely. Further, the breakdown in this network is at least in part
due to long stretches of “dull streets” that repel pedestrian activity. The third assumption is
that the changing demographic, cultural and economic conditions require “spaces that reflect
contemporary demands and which can create diversity and a modern identity” (CUSAP
06/05, p. 2). The final assumption is that to achieve whatever goals the municipality sets
forth, planners will have to systematically pursue clear and consistent goals using a variety of
tools.

The draft of CUSAP’s vision states that urban spaces should be developed to create “a
metropolis for people giving a better place in which to live.” It goes on to define this as con-
sisting of a “flexible, international metropolis” that will have a “strong identity with a dynam-
ic city life and attractive work places,;’ and “an attractive city to live in” with residential areas
that provide “many possibilities for exciting and interesting experiences.” CUSAP’s vision

clearly combines the economic and the quality of life aspects of planning, thereby directly
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addressing the imbalance in planning policy from the late 80s and 90s. In terms of urban
design, the choice to use the phrase “exciting and interesting experiences” to define the ulti-
mate goals of public space in residential neighbourhoods represents an important advance in
the way a city could choose to approach urban space planning. Gone is the strict and limited
scope of a functionalist mindset, and instead we see a vision that orients itself to the diversity
of residents’ lifestyles. ‘This is an inherently less prescriptive mindset that allows for a greater
degree of creativity in how the built environment can best meet the needs of residents.
CUSAP’s goals address three issues, Strategy, Quality and Process. The Strategy goal
relates most closely to the pedestrian network element of this dissertation, while the Process
goal relates most closely to the political culture element. I will discuss each in turn, but will
begin with the Process goal and then turn to the Strategy goal. I will conclude with a sum-

mary of CUSAP’s implementation and its future prospects.

6.3 The Process Goal

The Process goal intends to improve the decision-making process for urban space
projects by creating a more effective foundation for political decisions, improved citizen
dialogue and better use of, and cooperation with, private consultants and developers. This is
the official language. Through discussions with planners, the motivations for the individual
components became both clearer and more animated. In terms of establishing a more sound
foundation for political decisions, for example, this is one of two elements in CUSAP that
planners have included to address the inconsistent and at times ad hoc decision making pro-
cess for identifying projects and allocating funds; the second component is contained within
the Strategy goal and will be discussed later. By presenting a project’s scope and initial design
ideas to the BTF committee, planners hope to avoid situations in which politicians withhold
support because they feel as though final products have been sprung on them with little or
no opportunity for meaningful feedback. Indeed, by getting early approval and support for
a project’s general design, planners hope to increase the chances for full-funding and final

approval, especially for those cases where other stakeholders, such as with important investors
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or a group of residents disagree with a proposed plan.

The new process does not guarantee success, as politicians can still be influenced by
outside interests and competing goals. The Nordhavn project, for example, will have a new
Metro line built to it using the proceeds from the sale of Port- and City-owned land. There
will be a powerful temptation among the politicians to sell the land to the highest bidder
with the fewest constraints. In recognition of this temptation, Streets and Parks has been
working very hard to ensure there will be a high quality urban space plan put into place,
regardless of who the investors are. Nonetheless, it recognises that its position on the project
will be “only as strong as the weakest politician in the chain” (director-level civil servant).

A counter-example is the urban space plan for @Qrestad South, the latest addition to
Copenhagen’s city extension on Amager. The developer’s initial proposal for the Local Plan
was unacceptable on a number of points and planners worked to build a political coalition
strong enough to block the plan. They were successful in their efforts and the proposal was
sent back to the developer with a number of specific revisions included. Because of the
strength of the political coalition, the developer was forced to acquiesce and returned with
a new proposal that came about 80% of the way to the planners’ position (senior planner in
Streets and Parks). This version then became the basis for the official Local Plan for the mas-
sive development.

In contemplating the future prospects for other projects, a senior planner in Streets
and Parks felt that it would be impossible to make a blanket statement, since case-by-case
conditions will vary, depending on which political coalition dominates City Hall. By politi-
cal coalitions, the planner was referring to the division of power between parties on the Left
and Right, and whether one side dominates the council. During the period of time that data
collection occurred, City Hall was divided between the Left and the Right, with neither side
strong enough to fully control planning’s agenda. The at times deep philosophical differences
between the two groups on issues such as parking or control over how much influence inves-

tors should have over harbour land development, made consensus that much more difficulr.

121



The recent election already discussed, however, has shifted power almost exclusively into the
hands of the Left, primarily as a result of the strong showing by a previously minor party, The
Radical Left. A party comprised of creative professionals, academics and other like-minded
groups, the Radical Left could provide the kind of consistent political support planners have
been hoping for, but have lacked over the past 10 years.

The strategic reorganisation of the planning process to change how politicians are
involved in the design and programming phases of a project reflects both the degree of inde-
pendence planners have to shape the environment in which they work, while also highlight-
ing the limits of that independence. That is, without the explicit buy-in and support of the
political system, planners cannot achieve the urban planning and design goals set for them.
This independence is relatively new within Copenhagen’s planning system and likely only
emerged since the late 80s and early 90s, coinciding with city planning’s dramatically in-
creased responsibilities associated with the need to transform the city into a regional econom-
ic and culeural “metropole”. Prior to this period, the planning system reflected a more rigid
and hierarchical structure, both internally and in terms of its relationship with the public.
While elements of this hierarchy remain, reflected in the city’s amazing ability to set goals
and then systematically pursue them, it is reasonable to assume that the evolution towards a
more inclusive planning process will continue, although it is impossible to predict what the
end-state will look like.

The Process goal also includes changes in how public comment will be solicited and
how planners communicate with public citizens. Of central concern is the quality of the
communication; planners recognise that public meetings often become an opportunity for
the most vocal to dominate public discussion, while the design documents planners distrib-
ute to the public are highly technical and not very accessible to laymen. To this end, plan-
ners will work to engage the community in new ways that result in a more balanced and
representative public opinion by actively soliciting input from groups that may not attend

public meetings or be sufficiently organised to make their voices heard. Similarly, planning
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documents will be designed to provide more accessible information to both politicians and
residents, including design alternatives for others to decide between. This active solicitation
of other perspectives also reflects the flattening of the planning system, although the commit-

ment to act in the name of the public good remains unchanged.

6.4 The Strategy Goal

The city has developed four principles to guide urban space development. Before
discussing the principles, however, it is noteworthy that the City considers itself the cen-
tral developer of urban space, and that its actions should follow principles consistent with
improving the quality of life of residents. This reflects one of the fundamental differences
between Copenhagen’s mindset towards the improvement and maintenance of public urban
spaces and San Francisco’s — in Copenhagen, the city is a central and active player in improv-
ing the quality of life of residents, and not a e facto by—staﬁder to market forces. According
to conversations with several San Francisco planners, the last large-scale urban space improve-
ment project in a residential area initiated by the city was approximately 30 years ago in the
Duboce Triangle. A three-decade lapse would be unthinkable in Copenhagen, while the pos-
sibility that planners will become a central and active player in urban space development is
equally unthinkable in San Francisco. This divergence reveals the more troublesome cultural
difference between the two cities; it is not that San Franciscans fail to appreciate a well-de-
signed network of urban spaces, but rather they oppose the mechanism necessary for creating
them. Addressing that opposition will be the key to establishing a sustained and coordinated
effort to improve the public realm in San Francisco, while failing to address it will ensure a
continuation of the #d hoc, opportunistic and fragmented process that currently dominates.
6.4.1  Four Principles Guiding Urban Space Development

The four principles proposed to guide urban space development are intended to
strengthen “the connections both within and between city neighbourhoods” (CUSAP 2005;
p 9). This vision for how the network of public spaces is meant to function — as pedestrian

and cyclist connectors both within and between neighbourhoods — was published after
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this dissertation research was conducted, and well after it was conceived, but represents the
policy embodiment of the research question. Specifically, CUSAP’s approach to urban space
development overlaps with this dissertation’s thesis in two ways. First, a network approach
to pedestrian spaces is required in order to produce a coherent system of paths that provide
the opportunity for free pedestrian movement. Similarly, simply providing a sidewalk is an
inadequate inducement to get a large proportion of the population to walk on a regular basis
for a variety of purposes, and that the design of important pedestrian routes is essential to the
overall success of the pedestrian network. Second, to achieve the goal of a coherent pedestri-
an network, the city must become directly involved as a central developer of urban space and
systematically pursue an urban space improvement program, since simply relying on private
developers presents insufficient opportunities to complete the pedestrian network. Beyond
these two underlying assumptions, Copenhagen — or any city intent on achieving similar
goals — must find solutions that meet the local needs and conditions, thereby personalizing
what can be seen as the universal underpinnings to a successful pedestrian urban space policy.
Copenhagen has defined four physical elements of the Strategy goal: 1) Commercial
Streets, which are defined as the “heart of local areas;” 2) Connections, which are defined
as the routes that connect residents to their local “shopping and cultural centres, recre-
ational areas, institutions and sports facilities;” 3) Squares, which are defined as spaces that
provide citizens with “new opportunities for pausing, resting, observing, playing and active
recreation;” and 4) Pedestrian Streets, which are defined as “attractive and safe connections
through the city.” These elements can be applied at both the citywide scale and neighbour-
hood scale. Unlike the comprehensive hierarchy of streets used by North American trafhc
engineers, Copenhagen’s street framework highlights those routes that perform important
roles in the overall street network. That is, the majority of streets fall outside of these four
elements, while only those streets necessary for the completion of the network are included
(see Maps 4.2 and 4.3 for the City’s proposed street improvement plan for Vesterbro and

Neorrebro, respectively).
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The proposed design changes are similar across the four
clements and primarily rely on a reallocation of the public right-
of-way away from motor vehicles and towards pedestrians and
cyclists, a removal of obtrusive barriers to pedestrians, improved
pedestrian crossings, new paving solutions that better demar-

cate pedestrian from non-pedestrian spaces, more tree planting

and improved lighting. But more than new design strategies,
CUSAP is meant to improve the degree of coordination be-

tween city planning departments and across the different levels

of plans, including the Municipal Plan, existing and new LPs,

o,

SAP Voo traffic plans, parking strategies, the harbour plan (the Blue Plan)
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6.5 The Quality Goal

The Quality goal is intended to ensure that all urban space projects provide the great-
est value for the money by developing new construction solutions, both technical and func-
tional, that allow Streets and Parks to increase the number of projects with the same amount
of money. Fiscal prudence has become an increasingly important issue for the city as the
national government has progressively reduced the amount of money transferred to Copen-
hagen for this purpose. As a result, the new financial constraint has shifted planning strategy
towards smaller renewal programmes, more emphasis on private money for public improve-
ments, and new efforts to leverage what public money there is to extract the greatest conces-
sions from investors (director-level civil servant; CUSAP draft version). But this is only one

way that Copenhagen has chosen to define “more value for the money”; the second definition
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means improving the quality of existing streets and squares in residential areas across the city
through numerous smaller, less expensive projects. More value in this sense is generated in
comparison to the traditional and very large one-off projects in the historic city centre, which
tend to be extremely expensive and take a long time to complete. The new strategy intends
to more evenly distribute urban space improvements that to date have tended to cluster in

the historic city or in those areas identified for urban regeneration.

6.6 CUSAP Implementation and Future Prospects

The new Parking Policy passed in Spring 2005 provides some insight into how suc-
cessful the plan will be. Copenhagen had been without an official parking policy for over
a decade and the issue had become politically charged. The key to building the political
consensus for the plan was the revelation that the city could link parking policy to urban
space improvement, as advocated for in CUSAP. This compromise generated a very broad
political consensus and an agreement to fully fund the new policy, which calls for replacing
1000 surface spaces with 4000 underground spaces in a number of locations across the city.
In those areas receiving the new underground spaces, the city has committed to creating new,
and improving existing urban spaces, in part as a “thank you” to the approximately half of
Copenhagen households that do not own a car (director-level civil servant). The space once
taken up by parked cars will be returned to pedestrians and cyclists, with the new spaces
designed according CUSAP’s principles. And while the eventual financial commitment
will be substantial, the City will only achieve its urban space goals if it applies the principles
contained in CUSAP’s Quality Gbal, as discussed above. If the City successfully implements
this ambitious plan on a politically charged issue while following the planning process and
strategy outlined in CUSAD, then it will become a powerful precedent for future efforts.

The successful implementation of CUSAP will depend in part upon the degree of
inter-departmental competition versus a willingness to coordinate efforts. There remains a
philosophical gap between Planning and Architecture and Streets and Parks, although the

divide is based more on relatively small differences of opinion, rather than a fundamental in-
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compatibility of ideas (director-level civil servant). There are signs of progress, in part made
possible by a new director of Planning and Architecture; plans have been made to move
Planning and Architecture into the same offices as Streets and Parks so that planners from
each department working on the same project can more easily meet and discuss ideas. Senior
planners involved in the reorganisation feel confident that Planning and Architecture and
Streets and Parks will come to share values and ideas, which will result in urban space becom-
ing a larger priority for the city.

Both politicians and planners have gained confidence in how to manage large-scale
private development and appear increasingly comfortable using the planning system’s author-
ity to extract higher quality urban spaces from private developers. As an example of this con-
fidence, just prior to the completion of this manuscript, the city voted against an architectur-
ally ambitious plan for Kroyers Plads, immediately across the harbour from Nyhavn; while
very striking as an architectural art object, the proposal was not designed to be integrated
into the surrounding neighbourhoods and would have exacerbated the fragmented nature of
the harbour.

Ultimately, the degree of political commitment to CUSAR, and the political system’s
willingness to either force compromise or support controversial projects, will define the plan’s
success. Grand plans for Copenhagen have come and gone in the past, in part because of
their grandness (director-level non-civil servant). CUSAP differs from these past experiences
in that it doesn’t mandate a final urban form solution, but rather provides clear principles
to guide the prioritisation and design of urban space projects. Perhaps this less prescriptive
and more conceptual framework will allow successive cohorts of politicians to find their own
vision to become invested in, thereby maintaining CUSAP’s centrality in Copenhagen’s plan-
ning policy.

VA Alternative Scenarios and Implications for Pedestrian Space Networks

There are a number of possible scenarios for Copenhagen’s planning system, although

some are more likely than others. The following section will outline four scenarios — Status
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Quo, CUSAP Ascendant, Sydhavnen Ascendant, and Market Forces Ascendant — and then
discuss the implications for pedestrian space networks. In reality, these scenarios are not mu-
tually exclusive; rather, the most likely outcome will be a combination of a number of them,
with one or two dominating the others. The combinations will be discussed, yet it remains

useful for simplicity to address each scenario individually first.

7.1 The Status Quo

Maintaining the status guo would result in a number of new harbour developments
that provide the housing and office space the city needs, but fail to connect to the rest of the
city. Given this scenario, we would also expect a continued improvement of pedestrian spac-
es and perhaps the provision of retail along the ground floor in new harbour developments.
However, since CUSAP will be adopted, and since there likely will be more projects similar
to Sydhavnen, then there is little chance the status quo will dominate Copenhagen’s planning
environment. Instead, we would expect to see the status quo slowly evolve as planners and
politicians gain experience implementing CUSAP’s and therefore, become more proficient in
attaining higher quality urban spaces from private developers.

7.2 CUSAP Ascendant: Planners Strategic Efforts to Align Planning Goals and Planning
Action

The action plan, as it stands today, would provide Copenhagen with an unprec-
edented opportunity to systematically improve the pedestrian space network, both within
and between neighbourhoods. Early indications strongly suggest a political commitment to
the plan’s implementation. Both the recent parking and urban space improvement policy
and the Brestad South open space plan demonstrate a willingness among the politicians to
use CUSAP as the blueprint for policy. In addition to its effect on large-scale development
projects, however, a key indicator of success will be Streets and Parks’s future work program;
that is, will Streets and Parks be empowered to consistently select urban space improvement
projects that reflect CUSAP’s underlying goals, including strengthening the links in the PSN?
Without this consistency, it remains doubtful that Copenhagen will be able to transform the

often automobile-dominated landscape of the outer neighbourhoods, even with the substan-
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tial resources at its disposal, simply because of the scale of the change. The city’s experience
with implementing the city centre pedestrianisation policy demonstrates that only focused
and systematic efforts over time will have a chance for success.

The research conducted for this dissertation will provide a baseline for future stud-
ies and will allow for comparisons of pedestrian activity and perceptions before and after
improvements. CUSAP identifies one of the study sites in particular, Norrebro, for a signifi-
cant number of proposed improvements. Interestingly, Vesterbro, the research site selected
because it already had a strong pedestrian space network, has many fewer proposed improve-
ments under CUSAP, adding support for the selection’s validity.

7.3 Sydhavnen Ascendant

The Sydhavnen model has the potential to dramatically improve the planning of
harbour redevelopment sites. The funds used to purchase the land in Sydhavnen came from
a fund that is supposed to be replenished by the sale of the improved land back to develop-
ers, thereby enabling the process to be repeated elsewhere. The obvious drawback is that the
process of buying and selling of land can take many years and will limit the pace and scope of
harbour redevelopment. Given that much of the harbour land has already been redeveloped,
this limitation should not act as a significant constraint. The city, however, could apply this
strategy to abandoned industrial land in other parts of the city. There remain large areas
of derelict industrial land in a number of neighbourhoods, and the fund could have much
broader applicability. In this case, the level of funding and rate of turnover would limit the

extent this model would affect Copenhagen’s renewal.

7.4 Market Forces Ascendant

The mere existence of CUSAP clearly states that the city’s planners do not have faith
in a market-dominated development system to produce the amount and quality of public
urban spaces. Indeed, nearly every planner interviewed expressed reservations over the new
harbour spaces produced under the system of largely laissez-faire planning that emerged after

Copenhagen’s dramatic economic recession during the 1980s. Some planners were highly
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critical of the spaces, including those created for Planning and Architecture’s signature plan
for Havnestad. Because of this experience, Copenhagen’s planners have concluded that pri-
marily relying on market forces, applied either to harbour redevelopment or to a small num-

ber of sites in existing neighbourhoods, is inadequate to achieve the city’s urban space goals.

7.5 _ Likely Outcome

The trend for the immediate future will be a more heavily regulated development
process that allows developers less leeway to design urban open spaces as they see fit. CUSAP
will become a dominant policy for urban open space development, especially in established,
but heaving trafficked districts. The harbour development process will become more con-
frontational, as demand for harbour sites continues to increase while politicians and planners
become increasingly unwilling to give developers a free hand. The Sydhavnen development
model will positively affect the quality of harbour development, but the limited role inherent
with an approach that heavy relies on public subsidies to maintain leverage with the private
sector will mean some poor quality proposals will continue to be built.

8 The Political Culture of Planning and Pedestrian Space Networks

Overall, the outlook for pedestrians in Copenhagen is very positive. The degree of
support for CUSAP will determine how successful the city will be in meeting pedestrian
needs at a citywide scale, but the recent achievements bode well for the future. Although
there were many problems with the urban open spaces in the early harbour redevelopment
projects, the hope is that both planners and politicians have learned from the experience. In
the past, the ability of Copenhagen’s planners to adjust policy in response to previous mis-
takes has been one of the city’s most striking characteristics. Whether this characteristic is
related to the rational-hierarchical political culture is unclear. Certainly, the opportunity
to learn through experience (including making mistakes) has meant that the institutional
knowledge of Copenhagen’s planners has grown far beyond that of a city that typically strug-
gles to implement plans. San Francisco comes to mind. In this sense, the degree of institu-

tional knowledge is directly related to the hierarchical side of the rational-hierarchical politi-
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cal culture of planning, since the potential to learn through experience is so much greater.

Copenhagen provides as near a perfect environment for planning as found in almost
any city. There is a strong institutional structure filled with well-trained planners; there is a
political system that on-balance deeply respects the role of planning in society and is pre-
pared to provide planners with substantial resources; there is a public that is predisposed to
trusting the role of government; and there is a rich urban form already in place for plan-
ners to build on. Even with these advantages, it will be a long time and require a significant
amount of resources for Copenhagen to create the network of connectors, commercial streets
and open spaces called for in CUSAP. The city is likely up to the task, but it will be a stretch
that will need some degree of luck.

Where does this leave a city defined by a incremental-individualistic political culture
of planning? Even under optimal conditions, a planning environment defined by an incre-
mental-individualistic culture will be unable to achieve the same degree of success as is likely
in Copenhagen. Given that few American cities represent optimal conditions, what does this
research imply? As suggested by Southworth, there are many cities in America, such as Phoe-
nix, AZ that are beyond hope (Southworth 2005). Today, half of the U.S. population lives in
developments built since 1950; for the vast majority of these areas, there is little chance they
will ever become walkable if the current political culture of planning persists.

The focus in the U.S. should be on future development and cities. Well into the
second decade of the New Urbanist movement, we see very few developments with the den-
sity or degree of mixed use, let alone the quality of pedestrian routes, necessary for walkable
neighbourhoods. Every effort should be made to change this. Again, Southworth warns
against unwarranted optimism, arguing that most new development, even if it strictly ad-
hered to the highest possible standards of pedestrian design, would still be an island isolated
in a sea of automobile dependent sprawl (Southworth 2005). While this will mean a con-
tinued reliance on the automobile for regional trips, it does leave open the opportunity for

residents to walk to local stores and access local recreational facilities to meet at least some of
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their utilitarian, social and leisure needs.

This leaves cities. Two lessons emerge from the study of Copenhagen’s planning cul-
ture. First, many American cities enjoy a fine-grained grid that was laid out prior to the in-
troduction of the automobile, making them potentially great walking environments. And yet
decades of automobile-oriented planning have turned many city streets and neighbourhoods
into unattractive, if not outright hostile, pedestrian environments (see Images 4.x and 4.x).
The process of transforming these streets and neighbourhoods back into pedestrian-friendly
spaces is very similar to what Copenhagen has laid out in CUSAD, only more challenging.
The bottom line is that cities will have to become directly involved in a systematic effort to
redevelop the public open space network by committing significant public resources to the
redesign of streets. Reallocating the public right-of-way away from the automobile and giv-
ing it to transit, cyclists and pedestrians should be the top priority — without this step, all the
aesthetic improvements will do relatively little for the many urban neighbourhoods that have
inherited a fine-grained street and block pattern, but have been forced to exist within a traffic
engineer’s automobile-dominated worldview for the past 50 years. Cities that lean towards
the rational-hierarchical planning culture will be the most successful in this effort, while
those that are firmly incremental-individualist have little success to look forward to.

The second lesson is that while the city will continue to function without these in-
vestments, it will do so only by failing to meet many of its residents” basic needs. Some will
find comfort in this certainty of continuity; they may even take it as an excuse to maintain
the status quo — especially in places where pleasant climate and attractive natural landscape
compensate for a dearth of public investment. This attitude misses the point of what cities
like Copenhagen are trying to do: namely, to embrace the full diversity of experiences that
urban life offers and to try to bring as much pleasure and satisfaction back into urban living.
Copenhagen has focused on improving residents’ quality of life by building pedestrian space
networks that are both efficient and pleasurable, by expanding and improving the safety

of the bike lane network, and by building high-quality housing that meets a diversity of
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economic and lifecycle needs. The outcome will be a more economically, socially and envi-
ronmentally sustainable city. Cities that ignore these quality of life improvements become

places where those who cannot afford to move away dominate the demographics, and this is

unhealthy for all involved.
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“Think of a city and what comes to mind? Iis streets. If a citys streets look
interesting, the city looks interesting if they look dull, the city looks dull”
J. Jacobs 1961

“Social capital is defined as the social networks and interactions that

inspire trust and reciprocity among citizens.”
Leyland 2003

Chapter 5
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Tae QUALITY OF THE PEDESTRIAN SPACE NETWORK AND ITs EFFECT ON ReEsI-
DENT UsE AND PERCEPTIONS

1 Introduction

This chapter explores the relationship between the structure of neighbourhood
pedestrian space networks and pedestrian behaviour. A randomised household survey and
in-person interviews were used to collect data on trip frequency, trip purpose, typical walking
destinations, and frequency of chance social encounters. The household survey also included
questions on the resident’s perceptions of important physical and social characteristics of the
street environment, as well as general questions of neighbourhood satisfaction. A number of
control variables were collected, including age, gender, income, and length of residence in the
neighbourhood. Lastly, the in-depth interviews with residents allowed for the exploration of
themes or patterns of responses that emerged from the household survey, and in the process
provided the opportunity to construct a narrative that could flesh out the underlying skel-
eton of the survey results.

The chapter will begin with a brief history of cach neighbourhood with an emphasis
on changes that have occurred over the past 30 years. This will be followed by a comparison
of each neighbourhood’s physical environment, as well as the basic demographic profiles.

One purpose of this comparison will be to demonstrate the comparability of the two neigh-
bourhoods, and to determine whether there exist any variables that may confound the case
study’s indings. The number and concentration of immigrants, for example, is one factor
that appears to affect the character of sub-areas within each neighbourhood, which may
influence how residents perceive and use streets and open spaces.

Next, the chapter will present the results from the quantitative element of the house-
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hold survey. This analysis will be supplemented by the results from the in-depth interviews
with residents; the outcome will be not only “how” residents use the pedestrian space net-
work, but also “why” they choose to use it the way they do. By relying on the experiences of
residents to explain behaviour instead of having to infer motivations, this study will provide
new insights into the complex relationship between built and social environments.
2 General Character of Each Neighbourhood

The study focused on two neighbourhoods, Vesterbro and Neorrebro, which have sim-
ilar demographics. Both neighbourhoods were developed beginning around similar times for
a similar demographic, although Nerrebro has a greater diversity of housing types, reflecting
the more periodic nature of Norrebro’s development history (see Map 5.1). There were, for

example, two spikes of development activity, one spanning 1920 to 1939 and second during

the 1980s. The latter reflects the effect

TABLE 5.1 - Year of Construction by Neighbourhood
of Norrebro's large-scale urban renewal  gopenhagen, Denmark

project. The first spike introduced

Norrebro Vesterbro Copenhagen

larger, better-built and therefore more Before 1920 60% 81% 35%
- 0, 0, 0,

expensive housing along the Lakes. 1920-1939 23% 10% 34%

1940-1959 1% 1% 15%

COI’IVCI’SCIY, VCStCI'bI‘O was built out to 1960-1979 4% 4% 11%
.. . - [+ 0, 0,

a greater extent initially, although it too 1980 12% a% o%

Total 100% 100% 100%

experienced a small boom during the
period from 1920 to 1939 (see Table
5.1).

Neorrebro is also significantly more dense than Vesterbro, a fact that should result in
more public life and bias the results in Norrebro’s favour (Nerrebro=181 inhabitants/hecrare,
Vesterbro=94 inhabitants/hectare, Copenhagen=86 inhabitants/hectare). One reason for this
discrepancy is Vesterbro's history as a site with many small-scale industrial facilities. Much of
this activity was located in the interior blocks behind the residences, but was been removed

many years ago, leaving the space relatively free of structures. By contrast, Nerrebro’s block
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Map 5.1 - Norrebro, Vesterbro and Environs




interiors tended to contain housing, creating very crowded living conditions. Although
much has been removed, there remain several intensely built-up blocks that drive up Norre-
bro’s density (see Map 5.2).

The neighbourhoods are also known as two of the rougher areas in the country, with
the Norrebro riots of the 1980s and 90s still high in the national consciousness. Deborah,
for example, commented that “Nerrebro has always had a bad reputation, always. For as
long as anybody can remember, all this century, or last century.” Similarly, Charles described
Vesterbro’s reputation as “the wild place where the homeless, the prostitutes, the junkies
— terrible places you could go at night.” This rough reputation, however, largely no longer
applies to either neighbourhood, although many residents still take some pride in the sense
of authenticity that middle- and upper middle-class households seem to find when they can
associate themselves with the working class.

The two neighbourhoods were selected because they have distinctly different block
patterns and street networks, which in turn is hypothesized to affect how residents both use
the PSN and perceive their relationship to the larger neighbourhood structure. The follow-
ing section will describe the overall character of the street network in each neighbourhood, as
well as provide an empirical comparison that includes block structure, the number, type and
distribution of intersections, the location of important commercial streets and the distribu-
tion of public open spaces.

2.1 General Character — Vesterbro

Vesterbro's street network is characterised by a number of high-quality commercial
and residential streets that run east-west through the neighbourhood, connecting all areas
within Vesterbro to the City Centre. These predominantly commercial streets are connected
north-south by several routes, either along quiet residential streets, through parks, or residen-
tial streets that have unique shops along the ground floor. Map 5.3 highlights the major and
minor pedestrian corridors, along with the pedestrian destinations collected from the map-

ping section of the household survey. Map 5.4 highlights the streets that act as pedestrian
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barriers, as well as those areas with a broken block structure, or thart act as a gap in the urban

fabric.

2.1.1 Istedgade

The heart of theb current incarnation of
Vesterbro is Istedgade, a commercial street that has
been transformed over the past 10 years. A rela-
tively narrow street (18.5 metres), it has one lane of
traffic in each direction, a parking lane on each side,

narrow sidewalks and no bike lanes (see Table 5.2).

'The diverse shops and restaurants provide a mix

f i d cafés, cloth . - |

of green grocers, hip restaurants and cafés, cloth- _ = ;
D 75'50 300 450 600 VSO L "

ing stores, antique stores, kiosks, bakeries, as well Map 5.2 - Pedestrian Corridors, Vesterbro

as other eclectic, one-of-a-kind establishments. The buildings strongly frame the street and
there are no trees along its length. Despite the crowded, and at times cluttered sidewalks,
there are a number of the city’s most popular sidewalk cafés clustered at the end closest to
Enghave Plads (see Images 5.1). There is also heavy and fast moving traffic (10,200 cars from
G6am to 6pm), although there are substantially fewer cars along Istedgade than along the other

major corridors in the neighbourhood (see Table 5.3). The residents interviewed frequently

commented on the level of traffic along Istedgade,  [wam wwreesme  |riciacfras - B SR
wwmasm Minor Ped Barrier :;"({:.;“ EC; O B‘g I ”‘I . %

. . . . B G in Urban Fabric Sf“:‘:*}»'ii “Q"J:' B Sl
describing it as chaotic and dangerous for cyclists. 28 e s smses [IJE 0500 friv e
X ;“: ":f i“:”:;?”;?a;&“““t! Y - A@s@

}vg\f‘ THie iy “ 29y ki -
Indeed, when one cycles along the street, one does e L il e 4 f\%‘ .@. Q\
T L y .
s , 4
Nt . &
feel more vulnerable than along most other Co-
penhagen streets. Rather than the level of traffic,

though, it is likely the type of traffic, combined

with the absence of bike lanes, which combine to

Mateis
7550 300 450 00 7SO

make it a harrowing experience. The traffic is dom- L ' ,

inated by a large number of taxis bringing people to Map 5.3 - Pedestrian Barriers, Broken
Blocks and Gaps in Urban Fabric, Vesterbro
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and from the central train station that is located at the eastern end of Istedgade.

Despite the traffic concerns, the majority of the Vesterbro residents interviewed said

they enjoyed walking along Istedgade just to watch the vibrant and diverse urban life on

display there, describing it as
“hygglig” (roughly translated

TABLE 5.2 - Vesterbro Street Dimensions

Copenhagen, Denmark

as “homey”), “colourful”, and [Each  Parking Bike
R.O.W. Curb-to-Curb Sidewalk Lane Lane
“alive,” although many resi- (metres) (metres) (metres)
Vesterbrogade 16-23 10.5 2.5-4.5 X Y
antS Commented that Wlth thC Istedgade 18.5 12 3.25 Y X
Y .. Sgnder Boulevard 40 33 3.5 Y Y
street’s rise in popularity, it was ]
Frederiksberg Allé 40 X X Y X
changing in negative ways, such Gammel Kongevej 18 x x X Y
Enhavevej 15 10 2.5 X X
as becoming more trafficked, Residential Streets  12.5 7.5 2.5 v X

dirty and hectic. Istedgade,

Note: Data is missing for Frederiksberg.

however, still captures the spirit of Vesterbro better than any other street in the neighbour-

hood. Lois, for example, in describing how Istedgade

makes her feel, says “I feel like smiling sometimes
when I go down along Istedgade or some of the other
streets. | see people, there is life outside the houses,
and I feel happy.”

The vibrant and popular length of Istedgade
is somewhat counterbalanced by a short three-block
stretch at the street’s far eastern end, adjacent to the
central train station. Here, the remnants of the drug
and prostitution culture dominate the street, with
pornography stores filling most storefronts. Red
lights can be seen in a number of windows in this
vicinity, and two locals interviewed described how

brothels still coexist with artist studios and wine bars.

TABLE 5.3 - Traffic Counts, 2004

Copenhagen, Denmark

N

v

rrebr
Rgade*
Aboulevard
Fredensbro
Jagtvej
Tagensvej*

Ngrrebrogade*

terbr

Enghavevej
Vesterbrogade
Gammel Kongevej
Istedgade
Frederiksberg Allé

6AM - 6PM

Autos Bikes
45,600 3,700
39,000 8,400
37,300 14,800
16,400 10,200
14,300 7,100
12,000 12,900
15,400 3,500
13,400 10,400
11,600 11,500
10,200 4,900

7,800 2,500

*Data collected in
2002
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'The heroin dealers and users who once
dominated this area of Vesterbro still
hang out in front of St. Mary’s church
on Istedgade, although they are much
less conspicuous than before the urban

revitalization project of the late 1990s.

The effect on resident use and per- A

o ] i _ mge 5.1- Cafes along Istedgade
ception is predictable, with residents

eschewing this stretch whenever possible for aesthetic reasons, although few felt unsafe at
any time of the day or night while walking along the street. The primary reason expressed
by residents for their sense of security was the large number of people who use Istedgade 24
hours a day. For example, Lois said, “If I come from the railway station, I won’t go that way
— I’ll always take Istedgade. There are always people.” Such perceptions likely contribute to
the greater sense of overall safety expressed by Vesterbroans and reinforce Jane Jacobs’ much
quoted observation that having “eyes on the street” results in greater security for users.
2.1.2  Vesterbrogade

Vesterbrogade has a very different feel than Istedgade and lacks its intimacy and sense
of enclosure. As one male resident described it, Vesterbrogade “doesn’t have the same life on
the street as you have on Istedgade.” While the differenccs from a design perspective are sub-
tle, they appear to combine in a way that generates a far less appealing pedestrian experience.
The street right-of-way ranges from 16m at the western end to 23m at the eastern, only
slightly wider than Istedgade, with approximately the same amount of roadway dedicated to
automobiles on both streets (10.5m on Vesterbrogade and 12m on Istedgade); however, there
is a bike lane, but no parking lane along Vesterbrogade, which may contribute to a stronger
feeling of exposure to traffic. As with Istedgade, Vesterbrogade does not have trees except at a
limited number of locations where treed streets or squares adjoin it.

The continuity of shops is similar along both streets, although Vesterbrogade has a
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greater number of wide storefronts,
including several stretches of blank
facades associated with banks or
long glass display windows. Several
residents mentioned the corner with

Fotex, a department store, as a pat-

ticularly unpleasant stretch of sidewalk S
because there are so many bikes parked Image 5.2- Cales along Vesterbrogade
there and very little space to walk past. Conversely, another stretch of Vesterbrogade — be-
tween Vaernedamsvej and Vesterbrotorv — has had several popular sidewalk cafés and restau-
rants open, yet it is still too limited to have a significant effect on the general character of the
street (see Image 5.2). In general, residents described the walking experience along Vester-
brogade as “heavily trafficked”, “not hygglig like Istedgade,” and “boring,” although some did
find it “nice” with some good cafes.
2.1.3  Gammel Kongevej

The third important retail street, Gammel Kongevej, runs along the top of the neigh-
bourhood and can be characterised as a more affluent version of Istedgade. Forming the
northern boundary of Vesterbro and connecting the neighbourhood to both Frederiksberg
and the Lakes, it is 2 narrow commercial street (18 metres) with one lane of traffic in each
direction, bike lanes and comfortable sidewalks, but no parking lane. The shops are more
upscale and tend to market themselves towards an older clientele than the stores along Ist-
edgade, but many residents interviewed said they enjoyed walking along the street just to see
what stores have changed and look in the shop windows. Its distinctive character seems to
appeal to many Vesterbroans as a welcome alternative to the bustling and grittier character of
Istedgade and Vesterbrogade. A male resident, in relating how he first began to understand
Vesterbro's character, described the complexity in the following way:

Ya, I noticed the variety in the streets and the places...You could also go through
the small streets up and down to Vesterbrogade and there is this living, still even
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when you go up there. I like that. And I like the contrast from going up from
Vesterbrogade to Frederiksberg Allé to the garden. The complexity of going from
one kind of street to another kind of street. So it’s not just one place, it’s more the
fact that you can go from one setting to a completely different setting and have it all
within 20 metres. I was aware of that initially. It wasn’t a specific place, it was more
how it worked, the combination.

This ability to choose a walking or cycling route according to one’s mood was repeat-
ed by a number of residents, whether one wanted quiet time to think or the opportunity to
see vibrant street life. Vesterbro differed significantly from Norrebro in this way; no Ner-
rebroan described their route choice in the same rambling and animated fashion that many
Vesterbroans did.

2.1.4  Frederiksberg Allé

Frederiksberg Allé plays a very different role for the neighbourhood. It offers no
retail destinations and has a limited number of cafés and restaurants. Designed as a treed
boulevard that terminates at a very popular regional park (Frederiksberg Have), Frederiks-
berg Allé is a 42m-wide green oasis amidst a very urban-feeling district, and provides a
strong feeling of escape from the traffic and noise typical of the parallel commercial streets
(see Image 5.3). Slanting northwest
between Vesterbrogade and Gammel
Kongevej, Frederiksberg All¢’s wide
sidewalks are never crowded and offer
many opportunities to stop and rest
on a bench along the side. The sharp

contrast between it and Vesterbroga-

de, only one or two blocks away, Image 5.3- Frederiksberg Alle
y Y
provides an opportunity uncharacteristic in most urban areas, allowing residents to choose

between alternative, but largely equivalent routes depending on one’s mood.

2.1.5 Spnder Boulevard

The final major east-west corridor in Vesterbro is Sender Boulevard and the newly
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renovated square at its eastern end, Halmtorvet. Unlike the other major corridors, this street
remains in transition as the city endeavors to improve what was a wide and barren mixed-use
street to a formal boulevard with a substantial median that will contain parks, playgrounds
and gardens. At 40 metres, it is the second widest street in the neighbourhood and is unat-
tractive to the majority of the survey respondents. During the interviews, several residents
referred to it in a derogatory way, calling it a “dog toilet,” in reference to the large number
of dog owners who use it to relieve their pets. The eastern end adjacent to the train station
was formerly a major site for prostitution; the redesign of Halmtorvet and the changes to the
traffic patterns of the surrounding streets successfully displaced the practice, shifting it several
streets away to Skelbackgade.
2.1.6  North-South Connectors

The large number of strong east-west corridors connecting most parts of Vesterbro to
the city centre and surrounding neighbourhoods distinguishes it from Narrebro. These cor-
ridors, however, are not the only reasons for the rich variety of choices pedestrians have. In
addition, Vesterbro has a number of north-south connector streets that, while not as domi-
nant as any of the major corridors, do provide a number of attractive options for residents to
move from one corridor to another. Moving from east to west, the most important include
the pedestrian route through Skydebanehaven, a former shooting range for the royal family
that has been converted to a public park with a day care facility, and down Skydebanegade;
West End, a narrow street with very attractive houses along the northern half; Absalonsgade,
the street with the city museum; Valdemarsgade, a residential street lined with older trees, a
, rarity in Vesterbro; and Ochlenschlaegersgade, a
predominantly residential street that does have a

number of artist studios and boutique clothing

buildings that range in height from two to five
Image 5.4 - Ochlenschlagcr?ga e
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stories, which creates a cozy sense of enclosure. This variety of experiences reflects the gen-
eral theme of Vesterbro, that of choice and contrasting environments that are immediately
adjacent to one another. The effect is an interlaced network of pedestrian opportunity with
very few barriers.

As a general comment about the major-
ity of residential neighbourhoods in Copenha-
gen, including Vesterbro and Nerrebro, there is
a greater degree of pedestrian improvements and

traffic calming than in any American city. It is

common for primarily residential streets to be . ' :

Image 5.5 - alming, Vesterbro
protected from through traffic by at-grade pedestrian crossings, neck-downs, one-way streets,
bumpy surfaces (such as cobblestones) and street closings (see Image 5.5). The effect is of

relative quiet and calm once a pedestrian steps off of the busy retail corridors.

2.2 General Character — Norrebro

Neorrebro’s urban fabric has the feeling of fragmentation and dislocation. There are
distinct sub-districts within Norrebro that are often divided by large roads or other signifi-
cant physical bartiers, such as parks, a home for the aged or a churchyard. Aggravating an
already disjointed structure, the City conducted extensive urban renewal efforts during the
1980s that resulted in the destruction of the original block structure in several areas within
Norrebro, but most extensively in the area known as the Black Square. As one male resident

commented,

I think the problem with Norrebro isn't that they tore things down and built new
~stuff; the new stuff they did build is ugly, but that’s a question of taste, I'd say.

I think the real problem is that they broke down the city structure. The block

structure — they broke that down. So you get those semi-private public spaces that

really nobody uses, first because they don't know they are there, then they don't

know if it is public or isn’t public.

These fissures in the built fabric have not been repaired over time, in part because

the residents were so angry over the initial renewal efforts that the city was forced to adopt a
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more benign approach to neighbourhood improvements that is more focused and limited in
scope. Map 5.5 highlights the major barriers to pedestrian movement in Norrebro.
Although the average taxable income is virtually the same in both neighbourhoods
(Norrebro= DKK 157,000, Vesterbro=DKK 160,900 in 20021), income distribution across
Norrebro is less even than in Vesterbro and results in a greater concentration of low-income
houscholds and ethnic minorities in one area. This concentration has had the effect of
reinforcing the physical divisions caused by a disjointed block, street and traffic pattern. In
addition, because of its proximity to other neighbourhoods and centrality in the city, Norre-
bro has more opportunities than Vesterbro to connect to adjacent neighbourhoods. Despite
these advantages, however, the neighbourhood remains an island, isolated from its surround-
ings by large thoroughfares that offer little or no appeal to pedestrians. The one exception
are the Lakes along its southeastern border, which offer one of the most desirable walking
experiences in the city and do provide the opportunity for connection to surrounding ar-
eas, although the single route choice around the perimeter largely limits trips to recreational
purposes. The cumulative effect on the pedestrian experience in Norrebro is one of both
internal and external fragmentation. Map 5.6 highlights the pedestrian routes through the

neighbourhood, along with the pedestrian destinations collected from the mapping section of
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Map 5.4 - Pedestrian Barriers, Broken Blocks
and Gaps in Urban Fabric, Norrebro

Map 5.5 - Pedestrian Corridors, Norrebro

1 Source: Statistics Denmark, KAS 2002.
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the survey.
2.2.1 Norrebrogade
Looking at specific streets as pedestrian routes, Norrebro is characterised by a number
of high-quality destinations that are separated from each other by heavily trafficked or other-
wise unattractive pedestrian routes. The main corridor through the neighbourhood, Net-
rebrogade, suffers from very high automobile and bus traffic, and is one of the few streets in
the city where there are traffic jams of bicyclists commuting to work in the morning (12,000
cars from 6am to 6pm, 12,900 bikes from
6am to 6pm in 2002). The sidewalks are
equally congested, with a scant 2.5m along
the busiest section of the street to accom-
modate a high volume of pedestrian traffic,

store signs and displays that often infringe

well into the walking route, bicycle park-  Image 5.6 - Norrebrogade
ing and the ubiquitous pram (see Image 5.6). The result is a hectic and harried walking
experience that is endured out of necessity, but rarely sought for enjoyment.

On this point there is some ambiguity from the survey results and interviews.
Among those residents interviewed, several stated that Nerrebrogade was an unappealing
street that they used regularly for groceries, banking, and as the most direct route out of the
neighbourhood, but rarely as an enjoyable destination of choice. For example, Michelle
commented, “...I do know a lot of places that are a bit trashy [in Nerrebro]. What I mean
about trashy, is for example Norrebrogade...It’s just one big mess.” Similarly, in response
to a question about comfortable places to sit and hang out in the neighbourhood, Matt said
“On Norrebrogade most places look like shit because it’s just a lot of big, yellow facades and
stuff like that...it’s not a hanging around place,” and, “Norrebrogade is too hectic to walk

along for pleasure.” Lastly, in a comment about the effect of an unpleasant street environ-

ment on pedestrian behaviour, Deborah found that
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People behave differently when walking along a street with lots of traffic, and

the people walking, they are more in a hurry...If you go to Nerrebrogade, there
isn’t just traffic on the road, but also pedestrians. And they all have a goal, so

they are hurrying to this place, and hurrying to that place. So, there is a different
atmosphere...I feel more alert...People tend to do stupid things on Nerrebrogade,
like not respecting the traffic lights, or small kids throwing a ball from one side of
the street to the other. So, I would be more alert when I walk on Norrebrogade.

Residents who share these feelings tend to avoid Nerrebrogade whenever possible, and walk
along it only when they absolutely have to, such as when they are heading into the city centre
or buying groceries.

The second group of residents shares the same perception of what Nerrebrogade’s
character is like, but interprets this character in a more positive light. One male resident sees
Norrebrogade as having “a Kasbah kind of atmosphere,” with kebab shops and cheap food.
He likes having a Norrebrogade around, “as a kind of chaotic, very lively street,” although he
admits he enjoys the “small, sophisticated shops a bit more” that can be found on Elmegade
and around Sankt Hans Torv. Another male resident comments that Norrebrogade “is a

fantastic street,” but then goes on to say

[Norrebrogade] is very narrow and it has very little sidewalk. It's more or less only

in the middle of the night, or perhaps before noon that you can go there and relax.
The rest of the time, there are so many people and so much traffic that you need to
concentrate on walking and not bumping into somebody and not getting annoyed at
somebody walking at a slower pace. And taking care not to step out into this bicycle
lane, or whatever. It’s very,very narrow.

This is a hardly the kind of description one would expect of a “fantastic” street. The
resident provided lictle insight into why he felt so positively about Nerrebrogade, making
any interpretation quite difficult. Indeed, when asked how he would reach various points
in the neighbourhood, he responded that he would choose quieter and less trafficked routes
than Nerrebrogade. Only when absolutely necessary would he actually walk along Norre-
brogade instead of one of these other, more quiet routes. Similarly, the survey resules clearly
show that traffic is a major problem on Norrebrogade, with 79% of Nerrebroans agreeing
that there is too much traffic. These results suggest that a minority of residents appreciate the

busy, chaotic and trafficked nature of Nerrebrogade, but that most find this chaos unappeal-
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ing.
2.2.2  Bligirdsgade and Blagardsplads

On either side of Norrebrogade are several short and relatively isolated pedestrian-
friendly destinations that share few, if any, connections. On the southwest side of Ner-
rebrogade is Blagirdsgade and Blagardsplads, a street and square that were pedestrianised
during the original urban renewal programme in the late 70s early 80s. Although the pe-
destrianisation originally coincided with most of the stores going out of business, in recent
years a number of stores, cafés and restaurants have opened that have brought new life to
the street. Bligirdsgade begins at Norrebrogade and runs southwest, terminating at Aboule-
vard, an extremely trafficked street. This represents a typical pattern in Norrebro; a pleasant
walking environment terminating at an unappealing thoroughfare, thereby failing to provide
pedestrians with any appealing destination beyond the street’s own attractions.
2.2.3 Elmegade and Sankt Hans Torv

Slightly further up Norrebrogade past Bligardsgade is Elmegade, a narrow retail street
that over the past five years has become a popular destination for boutique shopping and
cating. It runs northeast from Norrebrogade to Sankt Hans Torv, the recently refurbished
square that, because of the restaurants, cafés and nightclubs located along its periphery, has
become one of the most popular and hip hangouts in the city. Together, Elmegade and
Sankt Hans Torv provide the counterbalance to Blagardsgade and Blagirdsplads to the west.
As with Blagardsgade, however, the Elmegade/Sankt Hans Torv area suffers from the lack of
clearly defined connections to other pedestrian-friendly routes or destinations. Sankt Hans
Gade does lead from the square to the Lakes, yet its separation from the square by Faelledvej
undermines the strength of the connection. Walking in the opposite direction up Guld-
bergsgade does offer a somewhat appealing route to the northeast quadrant of the neighbour-
hood and does pass by the Empire, a new movie cinema popular among residents. From the
in-depth interviews, however, residents tend to see Guldbergsgade in terms of the maxi-min

solution; that is, they generally perceive it as the least bad route leading to the top of the
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Nerrebro given the alternatives,
which are very few. One respon-
dent does enjoy cycling down the
street because relatively few auto-
mobiles drive along it, although
he did not list any other positive

characteristics. Besides being

quieter than Nerrebrogade, the

mage 5.7 - Guldbergsgade,

most appealing characteristics seem to be its convenience as a connector from the top of the
neighbourhood to Sankt Hans Torv.
2.2.4  Traffic Barriers

There are no other major pedestrian corridors connecting Nerrebro to the surround-
ing urban environment. Rather, there are a number of high-traffic streets separating the
neighbourhood from adjacent neighbourhoods; these barriers include Aboulevard along the
southwest edge, Tagensvej along the northeast edge, and Jagtvej along the northwest edge
(See Map 5.5). Traffic is not the only barrier, with much of the architecture along these
streets hostile to the pedestrian; there are many long, blank facades, inward looking build-
ings, and few appealing side streets lead’ing off to more interesting destinations. Lastly, Ta-
gensvej and Aboulevard are 40m and 35-40 metres wide, respectively. The cumulative effect
is one of a nearly impenetrable barrier to pedestrians.
2.2.5 Gapsin the Urban Fabric

The lack of high quality pedestrian routes linking the different parts of the neigh-
bourhood together is not Norrebro’s only pedestrian handicap. There are several holes cut
out of the urban fabric by idiosyncratic, large-scale uses. The least penetrable from a pedes-
trian perspective is the Panum Institute, an immense medical research and teaching insti-
tution that is part of the University of Copenhagen. Taking up almost 86,000m? of land,

its inward-oriented design provides little visual interest to the passer-by, while offering no
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pedestrian cut-through routes.

The second gap in the urban fabric is the Elderly City, a retirement community
dating back to the early 1900s that is surrounded by a brick wall. The small number of
entrances do not provide convenient walking routes through the area and close at sundown,
which is very inconvenient during the winter. One resident interviewed did describe how
she would bring her children there as an alternative to going to a park (the setting is pastoral
with many large trees and sheep were once kept there), but neither the survey responses, nor
the remainder of the in-depth interviews provided evidence that the grounds are used regu-
larly by residents.

The third and most widely used gap in the urban fabric is Assistens Kirkegird, the fa-
mous cemetery that has the burial sites for Hans Christian Anderson and Seren Kierkegaard,
among other cultural icons. As with the Elderly City, a high‘brick wall with gates surrounds
the cemetery, and the gates are locked beginning in the evening. Despite this barrier, the
cemetery serves as a park for local residents and it is not uncommon to see groups playing
soccer or picnicking, and even the occasional topless sunbather amongst the tombstones. In
addition to recreational uses, the cemetery has a number of attractive walking paths, al-
though the indirectness of the routes means that they are generally used for strolling, rather
that getting from one part of the neighbourhood to another.

2.3 Street and Block Structure

It is possible to provide empirical measurements of the urban fabric to complement
the qualitative description above. Beginning with a figure ground, Vesterbro’s urban fabric
has a more consistent pattern of buildings, streets and open spaces (see Image 5.8). In terms
of the percentage of the total area covered by buildings, Vesterbro has more of its land taken
up by structures. Assistens Kirkegaard may be driving this result; once this area is removed
from Norrebro’s calculation, then we find that Norrebro is much more intensely built up.
Second, when we compare the average block size in each neighbourhood, including the three

major gaps in Norrebro and the Meat City in Vesterbro, we find that Vesterbro has much
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smaller blocks, averaging
44% smaller per block
than Nerrebro (16,170m?
versus 11,227m?). The
smaller block size trans-
lates into a greater number

of blocks per square kilo-

metre, with 71.3 blocks
per km? in Vesterbro, and
52.6 in Norrebro. Lastly,
the street wall in Vester-

bro has noticeably fewer

breaks than in Nerrebro,
Norrebro

and there are fewer sub-ar- Image 5.8 - Urban Form Comparison

cas within Vesterbro where the urban fabric breaks down entirely, as it does in Norrebro.
2.4  Intersections

The number, type and density of intersections provides one measure of the degree of
pedestrian choice. All else equal, the greater the number of intersections over a given area
means greater choice. Further, four-way versus three-way intersections implies the abil-
ity to continue along a chosen route uninterrupted by shifts in the block pattern. For the

purpose of this analysis, pedestrian-only routes were included along with traditional mixed-

flow streets. The results suggest
TABLE 5.5 Average Block Size and # of Blocks

Vesterbro provides greater pedes-  Copenhagen, Denmark

trian choice than Nerrebro, since
’ Ngrrebro Vesterbro

it has nearly 30% more intersec- Average Block Size, m? 16,170 11,227
# of Blocks per Km? 53 71
tions per km? overall, as well as # of 3-way intersections per km? 67 97
# of 4 or more-way intersections per km? 27 32

0
20% more four or more way Total intersections per km? 94 121
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Norrebro Vesterbro

*

Niap 5.G - Comparison of 3- and 4-way Intersections
intersections (see Table 5.4). As Map 5.6 illustrates, the distribution of intersections is also
appreciably different between the two neighbourhoods, not only because of three large gaps
in Norrebro’s urban fabric, but also because of the destructive effect of urban renewal.

2.5  DParks and Squares

The area of public open space in the form of parks and squares per capita provides a
gross measure of a neighbourhood’s access to outdoor recreational and leisure opportunities.
Although imperfect because the decision of where to draw the neighbourhood boundary to
perform the calculation arbitrarily excludes spaces that might be regional public open spaces
beyond the formal neighbourhood boundary, but are nonetheless used by many of the neigh-
bourhood’s residents. This is the case for both Nerrebro and Vesterbro, with Faelledparken
an important destination of many Norrebroans, and Frederiksberg Have similarly important
for Vesterbroans. Also, the measure ignores the role of such streets as Frederiksberg All¢ that
perform a similar function to parks in that it offers the opportunity for quiet repose within a
treed landscape.

With these reservations in mind, a comparison of the two neighbourhoods shows
that Vesterbro is the more urban of the two, with relatively fewer opportunities to access pub-
lic open space. It would have been informative if the calculation could have been repeated
with the four large public parks included (Faelledparken in Norrebro, and Frederiksberg
Have, Sendermarken, and Enhave Park in Vesterbro), but adequate maps were difficult to

procure. Even without the additional calculation, many residents during the in-depth inter-
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views commented on how frequently they would visit one of the regional parks adjacent to
their neighbourhood, which suggests residents do not rely exclusively on their local-serving
open space network.

The presence of open space in the neighbourhood is only a necessary condition for
use, but hardly sufficient; proximity also influences a resident’s choice to use an open space.
Using a 250m buffer around public open spaces, it appears that Norrebro comes out ahead,
with more of its area within a buffer zone (see Maps 5.7 and 5.8). Lastly, the issue of spatial
quality reminds us of the danger of simply relying on a quantitative measure of access, as
there may be several reasons why locals, regardless of how close a park is, rarely use it. As
an example, the Vesterbro residents interviewed described how “normal” residents seldom
used Vesterbro Torv because it was a hangout for alcoholics, preferring to sit in the cafes sur-
rounding the square. Not that there were large conflicts between the two groups; as Anna, a

resident who was born in Vesterbro and had raised her own family there said:

... it’s not so mixed anymore, but there are still junkies, still alcoholics. If you go to
Vesterbro Torv, you can watch the world there. There are a lot of alcoholics, and 2
lot of jet setters. They don't watch each other, they don't see each other. But they live
together.

This coexistence was becoming increasingly tenuous, though, with the new and increasingly

affluent residents less tolerant of difference than the old guard. The new Vesterbroans did
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not feel comfortable sitring next to people who engaged in loud arguments and fights and
had begun to try to have the police move the alcoholics away.

Choosing the semi-private space of the outdoor cafés has a monetary cost that
precludes it from some. This presents an ethical dilemma for the city over what to do when
some users of public space, because of their behaviour, language and general demeanor, ef-
fectively exclude large segments of the population from using the space. Interestingly, many
Vesterbroans interviewed, while sorry that it had to be this way, felt that the alcoholics had
been there longer than the afluent café-goers, and therefore had a right to be there. Besides,
the residents reasoned, the alcoholics really didn’t have any other place to go and forcing
them to move would have been cruel.

A similar balance appears to have been struck in Nerrebro around Blagirdsgade and
Blagirdsplads, with the affluent “New Norrebroans” sitting in the cafés around the edge of
Blagardsplads, while the “Old Norrebroans”, and in this case, the residents of the surround-
ing public housing, use the square itself to drink while the children play games. Indeed, this
contrast appears to be viewed as positive by many of the café-goers in that it illustrates how
the “Old” and the “New” Norrebro can still coexist. One female resident recommended we

meet at Bligirdsplads because the new and the old do intermix there.

It’s the centre of Norrebro, as I see it. And it's where the old Norrebro and the new
Norrebro meet; you still have the old bars, like the Apothecary on the corner, and
you have this square with the old statues and you got a view to the new buildings
and the library, which is very nice, and I use that a lot.

While this opportunity for at least proximate interaction suggests a happy equilibrium be-
tween the two social groups, the neighbourhood remains essentially divided between immi-
grant and Dane, east side of Norrebrogade and west.

2.6 The Role of Social Barriers in Defining the Use and Perception of Neighbourhood
Space

This research was never intended to be an ethnographic analysis of various sub-popu-
lations in either neighbourhood. The methods are appropriate, however, for providing an

overview of the issues confronting the residents, including issues of ethnic mix. Therefore,
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it would be misleading not to provide as accurate an account of what was found in terms of
social and class barriers, as these considerations do affect how residents perceive and use their
local pedestrian space network.

Examining the distribution of destinations in each neighbourhood, it becomes clear
that Vesterbro has a more even distribution of destinations than Nerrebro, with distinct
concentrations along three of the east-west streets, with minor concentrations along several
shorter street sections, such as Vaernedamsvej (see Maps 5.9 and 5.10). Destinations in Ner-
rebro concentrate along a small number of streets, and generaﬂly serve sub-areas within the
neighbourhood, such as the concentration around the Elmegade/Sankt Hans Torv sub-area,
or the Blagardsplads sub-area. The exception is Nerrebrogade, yet the street’s crowded and
cluttered sidewalks do not lend themselves to easy linear movement, which makes Nerre-
brogade’s connective role within the neighbourhood more symbolic than real. Indeed, one
can think of a street as both the connector between areas at one end and areas at the other, as
well as the connector for one side of the street to the other; or more precisely, the residential
area on one side with the residential area on the other. As it became clear from the analy-
sis of the in-depth interviews, Norrebrogade tends to act as the dividing line between two
halves, rather than as their connector. In describing Nerrebro to an American friend, Carl, a

resident of Norrebro, gave this description of the neighbourhood:
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“You have this project side, where you would have a lot of people who originate
from Arabic countries, mainly, but immigrants somehow. There would be a large
concentration of them. And then on the other side, you would have all these
intellectuals, including me.” And in a very funny way, I think Norrebrogade is this
clash between these two different cultures. I think it’s funny. I see it in a very positive
way somehow.

While this resident felt that the two sides peacefully co-exist, other residents were not as
convinced.

This divide first became apparent after the researcher had spent many days walking
through Norrebro noting the location of different types of shops and the relative concentra-
tions of ethnic groups. These observations were reinforced by the results from the survey,
which illustrated how favourite walking routes rarely crossed over Norrebrogade. Finally,
in the majority of in-depth interviews, the tension between the Danes and the immigrants
became very clear, with one resident openly denouncing the presence of non-Danes in the
neighbourhood?.

By contrast, there was never this almost palpable sense of conflict or tension between
Danes and immigrants in Vesterbro. The residents noted this, with one young woman saying
that “you don't have the feeling of gangs as you sometimes have in Nerrebro...1 don' know,
but it’s as if the atmosphere is very different between the two places.” Another resident,
Anna, suggested that the effect of immigrants on the two neighbourhoods differs because
“the immigrants chose by themselves to live in Vesterbro, but in Netrebro, they were placed
there and I think this is a very big difference.” This may be changing as the prices in Vester-
bro continue to rise and new immigrants must rely more heavily on housing subsidies from
the city to live in the neighbourhood. One lesson the city appears to have learned from the
Norrebro experience, though, is to not concentrate immigrants in one area, but rather to
spread them more evenly throughout the neighbourhood.

The defining difference between the two neighbourhoods in terms of the social en-

2 Two months prior to submitting this dissertation, there was an article in the New York Times
newspaper (NYT 01/09/2006, p.3) that discussed the rising ethnic tensions in Denmark, and men-
tioned Norrebro as one of the more ethnically divided neighbourhoods in the country. Most recently,
Norrebro was the site of protests in response to the cartoons published in the Danish newspaper, Jyl-
lands-Posten.
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vironment might be the markedly different attitude towards ethnic minorities. During the
in-depth interviews, Vesterbroans were more likely to discuss ethnic diversity as a defining
and attractive feature of living in the neighbourhood, while in Norrebro the reaction to im-
migrants was mixed and apprehensive. Charlotte, who had spent her entire life in Vesterbro,
described the neighbourhood as “...multicultural. It’s very exciting. There is the Pakistani
shop next to the Asian restaurant, next to the French café.” In strikingly similar language,
Sian described the area around Istedgade as “much more colourful. And I like the different
cultures living there...there are so many different shops on Istedgade, some Pakistani shops,
Turkish shops, Indian shops, Thai shops. So you feel the different cultures in the same area.”
And in terms of living situations, Charlotte feels that “...you can still have a Danish family
living next to an Arabic family without any problems.” She suspects that one reason for the
good relations are the rising housing prices that have helped to keep “problem-makers out.”
Conversely, she views Norrebro, and especially the area around Blagérdsplads, as a place
where the troublemakers have been moving.

Some Norrebroans did view ethnic diversity as a positive element in the neighbour-
hood, bringing in new food and new life. But even those who tended to see ethnic diversity
as positive also acknowledged the sense of tension and conflict that arose from the situation.
One male resident who enjoyed the diversity commented, “[t]here are lots of conflicts and
tensions. ..there are tensions and we do have problems with young people who are unem-
ployed and have too little space and nothing to do in general. Maybe some of them are
immigrants and have a particular hatred to other people, so we do have these conflicts in the
area.” Similarly, Deborrah commented:

I think a lot of people are very positive towards foreign people...Of course, we are
prejudiced and people who moved in here have prejudices against the native Danes.
So, we get some culture clashes, now and then. It can be a problem in the schools,
also. But then kids are often better at sorting things out than grown-ups are.

This partly optimistic, partly realistic assessment of the relationship between native Danes

and immigrants contrasts sharply with the more relaxed and unequivocally positive view ex-
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pressed by Vesterbroans. The existence of this tension has likely affected how residents define
their home territory and where they choose to walk. We will return to this question when we
examine the survey results.

2.7 The Process of Physical and Social Transformation

The transformation from working class to yuppie has not come without conflict,
but the fact that each neighbourhood has dealt with the shift in very different ways has had
significant consequences for the nature of public life, a point that will be discussed in depth
later. Nonetheless, many of the social and economic pressures experienced by both Nerrebro
and Vesterbro over the past 15 years have been similar, while the outcomes in terms of social
cohesion and changes in the urban fabric have been very different.
2.7.1 Norrebros “Urban Renewal” Experience

The City of Copenhagen recognised in the 1970s that its housing stock was incom-
patible with modern conditions and began to undertake the renewal of the most out-of-date
neighbourhoods. Norrebro was the first lérge—scale renewal effort and the city’s approach can
be characterised as a very top-down and hierarchical plan. The city first targeted the Black
Square, an area within Norrebro so named because of the extremely high density of buildings
that prevented sunlight from reaching many units and open spaces. Deborah, who lived in
the Black Square during these years, described it as “the worst neighbourhood in town. And
the worst housing with very narrow spaces in between the housing, so you would get hardly
any sunlight in there. The place where the sun never shines.” From an urban planning
perspective, the area was a very high priority for improvement, although the initial strategies
produced disastrous results.

The city opted for an invasive strategy that included leveling several city blocks and
replacing the cleared buildings with modern structures. The population prior to renewal
was approximately 16,000, while it was only 8,000 after the city was done. The result was
fourfold: the city successfully reduced the density of buildings; it replaced the old structures

with buildings that are universally recognised as ugly and detrimental to the pedestrian
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network; it replaced the old
block structure with an inco-
herent mega-block structure
that inhibits navigation and
increases the feeling of unease;
and it so infuriated residents
that the city was forced to stop
the urban renewal effort after

the initial phase. Observers

Image 5.8 - Redevelopment Housing in Stengade, Nerrebro

both inside and outside the
planning community recognise what happened in Norrebro as an almost complete failure
of planning policy, with two exceptions: first, legitimately unhealthy living conditions were
replaced with more healthy and modern conditions; and second, the housing that replaced
the old structures was so undesirable, there was no upward price pressure on the remaining
houses, which had the benefit of preventing the large-scale displacement of poor people the
city has witnessed in Vesterbro.

After the initial renewal failure, the city shifted its policy towards a gentler approach
that provided funding for individual building owners to improve the units at their own pace.
Improvements have included better plumbing, improved spaces in the inner courtyards, the
enlargement of units through the combination of smaller units, and the improvement of
selected public spaces. Many of the buildings along the Lakes and on the northeast side of
Norrebrogade, generally the most desirable area in the neighbourhood, have been improved
in this manner. There has been a general lack of an open space policy, however, which has
contributed to the sense of physical fragmentation. The result has been a slow and 24 hoc
process of improvement that has been governed more by the rising market demand for units
in Nerrebro than any coherent plan. This ad hoc mechanism of physical change has built

upon the social divisions generated by the urban renewal process 20 years ago, with the lines
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of division reinforced through a combination of social and economic processes.

Some residents have viewed this type of renewal in a positive light. Given the prox-
imity of Norrebro to Vesterbro and their common history and character, residents from one
area are very aware of what is happening in the other, making comparisons between the two
neighbourhoods natural. Vesterbro’s city-instigated transformation has dominated the plan-
ning-related news for the past decade, while Norrebro’s change has gone less noticed, in part
because of the patchwork nature of the changes. Carl commented, however, that

[blecause of the design shops, because these things come up here, without any state
finance project to support it. I am very fond also of the work that has been done in
Vesterbro, but it's seems more planned — very Scandinavian. Where this seems more
like the spirit of the people who are living here. And I love that. I love going down
Sankt Hans Gade and seeing a guy designing lamps that he makes himself. He’s at
least trying to make a living from it. I love that.

That these improvements are isolated to a single, rather small sub-district within Nerrebro
does not diminish his sense of satisfaction. Indeed, the limited geographic scope of the
improvements seems to suit his tastes, since the new shops cater to the narrow demographic
into which he falls, while effectively keeping others out. As he comments later on, “...see-
ing it from a very selfish point of view, I like 2 newly renovated building, it looks nice, and I
enjoy that, instead of 2 worn down one with cheaper apartments. And I don't miss anyone, as
to if [ were to have more of those people...” On this last point, there seems little difference
between the demographic outcomes of publicly financed versus market-driven change, with
both displacing low-income households; the major difference is that someone displaced in
Vesterbro receives a generous relocation package, while a displaced residents of Norrebro is
forced to fend for themselves.

The effect of higher prices on who can afford to live in the neighbourhood and access
the shops hasn't gone unnoticed. Jacob, who has lived in the northeast corner of Norrebro
for the past 12 years, commented that the gentrification around Sankt Hans Torv has pro-
duced a “provincial ambiance there that I dont like...” and

I don’t like it being that trendy, [ think it's become - it hasn’t got the same mix, and
the prices have gone up, so there’s only one type of trendy person who can afford to
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live there. Which means you get one type of café, it’s the same type of people who

meets the same type of people.

This tension between the need to refurbish an aging housing stock and the likely displace-
ment of lower income households exists in Vesterbro, as well, with many affluent residents
conflicted over the apparent lack of social justice and the obvious need to make improve-
ments. For the cities that are fortunate to be highly desirable places to live, this debate is
repeated across many neighbourhoods, whether it is the Mission District in San Francisco, or
Vesterbro in Copenhagen. Copenhagen’s experience suggests that a neighbourhood’s happy
equilibrium, where it has a well-maintained built environment and a diverse social milieu, is
ephemeral, a stage that exists temporarily as the neighbourhood teeters between two poles;
the ascent towards a gentrified state, or the descent towards a poorer, less well-maintained
state.
2.7.2  Vesterbros “Urban Revitalization” Experience

The urban renewal of Vesterbro in the 1990s and early 2000s was defined as the
antithesis to the city’s approach in Nerrebro. By abandoning the name “urban renewal” and
adopting the term “urban revitalization,” the city was sending the signal that new ideas and
approaches had been adopted. Where Norrebro was hierarchical, Vesterbro was inclusive;
where Norrebro was broadly destructive, Vesterbro u;ed limited demolitions of only the
most decrepit buildings, or buildings that produced overcrowding, preferring to rehabilitate
existing structures; and where Norrebro lacked an open space plan, Vesterbro had a plan that
was implemented alongside the renewal of individual buildings. Some populations, primar-
ily students, were upset with the revitalization of Vesterbro and the social change that would
necessarily result from it (intermediate planner, private non-profit housing and development
corporation). Despite these minor disruptions, residents and planners alike view Vesterbro as
a success. According to a report commissioned to study how the urban revitalization project
affected the demographic make-up of the neighbourhood and how the physical and social

changes were perceived by those residents who remained, over 80% of expressed strong or
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very strong satisfaction with outcome®. Indeed, Vesterbro’s success has been the impetus for
Denmark’s national urban renewal policy—Quarter Lifts—that now governs urban renewal
across the country.

The procéss in Vesterbro differed in several important ways. First, the city did not
create any physical plan for the neighbourhood, but rather approached residents with a draft
of the overall planning goals. The residents were given the opportunity to comment on those
goals, and then to decide how the final goals should be implemented. The process of renewal
was incremental in that it went block-by-block, building-by-building in a systematic fashion.
One resident commented on how one could watch the progression of the renewal efforts by
how the scaffolding slowly moved along the street, with the long line of improved buildings
on one side, and the yet-to-be-improved on the other. This drawn-out approach allowed
individual residents to participate in the decision-making for changes to their block and to
their building.

The city also learned from its experience in Norrebro that it could not arbitrarily
separate the renewal of buildings from the renewal of public spaces (director-level civil ser-
vant). Consequently, there were a number of large-scale improvements to streets and public
squares that accompanied the renewal of private buildings. In interviews with planners
involved in the process, it was commented upon that the open space plan was more extensive
than the work undertaken to date, but that the lack of funds had slowed implementation. In
this sense, despite the realisation of the need to integrate public and private spheres during
renewal, planners recognise that there still remains the opportunity for further progress.

As with Norrebro, Vesterbro has undergone a dramatic social transformation over the
past ten years as older, less-affluent residents have been replaced with more affluent, younger
residents, including young families. In the process, the neighbourhood has gained the repu-
tation as one of the most hip places to live, not only in Denmark, but also in Europe. The

number of new restaurants, cafes, clothing boutiques and other unique shops has increased

3 Source: Den sociale status og udvikling pa Indre Vesterbro, CASA: 2002, pp 48-9.
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dramatically, and the amount of street life has increased in a commensurate fashion. Gone
are the dark bars frequented by “single men in their 50s with large dogs,” replaced by chic
cafes that cater to the media industry crowd that has moved in. There are areas within Nor-
rebro that have witnessed similar transformations, but they are more isolated and narrow in
scope and tend to cluster around the more recent and limited public improvements, such

as the area around Sankt Hans Torv. By contrast in Vesterbro, the transformation extends
almost evenly across the entire neighbourhood. One possible conclusion is that the unequal
levels of investment that typify market-driven change result in a more fragmented social and
physical fabric than if the change is guided by government policies.

One paradoxical difference between the two neighbourhoods is the role of ethnic
minorities, as discussed at length eatlier. Vesterbro has the reputation as the more ethnic
neighbourhood of the two, with a greater diversity of cultures, as well as in overall character.
According to the most recent census data from 2002, however, 11% of the population in
Neorrebro is an ethnic minority, while 7% of the population in Vesterbro is. As mentioned
previously, the concentration of the ethnic population within a single area in Norrebro has
produced the dual effect of physically isolating the minority—and therefore limiting its ef-
fect on the character of the larger neighbourhooa—while also increasing the tension between
“New” Danes and “Old” by highlighting geographic separation. Vesterbro, by comparison,
has its ethnic population spread across a larger area, which seems to have resulted in a greater
degree of integration with the native Danish population, or at least an absence of tension.

3 Demographic Comparisons of Survey Respondents

The neighbourhoods can be compared across a number of variables, such as age,
employment status, and income. Briefly, there were no statistically significant differences
between neighbourhoods across a number of the background variables, including: age; child-
hood community; employment status; income; length of residence; and presence of children
in the household. This lack of difference strengthens the argument that the neighbourhoods

are comparable in terms of socio-economics. The general profile of respondents in the two
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neighbourhoods is relatively young, female (with 58% and 55% in Nerrebro and Vesterbro,
respectively), and employed. Both neighbourhoods have a large proportion of households
with children (between 27 and 29%), and are stable, with at least 60% of respondents having
lived in the neighbourhood for over five years. Below is a more detailed assessment of the
socio-demographic profiles of respondents.
3.1 Age

There are minor differences between the two neighbourhoods in terms of age, with
Vesterbro’s age distribution skewed slightly towards the younger end of the spectrum, but the
difference is not statisticaily significant (see Figure 5.1). The respondents in both neighbour-
hoods are very young, with 64 and 73 percent of respondents were between the age of 20 and
40 in Norrebro and Vesterbro, respectively, which compares to 44 percent for all of Copenha-
gen in 2003 (City of Copenhagen, 2003). These data conform to the popular perception of
Vesterbro as the young and hip neighbourhood in Copenhagen, with Norrebro close behind.
For the older age groups, 9 percent of respondents in Nerrebro, and 4 percent of respondents
in Vesterbro were over 60, while and 16 percent were for all of Copenhagen.
3.2 Childhood Community

There are some differences in the type of community respondents grew up in, al-

though neighbourhood is independent of childhood community. Vesterbro respondents

- - were more likely to have grown up in either a rural or
TABLE 5.5 - Childhood Community

Copenhagen, Denmark small town community, while Norrebro residents are

more likely to have grown up in either an urban or

NgrrebroVesterbro syburban setting (see Table 5.5). Given the density and
Urban 33% - 23%

Suburban 16% 13% urbanity of Vesterbro, it is somewhat surprising that it
Small Town 26% 34% 1d hal . £ resid h
Rural 9% 149, Would attract such a large proportion of residents who
Other 17% _ 16%  grew up in non-urban environments.

3.3 Employment and Income

The employment rate was virtually identical between the two neighbourhoods, with
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63 and 61 percent employed in Norrebro and Vesterbro, respectively. Noteworthy differ-
ences, although not statistically significant, include a higher proportion of retired respon-
dents in Norrebro than Vesterbro (10 and 5 percent, respectively), and a higher proportion of
students in Vesterbro than Nerrebro (24 and 18 percent, respectively). Whether this dif-
ference has any appreciable effect on the public life in either neighbourhood would depend
on whether one age category is a heavier user of the PSN than another, a result that will be
explored later.

There is little difference in the distribution of income between respondents in the
two neighbourhoods. The overall similarity, however, contradicts the popular perception
that the young and affluent dominate Vesterbro; this view was expressed many times dur-
ing the resident interviews and also can be read in the popular press (NYTimes Magazine
article in 11/04). Given that Vesterbro is a popular destination among the city’s young and
hip, outside users could be a more important influence on popular perception than local
residents. Comparing the neighbourhoods to the rest of Copenhagen, neither stands out in
terms of income. Indeed, the average gross income in Vesterbro is well below that for the
city as a whole, as well as for the majority of the inner-ring neighbourhoods (See Table 5.6
for comparison to other inner city neighbourhoods). Therefore, the perception that Vester-

bro has become a playground for the afluent may be a result of both truth and imagination;

TABLE 5.6 ~ Average Gross Income in DKK, 2002 the most recent residents are certainly
Copenhagen, Denmark
much more affluent than those they

Area Gross Income 1 ave replaced, and these new faces may
(000s)

Copenhagen, total 201.6 dominate popular perception. This

Central Copenhagen (Indre By) 2518 perception may be reinforced by those

Inner @sterbro (Indre @sterbro) 235.6 visiting Vesterbro for its nightlife, who,

Christianshavn 226.8

Outer @sterbro (Ydre @sterbro) 214.8 while trying to dress as if they are able

Vesterbro 191.5

Inner Norrebro (Indre Norrebro) 184.0 'O maintain a certain lifestyle, are likely

Outer Ngrrebro (Ydre Ngrrebro) 176.7

students or “wannabe” actors commit-
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ted to attaining social membership in a class that is as much illusory as it is real.
3.4  Length of Residence

The majority of respondents in both neighbourhoods (over 60 percent) have lived
in their neighbourhood for over five years. The percentage of recently arrived residents is
slightly higher in Vesterbro (14 percent versus 9 percent in Norrebro), which reinforces the
commonly held perception that both neighbourhoods, but Vesterbro especially, have been
experiencing rapid social and demographic changes.

3.5  Households with Children

The neighbourhoods exhibit little difference in the proportion of households with
children, with 27 and 29 percent of households in Vesterbro and Nerrebro, respectively.
These neighbourhoods, however, have a much greater proportion of households with chil-
dren than households in Copenhagen overall (16 percent). It is interesting to note how
popular these inner neighbourhoods are for young families and is perhaps a reflection of the
general trend in Copenhagen towards more families with children moving back into the city
(an increase from 13 percent in 1993). One explanation for the large number of infants in
these neighbourhoods, which is supported by the interviews with residents, is that young
couples moved to either Vesterbro or Norrebro when they were still without children because
of the attractive, urbane lifestyle, decided to have children, and have remained for some
period of time.

The choice to stay in a particular flat may not always be completely voluntary. Many
young singles and couples have purchased a flat in what would be called a cooperative in the
United States. This affordable housing option allowed them to purchase a home in what is
otherwise a very expensive housing market; however, selling the flat would not allow them to
capture the large increase in market value that has occurred over the past five years in Copen-
hagen, since price increases for this type of ownership are limited to increases in the cost of
living and any improvements to the building. Consequently, several residents I interviewed

in both neighbourhoods expressed a sense of being stuck in a financial conundrum. Ken, in
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describing some of the challenges of living in Norrebro, commented, “things have become
extremely expensive. This has become so expensive, nobody can really move, unless they
have lots of money. Everybody is locked in, unless you have lots of money.” Charles’ living
situation in Vesterbro echoed this experience. “[I})f I had the chance, I would give up the sen-
timentality of being here and I would sell it. But my dilemma is that I can’t sell it — it’s not
worth very much [because it is a co-operative].”

Interestingly, while some may have expressed frustration with their housing, none felt
the situation was permanent, or that it represented a significant infringement on their qual-
ity of life. Carl, in Norrebro, concludes “I'm pretty happy with my situation. I don’t mind
living here.” Similarly, Charles concedes, “[bJut still, T like being in the city; I'm like most
people.”

3.6 Sample vs. Population

The sample’s demographic characteristics were compared to the population’s demo-
graphics on a number of variables, including age, gender, and employment status. The sam-
ple is comparable to the population, with some minor variations in age and gender distribu-
tions. The sample, for example, contains relatively more residents in the 20-30 age category
in both neighbourhoods than in the population, and fewer in the 31-40 age category (only

slightly so in Nerrebro). Women were slightly over-sampled in both neighbourhoods.

4 Survey Results - Perceptions

The following section compares how residents viewed their neighbourhood from a
number of perspectives, including factors that are directly related to the physical quality of
the pedestrian space environment, but also those factors that have an indirect influence the
walking experience, such as perceived safety.

4.1  Neighbourhood Satisfaction

The majority of respondents expressed satisfaction with their neighbourhood, inde-

pendent of which neighbourhood they lived (89% and 93% of respondents expressed satis-

faction with their neighbourhood, in Nerrebro and Vesterbro respectively). This is consistent
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with the body of research in environmental psychology that has found a general propensity of
residents to view their neighbourhood in a positive light, independent of legitimate sources
of concern (Aragonés, Francescato, & Gearling, 2002). This propensity towards optimism,
referred to as the Pollyanna effect, makes any measurement of neighbourhood satisfaction
difficult and is of use only when done across neighbourhoods in an effort to detect vari-
ability. This research used resident satisfaction in this manner and found that Vesterbroans
were more satisfied with their neighbourhood than Nerrebroans. Given that the dependent
variable is an ordinal scale, interpreting the odds ratios (ORs) from an ordinal logit model
has to be done with this in mind. For neighbourhood satisfaction, being a Vesterbro resident
is associated with an increase of 2.36 in her odds of being satisfied with her neighbourhood
(z=2.86 Pr>|z|=0.00).

Examining several demographic variables hypothesised to influence neighbourhood
satisfaction, including gender, age and presencé of children in the household, age and chil-

dren in the household were statistically significant. Every 10 years increase in age was as-

sociated with a 3 percent decrease in the odds of being satisfied (z=-2.70 Pr>|z|=0.01), while

having at least one child in the - - -
TABLE 5.7 - Neighbourhood Satisfaction

houschold was associated with a 50 ~ Copenhagen, Denmark

percent decrease in the odds of be-

OR z |P|

ing satisfied with the neighbourhood Vesterbro® 2.42 2.87  0.00

Male 0.98 -0.07 0.94

(z=-2.04, Pr>|z|=0.04). In terms of  Atleast 1 child in household 0.57 -1.60 0.11

Age* 0.89 -2.80 0.01

attitudes and perceptions, a 1-unit Perceived quality of neighbourhood 2.35 5.49 0.00
. . . . . walking environment*

increase in the satisfaction with the Half median to median income 1.22 041 0.68

neighbourhood’s walking environ- Median to 2x median income 1.26 0.52 0.60

2x Median to 4x median income 1.06 0.11 0.92

ment is associated with an increase >4x Median income 539 1.35 0.18

**p<(.05 *P<0.10
NOTE: 0 to half median income was used as the baseline.

of 2.34 in the odds of being satisfied
(2=5.56 Pr>|z|=0.00) (see Table 5.7).
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4.2 Perceptions of Streets and Public Spaces

The survey asked residents to evaluate the streets and public spaces in their neigh-
bourhood in 2 number of ways. First, the survey asked the respondents three questions
about the public open space system, including the quality of the walking environment, its
connectivity to surrounding neighbourhoods, and the importance of public open spaces in
the resident’s social life. Second, the survey asked about the general qualities of the major
commercial streets in the neighbourhood, including traffic conditions, sidewalk comfort, the
diversity of people, and the degree of interest provided by the shop windows. These fac-
tors attempt to measure what Southworth refers to as the “Path Context” or “Path Quality,”
which can include the visual interest of the built environment, overall street design, or the
transparency of fronting structures (Southworth, 2005). Lastly, the survey asked the respon-
dent to evaluate the walking conditions of their favourite walking route in the neighbour-
hood.

The general picture that emerges from the survey responses is that Vesterbro has a
more enjoyable walking environment, with particular streets considered exemplary for walk-
ing. The interviews also differed across neighbourhoods, with the discussions of favourite
routes in Vesterbro more expansive than in Norrebro. Typically, a Vesterbroan would have
several routes that he enjoyed taking, depending on his mood. Conversely, most Norre-
broans would name the same route with two variations, depending on which side of Ner-
rebrogade they live on, and whether they are heading into the city centre or down to Vester-
bro. Moreover, instead of routes, Norrebroans discussed destinations, and then figured out
how to get there. Faelledparken, for example, was a popular destination for residents on the
northeast side of Norrebrogade, yet there isn’t any attractive route to get there. The following
discussion provides the detail of the analysis.

4.2.1 Perceived Neighbourhood Walking Enjoyability and Neighbourhood Connectivity

There was no difference in the perceived enjoyability of the walking environment

across neighbourhoods, controlling for age, income, at least one child in the household,
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neighbourhood satisfaction, and whether the resident felt safe all the time (2=1.39, Pr=0.17).
Neighbourhood satisfaction and sense of safety, however, were associated with perceived
neighbourhood walking enjoyability. In terms of connectivity, being a Vesterbro resident is
associated with an increase of 1.86 in the odds that the neighbourhood is perceived as con-
nected to surrounding neighbourhoods, controlling for age, gender, income and car owner-
ship (2=2.26, P>|z|=0.02).

4.2.2  Perceived Importance of Public Spaces for Socializing

Neighbourhood was associated with the perceived importance of public spaces — de-
fined as the streets, squares and parks — as places to bump into and meet friends, using an
alpha of 10% and controlling for age, gender, income and the degree of satisfaction with the
neighbourhood’s walking environment (z=-1.73 Pr=0.08). 40-45% of respondents in both
neighbourhoods agreed that the public realm played an important role in terms of social
interaction, while a nearly equal proportion disagreed, leaving a sizable group, approximately
20%, indifferent on the topic. The quality of the neighbourhood’s walking environment was
associated with the perceived importance of public space to social encounters, with a one-
unit increase in the enjoyment scale associated with an increase of 1.65 in the odds of public
space socialising scale (z=3.86, Pr>[z|=0.00). Both gender and age were associated with the
importance of public space for socialising, assuming an alpha of 10 percent. For gender,
women were more likely than men to see public spaces as important elements in their so-
cial life (z=-1.79, Pr>[2|0.07), while older residents were slightly less likely to find them less
important (z=-1.79, Pr>z|0.07).

The interviews confirmed the nonchalant attitude towards public spaces as meeting
place, with most residents confident that they would meet someone they knew while walking
about the neighbourhood, but that bumping into someone was never an explicit goal of the
walk. Several residents commented that Danes are not as outwardly warm as people from
Southern European countries, and don’t have the same expectations for public conviviality as,

say, ltalians.
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4.2.3  Perceived Quality of the Pedestrian Experience along Major Commercial Streets

The survey also contained questions to get a genéral sense of what factors contribute
to walking enjoyment along three of the main pedestrian routes through the neighbourhood.
The four factors measuring the path quality were analysed in two ways. First, the most im-
portant pedestrian corridors were compared side-by-side. Second, the ratings for the individ-
ual streets were collapsed into a single variable in order to create an average neighbourhood
score. Since the major commercial streets carry the preponderance of the pedestrian traffic,
this approach has advantages over weighting scores for every street in the neighbourhood
equally. The danger is if pedestrians frequently use streets other than those listed in the sur-
vey. 'This study did not collect pedestrian traffic data for every street in each neighbourhood,

and therefore cannot conduct that analysis.

Side-by-Side Comparison

In comparing Norrebrogade to Istedgade, sidewalk comfort, the diversity of people
along the street, and interesting shop windows are statistically different using an alpha of 5%
(see Table 5.8). The largest odds ratio is for interesting shop windows, with an increase of

3.3 in the odds that a respondent would rate the shop windows as one of the most important

TABLE 5.8 - Comparison of Pedestrian Environment, Norrebrogade-
Istedgade

Copenhagen, Denmark

Odds Ratio
Sidewalk People Interesting

Traffic Comfort Divesity Shop Windows
Vesterbro 0.68 1.71 * 1.82* 3.44*
Age 1.01 0.99 0.97* 0.97*
Male 0.30%* 1.32 0.69 1.03
Half median to median in-
come 1.51 1.34 2.53% 1.37
Median to 2x median income 1.35 0.55 1.71 0.82
2x Median to 4x median
income 0.66 0.54 1.56 0.45**
>4x Median income 0.73 0.91 0.46 1.26

**pP<0.05 *P<0.10

NOTE: 0 to half median income was used as the baseline.
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factors contributing to walking enjoyment, which is not surprising given Istedgade’s reputa-
tion for eclectic boutiques. Table 5.9 illustrates which factors were most important in each
neighbourhood.

Comparing Nerrebrogade to Vesterbrogade, the perceived importance of comfortable
sidewalks and the perceived level of traffic differed across the streets, with Nerrebrogade more
likely to be seen as having “too much” traffic and the sidewalks along Vesterbrogade more

likely to be seen as being comfortable.

TABLE 5.9-Ranking of Factors that Contribute to Walking Enjoyment on Four Streets
Copenhagen, Denmark

Ngrrebro
Norrebrogade Jagtvej
Most Agreement People Diversity (57%) People Diversity (30%)
Interesting Retail Windows (48%) Comfortable Sidewalks (19%)
Least Agreement Comfortable Sidewalks (25%) Interestin‘g Windows (9%)
Vesterbro
Vesterbrogade Istedgade
Most Agreement People Diversity (54%) Interesting Retail Windows (73%)
Interesting Retail Windows (53%) People Diversity (72%)
Least Agreement Comfortable Sidewalks (26%) Comfortable Sidewalks (29%)

Neighbourhood Measures of Pedestrian Space Quality

There were statistically significant differences across the neighbourhoods for three
of the four factors (Interesting Retail Windows, Comfortable Sidewalks, and Diversity of
People) on walking enjoyability, controlling for age, gender and presence of children in

the household (see Table 5.10). For all three neighbourhood measures of pedestrian space
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TABLE 5.10 - Comparison of Pedestrian Environment, Norrebro-Vesterbro
Copenhagen, Denmark

Odds Ratio
Sidewalk People Interesting
Traffic Comfort Divesity Shop Windows
Vesterbro 1.17 2.34% 1.85% 3.68*
Age 1.03* 0.98 0.98%* 0.99
Male 0.35* 0.98 0.70 0.98
Half median to median income 2.01%* 2.10%* 1.66 0.68
Median to 2x median income 1.75 1.00 1.73 0.54
2x Median to 4x median income  1.20 0.91 2.02 0.28*
>4x Median income 0.71 1.09 1.20 0.55

**p<0,05 *P<0.10

NOTE: 0 to half median income was used as the baseline.
quality, being a Vesterbro resident is associated with an increase in the odds of enjoying the
neighbourhood walking environment. The largest difference between neighbourhoods was
for Interesting Retail Windows (OR=3.68, z=4.05, Pr>|z|=0.00).

Other variables were also related to several of the factors. Namely, being male was
associated with a 65 percent reduction in the odds of perceiving traffic as a problem (z=-3.62,
Pr>|z|=0.00), while every 10-year increase in age resulted in a 2.5 percent increase in the odds
of perceiving traffic as a problem. Lastly, age has a weak negative association with the likeli-
hood of rating the diversity of people as an important factor for walking pleasure (OR=0.98,
2=1.84, Pr>|z|=0.07).

4.2.4  Perceived Safety

The perception of safety influences how use residents use neighbourhood spaces. The
perceived lack of safety, either at different times of the day or in different areas within the
neighbourhood, will deter people — especially women and the elderly — from walking (cita-
tions). This research will need to establish whether one neighbourhood is perceived as sig-
nificantly less safe than the other, since this has the potential to confound the survey results.

There is a significant difference in the perceived safety between the two neighbour-

hoods, with Vesterbroans almost three times more likely than Nerrebroans to feel safe all the
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time, controlling for gender, length of
residence, income and whether chil-
dren reside in the household (z=3.21,
Pr>|z|=0.00) (see Table 5.11). Pre-
dictably, being male is positively as-
sociated with feeling safe all the time
(OR=2.9), while having at least one
child in the houschold is negatively
associated with feeling safe all the
time (OR=0.40). Lastly, examining
the association with income, we see

that only those in the lowest income

TABLE 5.11 - Perceived Safety, by Neighbourhood

Copenhagen, Denmark

"Feel Safe All the Time”

OR z |P|
Vesterbro* 3.09 3.21 0.00
Age 0.98 -1.35 0.18
Male* 3.22 3.11 0.00
At least 1 child in household* 0.38 -2.45 0.01
Lived 2-5 years in neighbourhood 0.91 -0.17 0.87
Lived >5 years in neighbourhood 235 1.45 0.15
Half median to median income* 3.07 2.09 0.04
Median to 2x median income 1.83 1.29 0.20
2x Median to 4x median income** 2,69 1.66 0.10
>4x Median income 8.09 153 0.13

**p<0.05 *P<0.10

NOTE: 0 to half median income was used as the baseline.

bracket experience a lack of safety, with all other income brackets more likely to feel safe all

the time. This suggests that fear of violence could be spatially defined, with those areas with

the highest concentration of poor people disproportionately affected.

The least safe time of the
day is after sunset, with Norrebroans
nearly five times more likely to feel
unsafe than Vesterbroans (z=-4.09,
Pr>|z|=0.00)(see Table 5.12). Perceived
safety after dark is also associated with
gender, with women three times more
likely to feel unsafe afier dark than men
(2=-2.87, Pr>|z|=0.00). Housecholds
with children are nearly 2.5 times more
likely to feel unsafe after dark (2=2.20,

Pr>(z}=0.03), while higher income

TABLE 5.12 - Perceived Safety, by Neighbourhood

Copenhagen, Denmark

“"Feel Unsafe After Dark”

Vesterbro*

Age

Male*

At least 1 child in household*

Lived 2-5 years in neighbourhood
Lived >5 years in neighbourhood**
Half median to median income*
Median to 2x median income

2x Median to 4x median income*
>4x Median income

OR z |P]
0.21 -4.02 0.00
1.02 -1.09 0.28
0.32 -2.87 0.00
2.66 2.31 0.02
0.99 -0.01 0.99
0.31 -1.89 0.06
0.30 -2.11 0.04
0.48 -1.51 0.13
0.28 -1.96 0.05
0.11 -1,55 0.12

**P<0.05 *P<0.10

NOTE: 0 to half median income was used as the baseline.
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households are 30 percent less likely to feel unsafe after dark (z=-1.97, Pr>[z|=0.05).

Exploring this issue of perceived safety through the in-person interviews, we find
subtle differences between Norrebro and Vesterbro. Residents from both neighbourhoods
expressed a sense of safety from physical violence while walking, although Vesterbroans were
emphatic in their sense of security, while Norrebroans were more likely to attach caveats to
their declarations of safety. Carl, for example, in describing Norrebro to the west of Norre-
brogade, said,

I would feel less safe — because it is so scarred over here, with nothing happening,
people just live there and you just have walls. And you would have groups of
young immigrants. So, late at night, if I am very drunk I wouldn’t - no, I wouldn’
be unsafe, truly not. I would think twice, but I wouldn't be unsafe, as such. Even
though we had a tourist killed somewhere down here, which was really big in the
media.

He is clearly conflicted and is reluctant to say unambiguously that he feels safe throughout
the neighbourhood at all times of the day or night. The source of insecurity is a combina-
tion of physical design — blank walls and single-use districts — and social concerns, namely
the fear of immigrant gangs. This sentiment was echoed by Michelle, who would avoid the
main street through the public housing development, Stengade, because it is so deserted of
people, as well as the fear generated by the stabbing death of the Italian tourist nearby. Even
Deborah, who “couldn’t imagine anything happening” to her late at night, acknowledges this
attitude “is probably stupid.” One can conclude that Norrebroans, while not willing to be
frightened away from their neighbourhood, nevertheless take precautions at certain times of
the night in some areas.

Vesterbro’s situation differs in one important way from Nerrebro’s — more activity
throughout the day and night leads to a greater sense of safety, especially among women.
Sue, for example, had this to say about walking past St. Mary’s church on Istedgade, the one

remaining hotspot along the street for drug addicts and alcoholics.

And I feel more safe (sic) because there are always people in the streets. [ mean,
when I come home late at night there are always people there, and even though they
might not be someone you can talk to, there is someone around, so there is always
an atmosphere of life and activity. I feel much more safe in an area like this than in
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area like Sydhavn, for example, where the streets are very quiet and you won't see any
people. And so I feel quite safe [on Istedgade].

There is a sense among residents that, while unpleasant and uncomfortable to walk past, the
drug scene at the eastern end of Istedgade and around the back of the central train station
is still safe. The opposite effect is also true, with the area surrounding Skelbaegade often
included as one of the few places in Vesterbro where people feel unsafe, primarily because of
the absence of “normal” people, and not necessarily the presence of prostitution. Sarah de-
scribed that area as having a “dead atmosphere” because there isn’t anyone living there “trying
to create a nice, cozy atmosphere.” If at all possible, she “hardly ever takes this street.”
4.3  Favourite Walking Routes and Destinations Outside of Neighbourhood

Finally, the survey asked residents to first describe their favourite walking route in the
entire city and then to compare it to their favourite route through their neighbourhood. The
responses to the open-ended questions were first located in the city and then collapsed into
a number of response categories. Route and destination types, for example, were collapsed
into three categories; urban, park, and harbour or water. Within each category, the route or
destination description could be a place, such as Christiania, a street, such as Stroeget, or a
more general description, such as parks. One person, who was a native Dane with extensive
knowledge of Copenhagen, conducted this analysis in order to maximise consistency.

The most popular destinations were other urban areas within the city, with 48% and
53% of Nerrebroans and Vesterbroans, respectively, choosing urban routes and destinations
(see Table 5.13). Within this category, the single largest route and destination by a large
margin was the city centre (27% and 33% of Norrebroans and Vesterbroans, respectively),
with 13% of Nerrebroans and 14% of Vesterbroans naming Stroget as the specific destina-
tion. This somewhat surprising result suggests that a number of native Copenhageners, even
those who live in very urbane neighbourhoods, enjoy walking along a street that is common-
ly perceived as a tourist destination. Indeed, during the resident interviews residents made

comments, such as “I wouldn’t take Stroget if I could avoid it”, and “I wouldn’t go along
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TABLE 5.13 - Summary of Favourite City Walks and Destinations
Copenhagen, Denmark

Routes & Destinations Ngrrebro Percent Rank Vesterbro Percent Rank
Parks

Amager 1 0

Assistents Kirkegaard 9 0

Botanical Gardens 3 0

Faelledparken 4 0

Frederiksberg Have 2 20

Kastellet 6 5

Kongens Have 10 1

Parks 14 8

Segndermarken 0 7

Tivoli 1 2

Total 50 30% 2 43 21% 3
Urban

Christiana 4 7

Christianshavn 3 5

City Centre/ped. Streets 18 22

Frederiksberg 3 5

Frederiksstaden 0 3

Kgbenhavn Hovedbanegaard 0

Kongens Nytorv 3 6

Stay within Neighbourhood 14 15

Ngrrebro 0 3

Nyboder 0 i

Nyhavn 5 9

@sterbro 5 3

Raadhuspladsen 5 6

Straedet 1 5

Stroeget 13 14

Vesterbro 5 0

Total 79 48% 1 110 53% 1
Water

Harbour/Langeline 12 15

Holmen 1 2

Islands Brygge 0 4

Lakes 23 29

Total 36 22% 3 50 24% 2
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Streget, it's not an interesting place.” Despite this, the city centre, with its pedestrian areas
and high-end shops, apparently remains a popular and appreciated destination for many
Copenhageners.

Parks and park-like settings were the second most frequently cited route and destina-
tion for Norrebroans, while water-related routes and destinations were second for Vester-
broans (although there was virtually no difference between water-related and parks). Norre-
broans tended to list a greater number of parks than Vesterbroans, likely reflecting Norrebro's
proximity to a greater number of parks. Vesterbroans clearly preferred Frederiksberg Have to
all other possibilities, while Norrebroans were more evenly split between Kongens Have and
Assistens Kirkegaard.

The most frequently cited water destination for both neighbourhoods was the Lakes,
underscoring the immense appeal this area has for many Copenhageners (14% of all routes
and destinations for both neighbourhoods). The other popular water-related route and
destination was Langeline and the Harbour, with 7% of all routes and destinations for both
neighbourhoods.

Turning to the reasons for why the route was chosen and how the route differed from
the favourite route within the neighbourhood, we find that Atmosphere is the most impor-
tant characteristic for Vesterbroans (23%), and the Sense of Urbanity for Nerrebroans (26%)
(see Table 5.14). The categories flip for second place, although there is only one percent
difference between Vesterbro’s second and third place category (Sense of Urbanity: 21%, and
Nature: 20%), so the robustness of the ranking is not the most important element of this
comparison. Vesterbro's top three categories all constitute at least one-fifth of total com-
ments, and then drop quickly to one-tenth and below. Nerrebro, by comparison, decreases
more gradually with only one category greater than one-fifth of total comments, suggest-
ing there is less agreement among Norrebroans concerning what constitutes a good walking
route. Specifically, Vesterbroans value almost equally three characteristics in their favourite

walking routes outside the neighbourhood: Atmosphere, Sense of Urbanity and Nature.
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TABLE 5.14 - How Favourite Walk in Copenhagen Differed from Favourite Walking Route

Description Ngrrebro PercentRank Vesterbro Percent Rank
Atmosphere

Hygge & Intimate - charm 6 8

Mood of People or Atmosphere 12 13

Peaceful 5 18

Relaxing & Holiday-like 2 1

Unique Place & Feel 1 4

Total 26 19% 2 44 23% j
Historical

Architecture 13 10

Historic Environment 5 10

Monuments 0 1

Total 18 13% 5 21 11% 4‘
Nature

Fresh Air 4 10

Greenery (any ref. to nature) 18 29

Total 22 16% 3 39 20% §|
Other

Longer, Greater Length 2 3

Openess & Views 3 8

Total 5 4% 7 11 6% 8|
Positive Street environment

Beautiful (clean) 4

Lack of Traffic 6 14 7%

Wide Sidewalks & More Space 1

Total 19 14% 4 19 10% 5
Sense of Urbanity

Boutiques/Window Shopping 19 16

Cafes & Restaurants 3 4

More variety/something different 7 12

People Diversity & Urban Life 7 9

Total 36 26% 1 41 21% 2
Water

Harbour Activities & Boats 2 1

Water 10 18

Total 12 9% 6 19 10% jl

No Difference 2 3

Don't like walking 2 1% 8 0 0% ﬂ

No Response 40 34
Total 140 194
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Conversely, Narrebroans clearly value only Sense of Urbanity above all other elements. The
only sub-categories that received more than 10% of the comments was Greenery (or any
reference to nature) for Vesterbro (15%), and Boutiques/Window Shopping for Norrebro
(14%).

5 _ Survey Results — Behaviour

The following section compares the walking patterns across the neighbourhoods, con-
trolling for various demographic and socioeconomic variables. Important differences exist
between neighbourhoods, with Vesterbroans walking to more destinations, and expressing a

broader first-hand knowledge of their neighbourhood than Nerrebroans.

5.1 Mode to Work

As Table 5.15 illustrates, respondents in both
Table 5.15 - Commute Mode

neighbourhoods commute to work or school using Copenhagen, Denmark

similar mode splits. The most striking result is the very

Ngrrebro Vesterbro Prob.

high proportion of respondents who typically bike to (%) (%)
work — approximately three-quarters in both neigh- Bl . i 7 036
Transit 23 28 0.43
bourhoods — and the very low proportion of those who  Drive 22 14 0.17
Walk 16 31 0.01

typically drive®. Given that there are only 263 privare
vehicles per 1000 inhabitants, compared to over 500 per 1000 inhabitants in San Francisco
(Auto Ownership Rates in the San Francisco Bay Area: 1930-2010, MTC Report; inter-
view with Director of Urban Space Design, Copenhagen, Denmark), such low driving rates
should be expected. Indeed, the Bay Area has not had that low of vehicle ownership since
before 1930. These results differ from citywide mode splits, most noticeably in the propor-
tion of residents that walks and the proportion that bikes.

The one point of difference between the neighbourhoods is in the proportion of

respondents who typically commute by walking. Vesterbroans were nearly 3.3 times more

4  The question asked respondents to check all modes that they typically use. Many checked
both transit and bicycling, reflecting a decision that is at least partially weather dependent, although
Copenhagen’s most recent bicycle count found that 90% of cyclists continue to commute by bicycle
through the winter.
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likely to walk to work or school than Norre- TABLE 5.16 - Choice to Walk

. . D
broans, controlling for age, gender, income and Copenhagen, Denmark

car ownership (z=2.86, Pr>|z|=0.00). Women OR z P
. likel b Ik Vesterbro* 3.33 2.86 0.00

are twice as likely as men to commute by walk- 3140 years old L1 111 027
ing (z=1.72, Pr>|2|=0.09), while residents with an 41-50 years old 1.83 114 0.33
51-60 years old 1.72 0.80 0.42

above median income are 2.6 times more likely ~ 61-70 years old* 2840 2.70 0.01
Male** 0.49 -1.72 0.09

(z=2.09, Pr>|z|=0.04). The most influential factor 0 iionincome*  2.58 2.09  0.04
Owns car* 0.22 -2.79 0.01

is car ownership, with respondents who own a car

**p<0.05 *P<0.10
almost one-fifth as likely to commute by walking

than respondents who do not own a car (z=2.09, Pr>|z|=0.01) (sec Table 5.16).

There was no difference between Nerrebroans and Vesterbroans in terms of the
proportion that commuted by bike. As with walking, however, other explanatory variables
were significant. For age, as respondents became older, the likelihood of commuting by bike
decreased. Lastly, respondents who owned a vehicle were less than one-fifth as likely to com-
mute by bike (z=-4.02, Pr>[z|=0.00).

5.2 The Effect of Neighbourhood on the Number of Walking Destinations

An important measure of how residents use the pedestrian space network in their
neighbourhood is to evaluate how many destinations a resident typically walks to from her
home, as well as the types of walking destinations. In theory, the greater the number of des-
tinations, the more connected a resident is to the surrounding area, all else being equal. “All
else” is an important condition and includes issues such as the availability of places to walk to
and the desire of the resident to walk. Fortunately, both Nerrebro and Vesterbro offer a rich
variety of stores, cafes, restaurants and services in relatively close proximity to most residents,
substantially alleviating concerns of any bias from unequal walking opportunities. Vesterbro
likely has a more even distribution of shops, but the distances confronting most Nerrebroans
should not act as a barrier to use (see Maps 5.12 and 5.13). The second issue, that of the

desire to walk, is a function of personal characteristics and the desirability of the neighbour-
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hood’s walking environment. This study will assume that age, income and other socio-demo-
graphic factors will act as sufficient proxies for these underlying characreristics, and therefore
control for their influence.

The kinds of destinations a resident typically walks to also speaks to the quality of the
PSN. One can assume that walking to a social destination versus going grocery shopping
suggests a higher quality of walking environment, since the elasticity of demand for optional
trips is greater than for necessary trips (Gehl, 1987). That is, people have to eat, while walk-
ing out to meet a friend at a local café is optional, and the decision is made based on the
enjoyability of the trip, including the quality of the destination, as well as the availability of a
friend. An important independent variable in this analysis will be age, since a resident’s life-
stage is hypothesised to influence the number and type of destinations walked to. A student,
for example, will spend relatively more time in cafés than a non-student. That said, there
was anecdotal evidence from the in-person interviews that suggested that independent of
age, Vesterbro offers such a rich walking and social environment that only the venues change
by age, and not necessarily the number of trips taken. The following section will provide a
detailed analysis of the survey results, accompanied by illustrations and explanations from the
interviews.

There were 14 types of destinations specified in the survey, ranging from grocery
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stores, to cafes, to child-related destinations. Each respondent was asked to check from the
list which destinations they typically walk to from their home. This data was collapsed into
two summary variables: first, the total number of destinations a respondent checked; second,
the number of social destinations, which consisted of those destinations one typically goes to
with friends, e.g., a café/bar or a restaurant.

The following analysis will look at whether neighbourhood influenced the propor-
tion of respondents who walked to any one of the 14 individual destination types. Next, it
will look at whether neighbourhood is independent of both the summary variables. Third,
the analysis will examine whether other variables, such as age, gender, length of residence,
income and presence of children affect the number of walking destinations checked by the
respondent. Finally, the analysis will use a Poisson regression to control for the influence of

the independent variables.

5.2.1 The Number of Walking Destinations Across Neighbourhoods

Table 5.17 summarizes the TABLE 5.17 - Odds of Vesterbroans vs. Ngrrebroans

main statistics for the number of Walking to Neighbourhood Destinations
Copenhagen, Denmark

walking destinations in each neigh-

. . . OR z P>|z
bourhood. Using linear regression, we 12l
Café/Bar ** 3.0 3.64 0.00
find that neighbourhood is associated  sport Facility ** 3.0 2.77 0.01
. . . Restaurant ** 2.9 3.71 0.00
with the number of walking destina-
Retail ** 2.8 3.56 0.00
tions, with Vesterbroans typically Grocery Store 2.0 1.50 0.14
. . . Hardware Store * 1.9 1.92 0.06
walking to 1.4 more destinations than
Pharmacy * 1.7 1.89 0.06
Neorrebroans (z=3.65 Pr>[z|=0.00). Medical * 1.6 1.69 0.09
. . Laundr 16 1.43 0.15
Examining each type of walking 4
Public Space 1.5 1.41 0.16
destination, we find that a greater Library 1.4 1.24 0.21
. Child Related 1.1 0.16 0.87
proportion of Vesterbroans walked :
Education Institution 1.0 -0.07 0.94
to 12 of the 14 destination types, Cinema 0.7 -1.08 0.28

. _ *P<0.10  **P<0.01
while a greater proportion of Norre-

185



broans walking to only two destinations. Of the 14 destination types, the difference between
neighbourhoods is statistically significant for four assuming an alpha of 1%, and three more
assuming an alpha of 10%. Vesterbroans are nearly three times more likely than Nerrebroans
to walk to four destinations (café/bar, restaurant, sports facilities and retail) from their home.
5.2.2  The Effect of Length of Residence on Walking Destinations

A visual examination of the data clearly illustrates the positive relationship between
length of residence and the number of walking destinations, with the most recently arrived
residents walking to on average 5.3 destinations, residents who have lived in the neighbour-
hood for 1-5 years walking to 5.9 destinations, and resident who have lived there for more
than five years walking to 6.6 destinations. With dummy variables for the second and third
response categories (2-5 years and more than 5 years, respectively), we find using linear
regression that living in the neighbourhood for 1-5 years is not associated with the number
of walking destinations, while living there for more than five years is. That is, a resident who
has lived in the neighbourhood for more than five years walks to 1.31more destinations than
a resident who has lived there for less than one year (z=2.14, Pr>[z|=0.03).
5.2.3  The Effect of the Number of Friends on Walking Destinations

The number of friends living in the neighbourhood is positively associated with the
number of walking destinations. Specifically, for every additional friend in the neighbour-
hood, a resident walks to 0.07 more destinations (t=2.21, Pr>|t/=0.03).
5.2.4  The Effect of Age on Walking Destinations

Using five dummy variables for age (with respondents who are 20-30 as the baseline),
we find that certain age groups do have different patterns of walking. Specifically, residents
who are 31-40 years old walk to 1.37 more destinations as residents who are 20-30 (z=3.00
Pr>[2|=0.00), and residents who are 41-50 years old walk to 1.51 more destinations (z=2.52
Pr>|z|=0.01). Conversely, residents who are 61-70years old walk to 2 fewer destinations than
the baseline (z=-1.99 Pr>|z|=0.05). There was no difference for residents who are 51-60 and

more than 70 years old.
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5.2.5 The Effect of Income on Walking Destinations

Four dummy variables were created for income, with the lowest income category (0-
130 000 DKK) used as the baseline. All income variables are independent of the number of
walking destinations.
5.2.6  The Effect of Gender on Walking Destinations

Gender is independent of the number of walking destinations (t=-1.61, Pr>|z|=0.11).
Looking at the proportion of men and women who walk to individual types of destinations
(e.g., retail, groceries, restaurants, etc.), the likelihood of walking to three destination types
is statistically significant across genders, assuming an alpha of 10%. Men are 40% less likely
than women to walk to a public open space and the pharmacy, while women are four times
more likely to walk to an educational institution than men.
5.2.7  The Effect of Childyen in the Home on Walking Destinations

Having children in the home is associated with the number of walking destina-
tions (t=3.11 Pr>|t|=0.00). Specifically, having at least one child in the home results in that
household walking to 1.34 more destinations than a household without children. Looking
at the individual destinations and using an alpha of 10%, houscholds with children are 1.8
times more likely to walk to retail, 3.2 times more likely to walk to pharmacies, 1.9 times
more likely to walk to public parks or squares, and, of course, 40 times more likely to walk to
children-related destinations.
5.2.8 Complete Linear Regression Model

According to the preceding analysis, neighbourhood, the number of friends, age,
length of residence and the presence of children in the household are associated with the
number of walking destinations. Since these variables were examined individually, and not
in conjunction with other variables, it is possible that once, say, income, is controlled for,
the presence of children may no longer be significant. To provide the most accurate picture
possible given the data limirtations, a linear regression model that includes all the variables

already examined was run to verify the validity of the earlier findings.
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As Table 5.18 illustrates, the ef- TABLE 5.18 - Number of Walking Destinations

fect of neighbourhood remains significant. Copenhagen, Denmark
Vesterbroans walk to 1.3 more destinations Coefficient t P>lt]
than Norrebroans. Two other variables are ~ Neighbourhood=* 1.35 3.00 0.00
31-40 Years old** 1.08 2.25 0.03
significant using an alpha of 5%; residents  41.50 vears olg** 1.27 2.04 0.04
who are 31-40 years old walk to 1.15 more 5160 Years old 0.05 008 093
61-70 Years old -0.86 -0.76 0.45
destinations than the baseline age category .7 vears old 147 -0.97 0.33
(20-30 year olds), and men walk to .92 Male** -0.86 -2.16 0.03
1-5Yrs LoR 0.76 1.20 0.23
fewer destinations than women. If we use >5 Yrs LoR * 112 1.86 0.07
an alpha of 10%, then residents who are 41- Children in HH 0.58 1.35 0.8
Beiieve PS Important 0.24 1.63 0.11

50 years old walk to 1.23 more destinations  «xp<g.05 *p<0.10

than baseline. The présence of children and

length of residence are no longer associated with the number of walking destinations.
5.2.9 Social Destinations

The choice to walk to a social destination is considered an optional trip in the urban
design field, and it entails a different set of criteria than a required trip (Gehl, 1987). For
optional trips, the quality of the walking experience is of greater importance since part of the
purpose of a social destination is recreational. In other words, if one doesn't enjoy getting
and being there, one doesn’t make the trip. Therefore, we would expect the number of social
walking destinations to be more sensitive to the quality of the pedestrian environment than
total number of walking destinations.

In defining which of the 14 destinations should be considered “social” in nature, this
research set two criteria. First, if it is reasonable to assume that the trip would be made either
with another person or to meet someone, then the destination was categorized as social. Us-
ing this criterion, restaurants, cafes, and cinemas were categorized as social. Second, if it was
reasonable to assume that being around other people is an important contributing factor to

the overall enjoyment of visiting the destination, then the destination was also categorized
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as social. Using this second criterion, retail boutiques and public spaces were categorized as
social. Therefore, of the 14 possible destinations five were categorized as social.
Controlling for age, gender, income, length of residence and the length of residence,

the average Vesterbroan walked to 30%

TABLE 5.19 - Number of Social Destinations
more social destinations than the aver-  copenhagen, Denmark

age Norrebroan (z=3.16 Pr>|z|=0.00).

IRR z P>|z|

In addition to neighbourhood, the top ~ Neighbourhood** 1.30 3.16 0.00
Age** 0.99 -2.05 0.04

three income categories were signifi- Male 0.96 -0.49 0.62

Half median to median income* 1.11 0.73 0.47

cant using an alpha of 5%, with higher
Median to 2x median income** 1.44 2,87 0.00

income groups walking to more social 2x Median to 4x median

income** 1.45 261 0.01
destinations than lower income groups ~ >4x Median income** 1.85 2,63 0.01
1-5 Years in neighbourhood 0.94 -0.39 0.69
(see Table 5.19). Age is also significant, 5 vears in neighbourhood 1.06 040 0.69
**p<0.05

with every ten-year increase in age re- o ‘
NOTE: O to half median income was used as the baseline.

sulting in a negligible 1 percent decrease
in the number of social destinations walked to (z=-2.05, Pr>|z|=0.04).
5.3  Frequency of Walking Trips

The frequency of walking trips is a second measure of the importance of walking
to a resident’s lifestyle. The survey collected data on how frequently residents walked from
home to a number of destinations, including the grocery store, a restaurant, a café or bar,
and public open space. The options for frequency were less that once per week, one to three
times per week, and four or more times per week. The results indicate that both Nerrebroans
and Vesterbroans are active walkers, but that some distinctions do exist. Specifically, living in
Vesterbro is associated with an increase of 1.84 in the odds that a resident walked frequently
to the grocery store (z=2.28 Pr>|z|=0.02). Similarly, living in Vesterbro is associated with
an increase of 1.94 in the odds that a resident walked frequently to a café or bar (z=2.21

Pr=0.03). There was no difference in the frequency of walking trips to any other destination

types, suggesting that once a resident decides to walk to a given destination, there is little
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neighbourhood effect on the frequency of the walking trips.

A number of socioeconomic variables were examined to see whether they influenced
the frequency of walking trips. Age and income had no consistent pattern with the frequen-
cy of walking trips, although there was some evidence that the odds of walking to a retail
boutique increased with income. For gender, being male was associated with an increase of
2.38 in the odds of walking frequently to a restaurant (z=2.13, Pr>[z|=0.03), and an increase
of 2.44 in the odds of walking frequently to a café or bar (z=2.98, Pr>|z|=0.00). Lastly, hav-
ing a child in the household is associated with an increase of 2.34 in the odds of walking
frequently to the grocery store (z=2.74, Pr>[2|=0.01), and an increase of 1.94 in the odds of
walking frequently to a public space (z=2.13, Pr>|z|=0.03).

5.4 Chance Meetings and Social Networks

Neighbourhood has been hypothesised to be associated with both neighbouring and

the number of social contacts. R E e ST e e iancy of Chance Meetings

This study collected data on Copenhagen, Denmark

the number of chance meetings Coefficient ¢ Pt

per week, allowing us to test Neighbourhood 037 0.26 0.80
Age 0.11 166 0.11

whether the robustness of the 207 152 014

pedestrian space network is as- ~ Income* 282 207 0.05

Number of friends living in the

. . . s . ) 0.21 2.57 0.02
sociated with a resident’s social  neighbourhood*

Frequency of trips to restaurants* 2.66 250 0.02
*P<0.05

network, controlling for the
number of friends, age, gender and income.

There was no difference in the number of chance meetings across neighbourhoods,
suggesting that the quality of the pedestrian network is less important than other variables
(t=0.26 Pr>|t|=0.80) (See Table 5.20). Similarly, gender is independent of the number of
chance meetings (t=-1.52, Pr>|¢[=0.14). Conversely, every additional friend living in the

neighbourhood is associated with a 0.21 increase in the number of chance encounters each
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week (t=2.57, Pr>|t]=0.02). A larger effect is associated with income, with residents who
have an above median income experiencing in 2.82 additional chance encounters each week
(t=2.07, P>[t|=0.05). Lastly, the frequency of trips to restaurants is associated with additional
chance encounters, with respondents who walk to restaurants most frequently also having
more chance encounters (t=2.66, Pr>[t|=0.02).

The result for income is at first glance counter-intuitive, since lower income is of-
ten assumed to be associated with larger social networks. As the analysis in the next section
shows, however, this is not necessarily the case in these two neighbourhoods. One expla-
nation is that affluent households tend to visit the same, limited set of “hip” destinations,
primarily cafés, bars and restaurants. Interviews with Norrebro residents suggest this may
be the case, with several residents who live in the afluent quarter of the neighbourhood all
mentioning the same small number of cafés when asked where they thought they would be
most likely to bump into someone they know. More than trips to the grocery store, phar-
macy or similar necessary destinations, it appears than social destinations play an important
role in maintaining casual contact with members of oné’s social network. Returning to the
results from the social destination analysis from above, we found a significant and increasing
relationship between income and the number of social destinations a resident typically walks
to. The fact that cafés, bars and restaurants in Copenhagen are expensive places to hang out
appears to effectively preclude those in the lowest income groups from using them. If true,
this implies that relying on semi-public spaces as the primary locales for social interaction in
a neighbourhood puts those in the lowest income brackets at a social disadvantage.

5.5 Size of Social Network as a Proxy for Social Capital

The number of friends, in addition to being an independent variable for chance
meetings, is also an outcome unto itself. One measure of social capital is the size of the social
network (Lochner, Kawachi, & Kennedy, 1999). All things being equal, we would assume
that older residents, and residents who had lived in the neighbourhood for longer, would

have a larger social network. One would also expect that households with children would
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have a larger social network, due to the multiple opportunities to meet one’s neighbours
having allows for. But once these factors are controlled for, along with basic socioeconomic
variables, we would expect the neighbourhood with a more robust pedestrian space network
to be associated with a larger social network because walking more often and for longer dis-
tances should increase the likelihood of meeting people and keeping up relationships.

Using Poisson regression and controlling for age, gender, income length of residence,
and presence of children in the household, a Vesterbroan had 21 percent more friends than
a Norrebroan (z=3.21, Pr>|z|=0.00) (see Table 5.21). Also, residents who had lived in the
neighbourhood for more than five years had nearly 60 percent more friends than someone

who had lived there for less than one year (z=4.09, Pr>|z|=0.00), and houscholds with at

least one child had 22 percent more TABLE 5.21 - Size of Social Network in Neighbourhood
Copenhagen, Denmark

friends (z=3.08, P>|z|=0.00). Finally,

higher income was associated with IRR z _P>lz|
Neighbourhood** 1.21 3.21 0.00
more friends for all brackets except Age 100 033 074
for the highest, at which point the ~ Gender 1.06 095 0.34
Half median to median income** 1.56 4.14 0.00
sign reverses itsclf. This outcome Median to 2x median income* 1.22 191 0.06
suggests that those at the bottom 2x Median to 4x median income** 1.26 199 0.05
>4x Median income** 0.94 -0.29 0.77
and at the top of the income distri- -5 Years in neighbourhood 0.96 -033 0.74
bution have fewer friends living in >5 Years in neighbourhood** 1.59 4.09 0.00
At least one child in household** 1.22 3.08 0.00
the neighbourhood than those in the 00 s vp<0.10
middle of the income distribution. NOTE: O to half median income was used as the baseline.
6 Summary of Results

There were a number of statistically significant differences in how residents per-
ceived and used the pedestrian space network, both across neighbourhoods and according
to several demographic categories. No single test provides conclusive evidence in support
of the hypothesis that a robust pedestrian space network is associated with a greater and

more diverse use of a neighbourhood’s public spaces, and yet the large number of concurring
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results provides strong support for this conclusion. Not only is Vesterbro’s robust pedestrian
space network associated with a number of behavioural outcomes, it appears to be associated
with greater neighbourhood satisfaction and a perceived greater connectivity to surrounding
neighbourhoods. This study also found neighbourhood satisfaction to be associated with the
enjoyability of the pedestrian environment, suggesting that benefits of a robust pedestrian
space network extend to include attitudinal outcomes and not just behavioural.

Specific behaviour differences included Vesterbroans walking to 1.31 more destina-
tions from their home than Nerrebroans. Also, a greater proportion of Vesterbroans walked
to 12 of the 14 individual destination categories, with the difference significant for seven of
them. Looking at the sub-category of social destinations, Vesterbroans walked to 26 percent
more than Norrebroans. In terms of frequency of walking, the evidence is less conclusive,
with Vesterbroans walking more frequently to only two of the five destination categories,
with one considered a necessary trip (grocery store), and the other optional (café/bar). Fi-
nally, a typical respondent living in Vesterbro had a larger social network than one living in
Norrebro, controlling for length of residence, children in the household and income.

The in-person interviews support the conclusion that Vesterbroans perceive and use
their pedestrian space network differently than Norrebroans. Crucially, a Vesterbro resident
perceives his neighbourhood spaces as a network that can be accessed to meet friends, run
errands or to just explore the city; this was not the case for Norrebroans. This is only par-
tially due to the ethnic divisions in Nerrebro — long stretches of uninteresting streetscapes
combined with heavily trafficked streets that box in Nerrebro on three sides contribute
significantly to the localization of streets and public spaces. There was also evidence that
alternative modes to walking were taken, primarily the bicycle but also public transit, because
of the uninteresting or unappealing stretches of the neighbourhood. This has implications
for how well a resident can know her neighbourhood and whether she systematically avoids
certain areas because the fragmented nature of the pedestrian space network. This intense

localization of sub-areas within Norrebro allows a kind of ghettoization to occur, which can
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then reinforce cultural divisions across resident groups, as has occurred in Norrebro between
Muslim and non-Muslim Danes.

The in-person interviews also brought to light the ability of alternative routes to
substitute for one another in Vesterbro, depending on the resident’s mood. Vesterbro's
variety is exceptional; however, it does highlight the degree to which cities have ignored the
psychological needs of residents, especially in very urban contexts where private space is likely
more limited than in suburban settings. The ability to find 2 moment of solitude, free from
noise, traffic and people, might be an essential element to long-term neighbourhood satisfac-
tion. Perhaps the variety of routes allows a degree of control over one’s environment, if only
by choosing to be in one place versus another, that can be difficult to achieve in many cities.
This points to possible future research questions that study how urban challenges, such as
traffic, access to greenery, and route choices that meet the psychological needs of the pedes-
trian contribute to such outcomes as long-term neighbourhood satisfaction, amount of social
capital, or sense of personal well-being. By extension, such research topics imply that policy
interventions do not always have to focus on the built environment, but also can include
campaigns that address how people view and use their neighbourhood spaces, as well as how

they interact with, and organise among fellow residents.
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CoNCLUSIONS AND DiscussioN

1 Summary of Results

This research contributes to the field of pedestrian research in a number of ways.
The combination of varied and complementary research methods has produced a more
complete and nuanced understanding of how the built environment at the neighbourhood
scale affects the use and perception of public open space than most other research projects
that have relied on single research methods. Further, the research methods used, especially
the GIS-based analysis of routes and the follow-up in-person interviews with residents, al-
lowed for the exploration of findings from the quantitative survey and represent advances
in how urban designers collect and analyze data. Lastly, the opportunity to study utban
environments that in many ways teptresent best practices in urban design provided a unique
chance to explore how many of the improvements to the built environment that researchets
constrained to North American cases can only speculate on, actually affect perceptions and
use. Examples include how an extensive bike lane network complements pedestrian move-
ment, and how extensive neighbouthood-wide traffic-calming strategies affect the character
and use of residential streets.

The interviews with planners, private developers and other supply-side stakeholders
in urban development represent the first attempt in the planning literature to explore how
the policy environment can constrain or facilitate the implementation of planning policy and
urban design guidelines. Indeed, much of the urban planning literature has been written as
though all potential policies are possible (Calthorpe, 1993; Duany, Speck, & Plater-Zyberk,
2000), when in fact 2 matket-dominated and regulatory-based planning system such as the

American system, places significant and potentially insurmountable obstacles to achiev-
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ing geographically dispersed planning goals (Kunstler, 1994). This includes the systematic
upgrade of pedestrian facilities in urban and suburban environments, which has significant
implications for the field of active living research, implications the field has only begun to
comprehend, let alone address (Sallis et al., 2005). This research provides guidelines for
cities interested in pursuing a systematic upgrade to their pedestrian environment and gives
much needed insight into the scale of involvement the planning system must be prepared to
engage in.

The remainder of this chapter will summarise the key findings from each stream of
research and then provide a fuller discussion of the implications. It will conclude with some
ideas for how future research should vetify and build upon these findings. This investiga-
tion marks only the beginning of new research methodologies and research foci, and as such,
should be viewed as the launching point for future work.

2 The Relationshi en Political Culture and the Building of Pedestrian
Space Networks

Copenhagen’s planning system has three complementary elements that allow it to
effectively identify urban space challenges, define solutions and irﬁplernent policy. First, an
educated political body must atrive at a consensus on the vision for how to address the most
pressing urban planning challenges, and that the political body must be willing to support
the planning system to implement the policies necessary to achieve the agreed upon vision.
Second, the structure of the planning system must encourage coordination across all depart-
ments with jurisdiction over planning related issues, and that a small number of departments
across which to coordinate is better than a latge number. Third, the financial resources must
be made available for any solution that includes geographically dispersed improvements to
public open spaces, be they streets, squares or parks. These elements, while enabling plan-
ners to successfully undertake ambitious pedestrian space improvement campaigns, are no
guarantee of success, as Copenhagen’s experience with public urban spaces along the har-
bour demonstrates. Still, Copenhagen has been most successful in identifying challenges and

implementing solutions when all three elements have coexisted.
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2.1 Consensus within the Political Body

Many of Copenhagen’s harbour sites were developed at a time when a concern for
economic growth outweighed all other considerations; this provided a weak foundation for
plannets to begin serious negotiations with well-connected and savvy private developers.
Copenhagen’s plannets also lacked experience in redeveloping large sites, further contribut-
ing to the problematic outcomes. The successful planning of small-scale infill, however,
demonstrates that Copenhagen’s planner system is capable of high quality development that
meets the goals of the Municipal Plan. The completion of the CUSAP process, along With
the successful negotiation of the @restad Syd open space plan, and the promising plan for
Sydhavnen, suggests that planners have gained the necessary experience to operate effective-
ly at the larger scale, while politicians have come to value good urban space planning once
again. Perhaps contributing to the shift in political focus has been election of a dominant
centre-left coalition and the sidelining of the centre-right party, which also clears the way for
a rapprochement between the Building and Construction Administration and Office 8 in the
Lotd Mayor’s Finance Administration.

2.2 Coordination across Planning Agencies

One of the contributing factors for the poor outcomes associated with the harbour
redevelopment was a lack of coordination between Planning and Architecture, Streets and
Parks, and Office 8 in the Finance Administration. The CUSAP process offered the op-
portunity for planners from all three departments to discuss and come to agreement on
what the underlying principles that guide planning policy should be, as well as the range of
possible outcomes that would best meet these principles. Of equal importance to the final
policy document produced by the process, however, were the interactions themselves, which
provided a structured setting for planners from different backgrounds to express their per-
sonal philosophies for utban space development and to bring to light the assumptions that
undetlie these philosophies. It may well be that the social capital generated from the CUSAP

process will have the larger effect on how Copenhagen’s public urban spaces are created and
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maintained than CUSAP’s actual policies.

CUSAP’s spatial network approach to urban design reflects the principles at the heart
of the research hypothesis. The main thrust of the document is that planners need a cohet-
ent and systematic plan that targets the most important links in the pedestrian space network
so that both intet- and intra-neighbourhood connections are strengthened. The opposite is
also true, that planners should avoid strategies that produce a patchwork quilt effect of iso-
lated improvements that ate sepatated by stretches of monotonous, dangerous or otherwise
unappealing streetscapes from improvements in adjacent areas. By extension, the city needs
to remain an important developer of urban open space since private developers cannot be

relied upon to generate the quality or quantity of urban open space needed by the city.

2.3 Financial Commitment Commensurate with Urban Space Policy

A long-term financial commitment to the quality of urban spaces is the final element
to Copenhagen’s successful model for urban space development. Without this element, the
city centre could never have been pedestrianised, the numerous public squares across the city
could not have been refurbished, the dramatic increase in the miles of bile lanes would never
have happened, and the forthcoming parking and urban space iﬁvestment would not have
been a viable solution to the political impasse. Even with 40 years of financial investment in
the city’s urban spaces, Copenhagen is just beginning to turn its attention to the large areas
beyond the city centre and core neighbourhoods, and will have no shortage of urban space
improvement projects for many years. That is to say, even a city willing to provide sustained
funding to improve the quality of its public urban spaces faces a tremendous challenge, sug-
gesting that a city lacking such a commitment faces an even greater challenge.

Financial commitment is what defines the difference between a Copenhagen and a
Melbourne, Australia; that is, while Melboutne has made tremendous strides since the eatly
80s in the quality of its downtown streetscape, in the quality of the architecture, and in the
amount of street life, the street network still includes many disconnected fragments spread

across the downtown. Indeed, whete there are unbroken lengths of consistently designed
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streetscapes, they are more than likely the product of city-sponsored upgrades. This com-
ment is not meant to criticize Melbourne — just the opposite, as Melbourne represents the
best-case scenario for a city unable or unwilling to become a central developer of utban
public spaces. And it only achieved this level of success because of strong leadership from
the planning director (Robert Adams) and sustained political support for the consistent ap-
plication of design guidelines whenever a property was improved.
3 Building Plannin mpetenci

The ability to engage in a range of planning exercises at a variety of scales and across
a long period of time has produced a talented pool of planners in Copenhagen who have
a strong ability to learn from past experience and who are also humble enough to acknowl-
edge mistakes and learn from the process. Indeed, it is difficult to imagine producing such a
breadth and depth of planning expertise without the large number of opportunities Copen-
hagen’s planners have had to learn through practice. Ata time when many American cities
increasingly rely on outside consultants to fill the large gaps in their own planning staffs, the
lesson is bracing, Few opportunities to learn through planning experience leave many plan-
ning departments hollow shells without the depth to undertake serious plans in-house. For
cities suffering from such atrophied planning staffs, major efforts will be needed before they
will be capable of undertaking significant plans to improve the quality of the urban pedes-
trian space netwotk — or any other complicated planning initiative.
4 Itural Barriers to Implementing thi lin the Uni

There are 2 number of culturally derived barriers blocking the implementation of
a Copenhagen-style model in an American city. Cullingworth, in his seminal analysis of
American planning culture, finds that the American reverence for private property tights, and
more specifically, the desire to personally profit from property ownetship, has undermined
American society’s appetite for individual sactifices in exchange for the collective good
(Cullingworth, 1993). Within this political culture, the level of public funding necessary for

a sustained effort to improve the quality of public urban spaces is difficult to imagine in
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the majority of American cities. There are some notable exceptions to this rule, howevet,
proving that success is possible (e.g,, Portland OR, Boston MA, or St. Paul MN). That these
cities usually have a strong mayor system of governance and that the mayor often plays a
pivotal role in pushing the urban space improvement campaign, does suggest there could be
difficulties in maintaining such efforts over the long-term (Greenberg, 2005; Southworth,
2005).

Related to sustained political support for financial investments in public urban spaces
is consistent political support for planners and the planning system, especially when large
and politically connected developers are involved. That large investors hold influence over
American municipal politics far in excess of the single vote allocated them is not news to
those familiar with municipal governance (Hartman, 1974; Hirsch, 1983) (one mote from
Cullingworth). Planners have tremendous difficulty standing up to such investors without
resolute support from politicians; if politicians are unwilling to take a strong stand because
they have accepted large campaign contributions from the developet in question, then
planners are left with little leverage'. This makes the consistent application of design guide-
lines extremely difficult, and usually results in a patchwork of successes and failures. As
Copenhagen’s experience duting the late 80s and throughout the 90s demonstrates, even a
system with a history of support for good planning can set its principles aside when pressing
economic needs dominate the political discourse.

This discussion provides an outline of only the systematic constraints on American
planners that are most likely to affect the success of building pedestrian space networks.

There are also numerous local idiosyncrasies that can also make the planner’s job more

1 Just days prior to submitting this dissertation, San Francisco provided one more
excellent example of Elkin’s “systematic bias”. A piece of legislation that limited parking
in the downtown as part of an effort to relieve congestion had the support of the Board of
Supetvisors, the Planning Commission and the Planning Department, and was on its way
to being passed. At the last moment, downtown powerbrokers demanded a meeting with
Mayor Newsom. They emerged with 2 commitment from the Mayor that he would do his
best to kill the bill, despite the fact that Newsom had run on a clean government platform.
The San Francisco Bay Guardian, February 22-28, 2006 pp. 5-6.
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difficult. Taking San Francisco as an example, in conversations with several city planners,
a frequent batrier to plan creation and implementation is the alarming lack of faith in the in-
tegrity of the planning system expressed by residents. Also, the city has decided to fragment
authority over the public realm across half-a-dozen competing departments with no mandate
for coordination. To date, there are no unifying streetscape design guidelines, and the pedes-
trian is left as an afterthought with regard to many specific elements, such as lighting. Itis
unclear how many cities suffer from such impediments, but there is no reason to believe this
is an isolated case.
5 The Importance of P rian N tk

Turning to the relationship between the degree of fragmentation of a neighbout-
hood’s pedestrian space network and pedestrian behaviour, there were a number of signifi-
cant insights relating to walking destinations, route choice, explorability and home range.
5.1 Number and Vari f Walking Destinations

This research found evidence that residents who live in a neighbourhood with a
robust pedestrian space network (i.e., Vesterbro) walk from their home to a greater variety
of destinations than residents living in a neighbourhood with a fragmented pedestrian space
network (Le., Norrebro). In terms of walking trips to social destinations, Vesterbroans
walked to 30% more social destinations than Nerrebroans. Since these trips are considered
optional rather than necessary, they are assumed to be more sensitive to urban space quality.
This means that path quality and path context are relatively more important to the decision
to walk than for trips to the grocery store, laundry or doctor’s office. Finally, the frequency
of walking trips does not offer striking differences between the neighbourhoods, but Vestet-
broans are more likely to walk frequently to a grocety store and café or bar than Norre-
broans.
5.2 Variety of Route Choice and Neighbourhood Fxplorabili

A second observed behaviour difference was that residents living in a sttong PSN

used a greater variety of routes to reach destinations, which suggests that one can choose a
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route that better matches one’s mood. The opportunity to choose between walking along

a tree-lined boulevard versus along a busy commercial street can appreciably improve one’s
happiness. This is a non-trivial outcome given the sacrifices—in terms of personal space,
privacy and access to greenery—which most Copenhagener’s make in order to live in the city.
Indeed, improving a city’s desirability to a greater range of people, including across income
groups and lifecycles, has been an important planning goal during recent urban regeneration
projects. Indeed, that Copenhagen has made this one of its core policies illustrates that cit-
ies can proactively plan for a demographic profile that best suits its long-term economic and
social sustainability. This observation is especially relevant for those cities that are systemati-
cally loosing entite segments of their population, such as San Francisco.

Related to the variety of appealing routes is the neighbourhood’s explorability. As
with social trips, trips that are used to explore one’s surroundings are likely more sensitive
to the quality of the built environment than necessary trips; that more Vesterbroans than
Neorrebroans rated their neighbourhood as one of the most appealing walking environments
in the city suggests that Vesterbro has greater potential for pedestrian explorability. Indeed,
both the mapping data and the in-person interviews support the argument that a strong
pedestrian space netwotk encourages residents to explore more areas within their neighbour-
hood.

Pedestrian barriers that deter pedestrian movement, such as long stretches of un-
interesting streetscapes or large arterials with heavy traffic, appear to be the main factors
influencing the degree of explorability. Also, the lack of an appealing destination deters the
use of otherwise good quality pedestrian routes (the second half of Bligardsgade in Not-
rebro is an example of this phenomena). Even though “exploring” trips constitute a small
ptopottion of total walking trips, they significantly add to the cognitive map of one’s home
territory. From a walkability perspective, “knowing” of a place is an important critetion for
visiting a place. Therefote, mote cities should consider urban planning policies that address

such intangible goals as how to expand the cognitive map of residents, since this could lead
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to longer walking trips and fewer dead zones within neighbourhoods.
5.3 Perceived Safety

The sense of safety while walking around the neighbourhood was one of the very
few differences in perceptions the survey detected across neighbourhoods. This has two im-
plications with respect to walking.” First, a lack of petceived safety will deter walking, espe-
cially among women and at night. This might have a spillover effect to pedestrian behaviour
duting the day, but given that differences in perceived safety were significant only during the
night, there is little compelling evidence for this. Second, greater walkability could encourage
mote people to be out, both during the day and night, thus improving the perceived safety.
Evidence from the in-petson interviews suggests the second scenario is certainly valid for
at least some people, since several women commented that they felt safe even when walk-
ing through areas known to be centres of prostitution and drug dealing because there were
always other people on the street. As with many built environment-behaviour relationships,
this one likely flows both ways, with one phenomenon reinforcing the other in either a posi-
tive or negative spiral.
6 rratives from n-person rvi

Results from the in-petson intetviews provide a rich context for interpreting the
quantitative survey results. They also demonstrate that relying on quantitative survey data
alone is inadequate to evaluate a neighbourhood’s pedestrian space network because con-
text matters in urban planning, Three examples setve as illustrations: 1) Vaernedamsvej’s
historic role as an important street for butchers, fishmongers and green grocers continues
to affect its perceived attractiveness as a shopping street today, independent of the current
shop selection; 2) the full extent of Notrebro’s ethnic tensions in influencing walking pat-
terns, independent of the actual conditions confronting pedestrians, would not have come to
light had this researcher not met with residents face-to-face; and, 3) the presence of heroin
addicts in front of St. Mary’s church ot the prostitutes along Skelbaekgade would not have

factored into the analysis had residents not discussed them during the interviews. Unearth-
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ing these conditions often force plannets to look beyond the physical impediments to pedes-
trian activity and to collaborate with other departments more capable of addressing difficult
social conditions. By not conducting in-petson interviews, the quantitative approach smacks
of physical determinism in its emphasis on simplistic relationships between measures and
outcomes. To exclude qualitative methods would represent a step backward in environment-
behaviour research and should be resisted.

The importance of multiple route choices in Vesterbro versus the extremely limited
set of choices facing Norrebroans was another important finding from the in-petson intet-
views. As discussed in the previous section, route choice provides the potential for a bet-
ter match between mood and environment, an important characteristic in an intense urban
area. Similarly, route choice provides the pedestrian the opportunity to explore more of her
neighbourhood, which can be viewed as one element of accessibility. That is, accessibility
does not just refer to a resident’s ability to physically access an area, but also her desire to ac-
cess it. By implication, sub-areas within a neighbourhood, or even entire neighbourhoods in
a city, are effectively inaccessible if they are separated from surrounding neighbourhoods by
stretches of unappealing or unsafe landscape.

7 Implications for Current Research

The success of the qualitative data collection highlights the need to include research
methods that augment a purely quantitative research model. There are important neigh-
bouthood characteristics that influence many aspects of walking behaviour, including trip
frequency, purpose and route choice, that only come to light after residents are interviewed,
and would go unnoticed by quantitative research methods alone. Albeit, adopting a multi-
method approach would limit the number of neighbourhoods that could be included in a
given study. The opportunity to study a large number of neighbourhoods that allow the use
of sophisticated statistical tests is certainly appealing; it could bring conclusiveness to some
aspects of the built form-active living debate. And yet our experience to date demonstrates

a continued inability on the part of researchers to reduce core elements of the pedestrian
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expetience to a numeric value, regardless of how sophisticated the measurement techniques
are. Rather than marching forward armed with the same set of tools, the fields currently
dominating active living research need to make a concerted effort to include data collection
techniques that, while perhaps considered beyond the bounds of formal scientific inquiry
because of their normative otientation, ate nonetheless very well suited to this research
context. This should also be done with a sense of urgency, since policymakers have become
keenly aware of the growing body of research and will make decisions informed by the
results. These decisions must not be made based on results generated from one research
model, but rather the whole body of research from a vatiety of fields.
7.1 The Danger Associated with Context Independent Research Methods

Some active living researchers have set a very high standard for evidence that docu-
ments the relationship between the built environment and walking (Sallis et al., 2005). The
danger of waiting for more “conclusive” research before policy recommendations are is-
sued is that such evidence is likely not achievable using quantitative methods alone (Handy,
Boarnet, Ewing, & Killingsworth, 2002). Some of this misconception could stem from
the relative lack of experience that some researchers have with the built environment, both
from a design petspective and from a policy-making perspective: planning is not a science,
nor does the built environment condition behaviout in any precise way. I argue that that a
bright-line for the minimum density needed for a “walkable” neighbourhood likely does not
exist in the way 100 degrees centigrade matks water’s boiling point. Similarly, it is unlikely a
bright-line for the degree of mixed land use exists, nor for the minimum street connectivity,
let alone for the minimum degtree of aesthetic appeal. And there is certainly no bright-line
for the minimum tree canopy, sidewalk width, sense of enclosure, or perceived safety from
traffic. This begs the question, When do we have enough information to make an informed
recommendation? I argue we are already there, at least to make a start. By waiting, the
research community implicitly undermines the sound planning principles of density, mixed

land-use, fine-grained urban form, attractive paths and invigourating path contexts. Since
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the research community will be unable to provide anything more than general guidelines on
even the most straightforward of urban form elements, such as density, there is little compel-
ling reason to wait.

Perhaps the difficulty stems from the fact that urban planning and urban design are
not sciences. Flyvbjetg argues petsuasively that fields such as urban planning are best not
approached as a science since the universally valid truths upon which the natural sciences are
predicated simply do not exist for any of the social sciences (Flyvbjerg, 2001). Instead, he
argues that “phronesis™ is a mote approptiate model of research, since it allows the investi-
gator to conduct context-specific research. This does not suggest the important advances
in the quantitative measures of the built environment should be abandoned. Rather, the
research outcomes from such studies need to be balanced with findings from other methods
and sources, including interviews not only with residents, but also planners who have worked
in the neighbourhood for many years, and as a consequence, have developed a context-de-
pendent understanding of the behaviour-built environment relationship.

7.2 Measuting the Built Environment

Streets, squares and parks are not metely the sum of their individual parts, and urban
design should argue against such reductionism, regardless of how worthy the objective. In
terms of research, the current measurement instrument that comes closest to urban design’s
perspective is the “ecometric” model used by Craig et al. and Gauvin et al. in Montreal,
Canada (Craig, Brownson, Cragg, & Dunn, 2002; Gauvin et al., 2005). To date, they appear
to be the only active living researchets who tecognise that the built environment embodies
the potential to encourage different types of activities. That is, they recognise that people’s
petceptions are first sifted through schema before they inform action, and do not go un-
filtered into decision-making. Instruments such as NEWS, by contrast, recognise no such
intermediary step and implicitly draw a direct link between characteristics of the built envi-
ronment and action; in this case, walking, Unfortunately, NEWS seems to have caught on as

the accepted self-report rating instrument, with a growing number of investigators using it
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as a tool to evaluate neighbourhoods in several different cities (Leslie et al., 2005). Urban de-
signers needs would be better met if the ecometric model was adapted so that 2 more diverse
set of outcomes could be studied.

Sallis et al., under the banner of the Robett Wood Johnson Foundation’s Active
Living Research national advisory committee, recently published a policy piece that pro-
posed “developing a new transdisciplinary field that requires the close collaboration between
people in different professions” as part of an effort to “build capacity of investigatots™ to
conduct active living research (Sallis et al., 2005). Notably, “urban designers” were men-
tioned only twice in the piece. While this does not necessarily mean the authors ovetlooked
urban design’s contribution to the emerging field, the fact that not a single urban design
author, including J. Jacobs, Whyte, A. Jacobs, Gehl or Bosselmann was cited, despite the
fact that they were writing about pedesttian needs decades before “active living” was even
conceptualized, is deeply disturbing. Judging by whom the piece does mention, it seems as
though the aﬁthors believe only narrowly focused quantitative research is capable of contrib-
uting to pedestrian research. If this emphasis holds true, this would represent a significant
shortcoming of the emerging research agenda.
73 Specificity of Measutements

Related to the methods debate is the question of at what specificity should research-
ers collect data, regardless of the methods employed? Experience from this dissertation’s
research suggests that it is not enough to study neighbourhoods as a unit. Rather, research-
ers need to be able to look at the individual parts that play a relatively more important role in
the pedestrian space network, either as central connectors or substantial barriers. The reason
is twofold: first, people do not make walking choices based on an abstract understanding
of their neighbourhood, but rather based on individual street segments that they can link
together in 2 manner that meets their needs at the time, and research should reflect this
to the greatest possible degree; and second, American cities have yet to allocate sufficient

funding to redesign the pedestrian space network across an entire neighbourhood, and they
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are unlikely to do so in the foreseeable future. Therefore, urban designers will need infoz-
mation specific to individual toutes so that they can target improvements with what limited
resources they might have, keeping the neighbourhood-wide picture in mind, but generating
the greatest positive effect.

Nearly all physical activity research to date collects aggregated data that reveals noth-
ing about individual routes. The previous partnership between planners and environmental
psychologists collapsed largely because of the inability of academics to provide results with
enough specificity useable by planners. This was partly due to a reluctance of academics to
be too “applied,” a derogatory term for some academiés, and partly due to research methods
did not allow researchets to answer the questions of greatest relevance to planners. It would
be a tremendous wasted opportunity if the current partnership ended for similar reasons.
While walkability indices have helped researchers produce statistically significant results, un-
less active living investigators ate able to bridge the gap between neighbourhood and street
or place, then they will likely fail to make inroads with planning practice.

As a note on walkability, planners likely view the recent excitement over walkability
indices with a skeptical eye since they already know that neighbourhoods with higher density,
greater connectivity of streets and more land use mix are more walkable. In fact, this urban
form combination has been policy in many cities in many countries for many decades. It
seems as though this is news only to active living researchers, and disparaged by some trans-
portation planners as recently as a few years ago (Boarnet & Crane, 2001). This suggests a
gap between the practice of planning and planning research. One way for active living re-
searchers to close this gap would be to work mote closely with urban designers, since urban
designers base a greater degree of their knowledge on real world experience than do many
academic transportation planners.

Active living researchers should reconsider their reluctance to become vocal advo-
cates for specific policies that support walkable urban environments within political debate.

As with other challenges facing America, enetgy policy or health care for example, building
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mote walkable neighbourhoods is essentially a policy debate on lifestyles, and not a serious
academic question. We have ample evidence from several successful North American cities,
and many European and Asian cities to articulate a policy on walkable urban form without
waiting for expensive, technically difficult and complicated prospective studies to tell us what
we already know to be true: that density, connectivity and mixed land use supports walking.
Research could then focus on whether specific street designs, configurations of residential
density, ot designs of public open space better satisfy the needs of different populations.
The prolonged inability to advance policies that support walking is a damning failure of
society since it reflects a fundamental inability of Americans to work together on common
challenges. Pethaps the greater involvement of “expert” investigators will help convince
mote citizens and more politicians to support a shift in policy.
8 Limitations of Meth nd Findin

There are two main limitations to the methods. First, this research was conceived as
a multi-method approach to pedesttian urban space research. It included an empirical study
of each neighbourhood’s urban form; a quantitative survey instrument; a mapping compo-
nent of the survey that asked respondents to spatially define their knowledge of high- and
low-quality pedestrian environments, as well as their social network; and in-person interviews
with residents. As such, no one method was intended to carry the entire burden of evidence
in support of the hypothesis. The challenge has been to analyse of all the data collected.
Unfortunately, a combination of software challenges and time constraints has meant that the
mapping component of the survey must be left to later analysis. This leaves a key gap in the
analysis of pedestrian space networks, since the spatial nature of the data was intended to re-
flect the geographically defined nature of the pedestrian experience. That is, it was hypoth-
esized that a mapping analysis would better reflect the place-specific nature of the pedestrian
environment. The absence of this analysis weakens the study’s conclusions.

Second, the quantitative element of the survey would have benefited from a validated

instrument for measuring the quality of the built environment. At the time the survey was
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drafted at the end of 2003, such instruments wete not widely available. One implication is
that the results from this study cannot be compared easily to those of other research. Also,
this study collected data on the perceived quality of the built environment on specific streets
within the neighbourhood. The streets were selected based on their hypothesised impor-
tance as pedestrian cortidors. The advantages of this approach over data collected at the
neighbourhood scale have already been discussed; however, given the opportunity to reselect
which corridors were included in the sutvey, it would have been beneficial to increase the
number of corridors included to five ot six, up from three. This would have allowed for
most, if not all, of the important pedestrian routes to be studied. Further, this selection
should have been informed from a number of resident interviews.

9 Opportunities for Future Research

Future research needs to be action otriented and context dependent. Such research
should both document how the built-envitonment-behaviour relationship works and provide
the opportunity for plannets to learn through practice. Again, Flyvbjerg argues that a sense
of intuition refined through experience is a necessary tool for practitioners in order for them
to attain expert status in their field (Flyvbjerg, 2001). Why intuition? Because standardized
solutions are ill equipped to address the complexities of real-life challenges. Instead, some
combination of empirically based knowledge and context-specific intuition is necessary for
plannets to develop solutions for a broad range of urban environments.

Choosing research sites that ate slated for improvements would be a beginning,
although American cities rarely engage in the range and quality of pedestrian improvements,
especially in neighbourhoods, that have met with success in Europe (Eubank-Ahrens, 1985).
The risk of limiting research to the Ametican context is that these small improvements will
return non-significant results at the margin, possibly undermining the movement for more
walkable neighbourhoods. One strategy to combat this would be to include outcomes other
than physical activity, such as satisfaction with the neighbouthood environment, increased

connection to nature, decreased effect of automobile traffic, and the amount of time resi-
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dents spend outdoots in any improved public open space. A second strategy would be to
conduct research in countries where government takes a more active role in improving pub-
lic open spaces.

In terms of methods, eatly analysis of the mapping data is promising, As GIS-based
tools become mote sophisticated, they offer new opportunities for innovative research that
better reflect the spatial nature of pedestrian networks. Indeed, the movement towards
neighbourhood scale ecological measures of walkability is driven at least in part by the limi-
tations of existing statistical software to cope with spatial data. To study networks and route
choice without tools that allow researchers to explicitly differentiate between routes does not
make sense; it is akin to a city’s planning office trying to define a strategy to improve linkages
in a pedesttian space network without the benefit of a map. Urban designers, who already
benefit from a spatially defined view of the urban landscape, should be in vanguard of re-

searchers adapting this exciting research tool.
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Appendix 1

List of characteristics from the neighbourhood environment assessment tool, Gauvin et al.
2005

Activity Friendliness (6)

Effort to walk around

Pedestrian system has limits to pedestrians
Bicycle system has limits to cyclists’ needs
Effort to cycle around

Bicycle system addresses cyclists’ needs
Pedestrian system addresses pedestrian needs

Destination Density (8)
Number of destinations
Variety of destinations
Inclusive of pedestrians
Exclusive of pedestrians
Environmental stimuli
Socially dynamic/static
Visual interest
Overwhelming

Safety (4)

Safety/feeling threatened with the potential for crime
Threat of traffic to pedestrians

Threat of traffic to cyclists

Safety/feeling comfortable with the potential for crime
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Appendix 2

I ¥ Versian 1272000 Tinln

Neighborkood Enviromment Walkahility Scale (NEWS)

W would i i find ous movs irgtarmation chout the way thrt you parceive or Sink abost your
naiphborbnod. Placce corowar the following owesiions abowt your neighborkond cnd yourself. Placce
meer & honatly evd comprlataly o possibls svwd provide only oxe srcwer for asch isws. Thers ore xo
rizkt or wromyr svcners and your igareeation is ket confidaedial

A Types of residences in your neizhberheed

Among tha rasideces in your neighborhood _.
1. How corremon are dedached single-Enmily yesiderncrs in yowr Drmedizie seiphbharboad?
1 2 3 4 5
Hone A foxr Some Mowt All

2. Hmw comman are iownluress or row howses of 1-3 storion in your immediots neshborhood?
1 2 3 4 5
Noe AT Some Momt All

3. How cummon are: aparimenis ar condos 1-3 shoes in yowr immediaie seiphharbood?
1 2 3 4 5

Noe A Some Mewt All

4 Howr corernen are geantments o condon 126 sty in yoer immedizie neiphharbood?
1 2 3 4 5
Nooe A o Some Most All

5. How cummon are apariwenis ar condos 7-12 stervs m your mmmediir neishbarhood?
1 2 3 4 5

Nane ARw Soma Rost All

6. How coromen are gogitments o condon mexe thim, 13 staries in your immedinte nefghborhond?
1 2 3 4 5
Noe Ao Some Most All

B. Stores, Iacilities, and sther thimgs in your neighborkond
Ahhw&qwnﬂiﬂhh”ﬂwhhﬁ“hmnﬁuﬁﬂ liiod balow §f
you wniked to them? Plscse put anly gos check mark (] for aack basiness or facslity.

1-5rmin 5J0min  11-20mn 2]-Wmin  J+mn  dow'tkoow
exarmple: pas slaton 1 r i 1.4 4, 5 2
1. coreeninesfovall 1 r i 1 4 5 L
Emcery yiooe
2. veperrmarket 1. z 1. 4 5. L
3. hamlvwane s 1. 2 1. 4 5 L

4. fret/vupsiahla market 1. 2 k 4 5 L
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z
1-5 min $10min  11-20mn 2] ¥mn  Il+mn dom'thnow

5. barndryfiiry choner .oz o1 4 s ___rL__
6. chotiing skare L 3 1__ 4 s5___ &__
7. poat offce . 2 3 4 5___ &_
8. Blrary . x_ 1__ PO R S
9. plementary schoal . z___  1__ 4 5__  &_
14 other schocls . 2___ 1 4 i___ &_
11. book shme o oz 1 4 i___ &
12 £nt food restanrant . x__  3.__ 4 A
13. coffe place . z__ 1__ 4 i___ & _
14. bank/credit umion . i % 4o 5 &
15, pon-Eat fiood

restanrant .. 0z 1__ 4 . & ___
16. video stxxe . 2_ 3__ a__ 5 & __
17. pharmary/dm siare v o2 % A& s___ &___
1R salowtrbes shop . o2 L A 5___ &___
1. youy job ex arbool | _ : I 4 i_ & ____
[cherk here if o ot horve ok sy from home or do st attend school]
20. bus or trolley siop . 2__ A 4 5. & _
21 park . 3 3 4 5. &_
22 pecreation cender . 2__ 1__ o . &_
23, gym oy Fines £arility . i___ 1__ o 5. &_
C. Access to services

Plaace circls S auneer that bt oppiis 0 you svd your aejphborhood Bosk Iocal ovd within wodking
dsteores mecn withi & 18-15 eeivass walk from your homs.

1. 1 can din mowt of my shapring at Incal st

1 2 3 4
sttty srreestod st shyonsly
Az dixzzree apree apree

2. Stoxes are within vy walking didane of ooy hame

1 2 3 4
stopty Smeetod soarwericat shensdy
dies dixzzres igree igyes
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3. Palong is diffirolt in lowal shopyring areas.
1 2 3

F
stopty smestod soaweshat shvansty
dszen e g apres

4. There are namy places tn go withm eesy walkong distance of my hame.

1 2 k] 4
stoxgty et et shrongty
s dizazres e pree

5. I = easy tn wak o a transit sing {bos, train)) from my home

1 2 K . |
sttty st sarewtat shrngty
L1 ] e agres e

&. The siresds in my neiphbohand ave hilly, rokine my neighbockned diffanlt to walk m

1 2 3 4
e smmeshat samehat shvangty
diszres damee igee igree

sty smnwewtat et alvansty
dires dizeree agree ipree
D. Streets in my neighbarhood

Plance circls s awer thut basr applias 1o pou end your seighborbood.

1. The streeds in my neiphborbond go ot kave many, or ary, ml-de-sars {(dead-ear] strests)
1 2 3 4

sty smewhet sxewhat shrangty
diszmee dixzrees apree ipres
2. There are wakways in nry neiphharhood that conmert cul-de-sars tn strests, tranks, or ober cel-de-sacs.
1 2 3 4
stoogaly smestot sowhat ghenaty
di e dixamee e e

3. The diztance between infesection in ooy ssiphbarbnod & wnally shot (100 yarnds or keus;, the length
of a foriball field or kea).
1 2 3 4
shoogly smeghot scamwrhat shnsly
dixazres diszzee 7= e
4

4. There are mamy four-way nersections i my sphharbood
1 2 5
stoxsdy srmetot soarwehat shensty
dixrren dixamee apree igres

219



: 4
5 hnmmmﬁtmﬁmﬂ:ﬁhpﬁhmyw {1 don't loree to
anﬂ!ml way every time )

2 3 1

sty St st shonsty
dixapren drres apree ipree
E. Maces for walking and cycling

Placsr corcin tha cowar that bact apgilies 1o pou evd your avirhborkood

1. There e sidewaks on miost of fhe sireed, in iy nephborihood
1 2 3 4

stmpty smmewiat somwwiat shrnshy
dixarren disxnoe aEree apres
2. The xdewalks in my neizhborhood are well mantained (paved, even, and not 2 Jot of cracks).
1 2 3 4
shoogty srvwewhod: soxmeicat shronsty
amTen e Aen apres
3. There are biryrle ox pedestrian teails in o near ooy aeiphhariood that e sasy to 2=t 0.
1 2 3 4
s smestot sxmehat shrensty
diares dixrTes apree agee
4. Sidewalks are separated from the madiraffic in ety neizhbarhood by parked car.
1 2 3 4
sinongty E o soamewhat shrnsty
dTes deamme g agTEs
5. Theve & a2 grwidirt strip that separates the sireets, from fhe sidewalks in my neighborhond
1 2 3 4
stoangly smesiot sanewhat shremgly
e dinzEree e apres
F. Neighborhood surronndings

Plancs carcie the cxwar that best oppiias to pou avd your seigbborbood

1. Theve are trees along the sireets 1 my aeiphhorhnod.
1 2 3 4

sttty smeshat soarwhat shnsty
s dapee FT- 3 AEree
2. Trees zive shade fir the sidewalks in vy negzhborhond.
1 2 3 4
stronghy smewint somehat sironaty
di e dixzes ipyee igTes
3. There are nony infersabing things fo Lok at wiile waline in my neghborhood.
1 2 3 4
sty st somwhat shemsly

s dimes apTee ipres

220



4. My neighbarhood iv geasevally free from liter.
1 2

stongty sormeicd st shrangly
s dxpee apres igres

5. There are many athractive satoral sights in my neghbohned (sach as landscapmg, views).

5

stowgdy sarmewhot £ shengly
e disgee agree aipres

6. Theve e attractive baikings/hormes i oy neighbobeod

1 2 3 4

sty amewtat samehat shrngty
diszen disaeres agree apee

G. Safety from traffic
Planse civvis she amoeer that best applies (o pou svd your neighborkond

I’E’Ellhmlhml 2 3 4
= sumewtnt sarewhat shrangty
dizEres diamree apree apree

2. Theve = 50 rowrh traffac alony necriny strests fhot it moken 1t diffmlt ar wnplrant to wak in my

oeighborhood. .

1 2 3 |
stogly smewhat smewtat shrangty
dixres dxazree apTee apres

3. The speed of traffic oo fhe sinest [ e an & nsnally skow (30 mph or L)

1 4
sttty smewtot £ d shonsty
dixzzres dixgee e agres

4. The speed of taffic on moat rearhy sirests 15 wally ke (10 pph ar kess).

1 2 3 4
stroogly ammesiot saneghat stonzty
diapree e ipres apres

5. hMmt deivers exreed the powied speed bty winle derving in my nesghborkned

1 2 3 4
stronaly st et shenshy
dixres damee g ipres

&. There are cyoerwalke and pedeatrian sigralk o help wakex caoes sy shrests n vy seighborkood

1 2 3 4
stpty surnewhot soareehat. shongly
s diamree ipres igres
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7. The ooewaks m my neighborhood help walkem fiel i crossns bosy strests.
1 2 3 4

showeaty srreegiot st shoonty
dxazres dinzzree e igres

£, When walking n my neighbockood, there ame a lot of exhaost fomes {mxch 29 from cars, booes).
1 2 3 4

stxety srreiod samwiat shensty
dazres duisapee e apres
H. Safety frem crime

Plsass circis the crmwar tht bect appilies 1o you avd your sejgrhborbond

1. My neighborhood sireels ape well lit at sipht.
1 2 3 4

shogely srnegtot soaewhat shensly
e diapTee e ipree
2. Waker= and hikers on fhe sireris in my meghborood can be ezaly seen by people tn thew homes.
1 2 3 4
sty smewhat E shensty
dxazres dixazree igree iges
3. 1 oee and speak o other people when ] am waking n ory neiehbarhood
1 2 3 |
shoaty smessiat soxrwewhat shrensly
dixares dinzpree aEree ipres
4. There = a lngh crims raie in oy neipkharhood
1 2 3 4
sty srneciod scareehcal shengty
dinzpren dingpree ipree iges
5. The oxime raie n oy neishborhood rokes it weate tn 2o o walls dorine the day.
1 2 3 . |
sttty smewhat sSxewliat shrensly
dxares dixges ipree ipyEs

6. The mime raie n my neighborhond ok 1t wafie tn go o walls at mght
1 2 3 3
stoaeety smrewhat soxiat shensty
diyen e apren apres
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L Neighborhood sadisfaction

Balow are things about your maipidorhood with whick you way ar sy aot be satifed. Ucxg the 1-5
soaln below, indirate your sstisfection with asch iws by pleciny: the appropriats sxmber on ske line
Jrocndng that itew. Plasse b cpen and horees in your rcsponding.  The 3-point scals & & follows:

1 = shremyply divatiafiad

2 = somewhat dwmatished

3 = mesither satinfisd new dissatishied
4 = nomewhat satisfind

3 = shemply saticfied
Hew satinfiod are you with. ..
(maapie) 1 the nonber of pedesirian rross-walks n your neighborhood *

a ___ fie highway acces from yoor haree?

b. ___ the acrews o pobbe tramsportation in yow neighborkood?

. _vwmmbwmﬂsdnur’
____the acress 1o shopping m your neiphbodood?
hmﬁiﬂmhﬂhmw
the mmmher of people you kuow 1 your netghborhand?
herwr easy and pleasant i is tn walk in yoor neizhbochood?
how rasy and plegnast it is tn bieycle m your neiphbockood?
i cpmality of schools in yrer ssiphharknoad?
accew o enterizinment in your neighborkood (restoranis, mevien, cinbs, ste )7
_____the safity fivom flweat of evime in your eiphbariood?
ﬂzm:ﬂqudnfhzﬁ:mmw
T reiae Frowm traffie s ooy
1l moroher and quality of food siores nyuzmw
___ the momher and quahty of vestaorants » yoor nephbochond?
P _vm#hh:daapndphnbu'ﬂcﬁlﬂ:m?

q _ yow ssighharhned = a peod place fo live?

p n E.—r»-.u-rn H.nn-
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