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BERNHARD LEUBOLT
On the Different Facets of the Debate on Governance!

The concept of governance dates back to 14™ century France. There it
was used in context of court affairs. Being used as a synonym for govern-
ment, e.g. when referring to royal officers, it remained a marginal concept.
Governance obtained its present popularity in the academic context only in
very recent times (Pierre/Peters 2000: 1f.) and is now used in a wide variety
of academic and political fields to describe phenomena that go beyond the
synonym for government. Its growing popularity is reflected by the steadily
growing amount of literature. Whereas the catalogue of the British Museum
Library lists only 67 results for “governance” before 1975 (htep://www.natio
nalarchives.gov.uk), the Social Sciences Citation Index displays 9,829 results
between 1976 and 2005. Most of the articles have been written since the be-
ginning of the 1990s. In 1990 only 45 articles were written with a focus on
governance, in 2005 as many as 1,505 articles on governance were registered
(htep://portal.isiknowledge.com). On February 1 2007 the Internet search
engine www.google.com displayed 96,400,000 results for “governance”,
which exceeds the 31,600,000 results for “globalization”. The explosion of
literature can partly be attributed to language questions, as governance has
remained an Anglicism in German. On the other hand, it also indicates a
“bandwagon effect” (Jessop 2006a), as the concept is currently applied to a
wide range of topics.

This exceptional increase of attention is mainly due to transformations
of the political conjuncture, as theoretical concepts always emerge within
specific historical circumstances. To contextualize the conjunctural back-
ground of the current discourse on governance I will first illustrate its emer-
gence within the perspective of recent socio-economic transformations. This
shall provide the basis for the understanding of the concept’s general char-
acteristics. The renowned governance theorists Jon Pierre and B. Guy Pe-



ters (2000: 7) state that “the concept of governance is notoriously slippery;
it is frequently used among both social scientists and practitioners without
a definition which all agree on”. The main aim of this article is therefore
to give an overview on the different meanings and directions of govern-
ance within the framework of development studies. In a second step I will
present the diverse approaches to governance, to provide the basis for an
analysis concerning the potential and the problems of the concept for de-
velopment studies.

1. Governance and socio-economic development

The concept of governance emerged within a specific socio-econom-
ic context. (1) Fordism was the hegemonic project from the 1940s to the
1970s (2) when it went into crisis and gave way to the emergence of a lib-
eral mode of governance, which has never been able to gain as much popu-
lar support as Fordism and thus, has always showed more crisis-tendencies.
These developments have been linked to transformations in the territorial
dimension of political decision making.

(1) During the 1930s Fordism emerged as a new mode of societal or-
ganization. It gradually achieved hegemony after the end of World War II
and lasted until the 1970s (cf. Hirsch 2002: 84{f.; Jessop/Sum 2006: 581f.).
Fordism materialized within different models of the Keynesian National
Welfare State in the USA and Canada, north-western Europe, Australia,
and New Zealand (Esping-Andersen 1990; Jessop 2002: 55ff.). In the pe-
ripheral countries Fordism materialized in a less inclusive form within the
Developmental State (Becker 2004). These different models were generally
characterized by mass production for mass consumption within the “power
container” of the national state (Taylor 1994). Mass production was made
possible by technological progress resulting in productivity gains, whereas
for mass consumption the working class had to obtain the necessary pur-
chasing power. This was managed via relatively high wages that were nego-
tiated within corporatist arrangements (Jessop 1990: 1101f.). Public services
provided a “social wage” by reducing the costs of living. Thereby “anti-
value” (Oliveira 1988) was created, i.e. state-provided goods were indirectly
responsible for capital accumulation as they did not directly result in profits



but improved the situation of the working class who was then able to con-
sume more goods in the market. However, women tended to be excluded
as the “patriarchal welfare state” (Pateman 1989) was focused on the male
wage earner. Nevertheless, Fordism resulted in high economic growth rates,
which came along with diminishing social inequalities in most parts of the
world (Hobsbawm 1995: 257ft.).

Fordism was internationally organized by the Bretton Woods institu-
tions that helped to constitute the economic territory of the national state
via restrictions for capital flows. The resulting relative internal sovereignty
provided the basis for national class compromises and/or import substitut-
ing industrialization. The dominant discourse was centred on the notion of
“development”, which led to the heydays of “social engineering” and plan-
ning (Novy 2002: 87ff.). Political theory was thus focusing on top-down ap-
proaches, by means of planning, policy development and implementation
(Mayntz 2003: 28f.), centred on the national state. The corresponding po-
litical regulation resulted in economic forces being “embedded” in society,
to quote the famous political economist Karl Polanyi (1978).

(2) Between the late 1960s and the early 1970s Fordism went into cri-
sis. Between the 1970s and the 1980s a liberal mode of societal organiza-
tion started to emerge. Beginning in 1973 with the military dictatorship
of Pinochet in Chile, liberalism was implemented in the industrialized na-
tions towards the end of the 1970s. Then Margaret Thatcher was elected
prime minister of Great Britain in 1979 and Ronald Reagan was elected
president of the USA in 1980 (Harvey 2005b). Important changes concern-
ing socio-economic organization have been taking place since that time (cf.
Hobsbawm 1995; Hirsch 2002; Jessop 2002). In terms of Polanyi (1978),
the economy has been “disembedded” from society as market forces have
been gaining strength (Altvater/Mahnkopf 2002: 90ff.).

“Disembedding” is mainly characterized by the dismantling of the wel-
fare and development states. Instead of being treated as a source of demand,
wage tended to be treated more and more in terms of costs to the capitalists.
The social wage in the form of the provision of public goods was reduced by
efforts of privatization (Altvater 2003), which led to the inclusion of various
new fields into the process of capital accumulation on the one hand, and to
rising insecurity among the majority of the population which came along
with rising social inequalities on the other hand (Duménil/Lévy 2001; Wade
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2004). Another important element has been spatial restructuring, which has
exhaustively been analyzed within the framework of “globalization studies”
(Hurst/Thompson 1996; Held/McGrew 2000; Altvater/Mahnkopf 2002;
Petras/Veltmeyer 2003). The national state was no longer considered to be
the main node of power (Taylor 1994), as global development has been in-
creasingly managed by multi-lateral institutions and a few dominant na-
tion states (Zeller 2004; Harvey 2005a). A crucial point in this direction
was the deregulation of financial markets leading to a financially dominated
accumulation regime (Kirshner 1999; Chesnais 2004), as financial capital
gained power vis 4 vis (but also deeply intertwined with) the producing sec-
tor of the economy.

Contemporary governance theory had its starting point at that time, as
Oliver E. Williamson (1979) introduced it for transaction cost economics,
reflecting on hierarchical (state-based) vs. market-based modes of regula-
tion and organisation. Until the beginning of the 1990s governance tended
to head more into the direction of displaying the virtues of political steer-
ing by market forces as state intervention tended to produce failure (Mayntz
1993). “Governance is on occasions used to provide the acceptable face of
spending cuts. It is a code for less government”, as Gerry Stoker (1998: 18)
correctly summarized this tendency, which provided the basis for the so-
called “Washington Consensus” (cf. Williamson 1990). Nevertheless, gov-
ernance theory later had to include market failure and thus rethink the role
of the state.

Apart from the social crisis resulting from rising inequality and poverty
(Wade 2004), neoliberalism also produced vast economic crises, especially
the financial crises between 1997 and 2002 (Becker et al. 2003b). These
crisis-tendencies were rooted in structural contradictions (cf. Jessop 2002:
103ff.) and led to certain revisions of liberal politics, as expressed by the
emergence of a “Post-Washington Consensus” (Helleiner 2003; Schwank
2003). In the wake of market failure and social crises, liberalism therefore
seems to develop a “human face” (JEP 2/2003; Cornia et al. 1987), which
may lead to the rise of an “inclusive liberalism”. Analysing development
policies of the international financial institutions as well as so-called “third
way social democracy”, Doug Porter and David Craig (2004) developed this
expression, which does not only comprise the social side of the inclusion of
the formerly excluded population, but also shows that this can lead to an
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even more sustainable form of liberalism. This development is certainly not
pre-determined and therefore empirical studies on the subject are necessary.
Miriam Heigel’s article in this issue will reflect empirically upon the effects
of the crisis of liberalism. Taking Latin America as an example, which has
probably been the region which was most affected by the liberal transfor-
mation (Gwynne/Kay 2000; Becker et al. 2003a; Sader 2005), she analyzes
current developments. Within a framework of Poulantzian state theory she
argues that despite some changes it does not seem as if a post-liberal society
was on the rise.

The transformations in political economy have been accompanied by
transformations in the according theories. Here governance comes into the
scene as a kind of solution to the dilemma of state and market failures and
thus as a theoretical expression of the crisis-tendencies of liberalism in its
pure form?.

2. General Characteristics of Governance

The concept of governance has two main dimensions: (1) Concerning
actors in politics it describes a new mode of governing which transcends the
rather mechanical view of governing as government. This leads to the nor-
mative claim to be a concept of a more integrative form of governing which
offers the most efficient techniques of governing. (2) In a territorial dimen-
sion governance tries to capture ongoing spatial restructuring by introduc-
ing global, regional, and local dimensions beside the national state.

(1) Differing from the usage in former times when it was either synon-
ymous with government or with steering by market forces, governance can
be defined as the totality of theoretical conceptions on governing, which,
according to Jan Kooiman (2003: 4), “can be considered as the totality of
interactions, in which public as well as private actors participate, aimed at
solving societal problems or creating societal opportunities”. This indicates
a shift in the conceptualisation of state and power. The state is no longer
treated as the only agent responsible for societal development but is recog-
nized to have a crucial role in steering society. The emphasis thus shifted to-
wards the analysis of the interplay between state and non-state actors (Koo-

iman 1993; Rhodes 1997).
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Thus, governance claims normatively to be a concept of a more inte-
grative form of governing which permits broader participation of civil so-
ciety. It claims to overcome bureaucratic and hierarchical forms of govern-
ment, characteristic of the Fordist period, by offering participation and the
integration of civil society and the citizenry in planning and community
development. NGOs and Public Private Partnerships are new organisation-
al forms seen as innovative responses to the crisis of the state and politics
(Kooiman 1993; Demirovic 2003; Kamat 2004; Smith et al. 2006). There-
fore, the governance approach tries to cope with the question of how the in-
terplay between government and private actors can be managed in the most
efficient way. The “cooperative state”, as the proposed solution was called
by Renate Mayntz (2004: 68{L.), results in the re-emergence of corporatist
arrangements (Jessop 2003b: 35f.).

(2) Another important characteristic element of governance theories is
the shift in the conceptualization of space. The state thus not only comprises
a larger number of actors but is also not necessarily linked to the territory of
the national state. The importance of trans-scalar linkages of international,
regional, and local networks has grown significantly instead (Madanipour
et al. 2001; Le Gales 2002; Bache/Flinders 2004; Benz 2004b; Brenner
2004; Benz/Papadopoulos 2006). The above-mentioned debate on “globali-
zation” has influenced governance theories (cf. Rosenau/Czempiel 1992).
Beside the growing influence of international agents, local agents have also
gained importance due to ongoing processes of decentralization (Hutchcroft
2001). To put it in a nutshell, governance theories try to grasp the double
movement of political power shifting away from the national state towards
trans-national and multi-national levels on the one hand and local levels on

the other hand.

3. Governance in different academic and political fields

Despite the common features there are many different approaches to
governance. In the following chapters these differences will be presented in
line with the academic areas where they are mainly applied. In this article I
will distinguish between governance (1) within the domain of international
relations, (2) within the domain of business administration, represented by
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corporate governance, (3) within the domain of state theory, and (4) within
development theory via the normative concept of “good governance” (cf.
Hirst 2000; Rhodes 2000; Benz 2004a; Kjer 2004; for similar, but slightly
different classifications).

3.1 Governance and international relations

Governance in the field of international relations covers mainly two
different areas. (1) The debates on globalization led to the inclusion with-
in the rather analytical concepts of multi-level- or multi-scalar-governance
(Bache/Flinders 2004; Eising 2004; Brand 2006). This area has also drawn
heavily on studies of regionalist governance (Payne 2000), especially con-
cerning the European Union (Sbragia 2000; Eising 2004; Holman 2004;
Yee 2004; Jessop 2006b). As the EU provides the most radical example of
the internationalization of statehood it will also serve as point of departure
for case studies in this issue. The case studies of Daniela Coimbra de Souza
and Andreas Novy and of Chiara Tornaghi will show the influences of EU-
policies on regional and local governance. Giancarlo Cotella will analyse the
transformation of the Central and Eastern European Countries after the
breakdown of actually existing socialism, taking the influences of interna-
tional agents such as international financial institutions and the European
Union into account.

(2) Another important approach, which refers normatively to the
above-mentioned debates on globalization, is global governance (CGG
1995; Kennedy et al. 2001; Brand 2005: 150ff; Soederberg 2006; Ziai
2006: 70ff.). This concept is a response to the critique of the decline of de-
mocracy due to negative side effects of “globalization”. The alleged loss of
power by the national state and the perception of common global prob-
lems such as environmental policies have led to the idea that these problems
should be solved by international networks of political actors.

The literature on the field of governance and international relations
covers a wide spectrum of themes ranging from the governance of global
commodity chains (Gereffi et al. 2005) to the governance of international
organizations (Stiglitz 2003; Verweij/Josling 2003; Kapoor 2004). Ulrich
Brand’s article in this volume will provide further insights into governance
and international relations as this field is crucially important for develop-
ment studies.
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3.2 Corporate Governance

The growing importance of corporate governance hints at the legal di-
mensions of the blurring boundaries between government and business ac-
tors. The main current of corporate governance studies is associated with
the relations between the shareholders and the management of capitalist
firms. Starting at the beginning of the 1990s in Great Britain with concerns
about the abuse of power by managers (Cadbury Committee 1992), cor-
porate governance tries to establish rules to protect shareholders from bad
practices of management officials. This development culminated in the es-
tablishment of principles of corporate governance, first published by the
OECD in 1999 and then revised in 2004 (cf. Jesover/Kirkpatrick 2005). In
contrast to legal regulations, which are issued by national states and some-
times international, regional or local administrative bodies, the principles
of corporate governance are private regulatives issued by individual firms in
the last instance, while the OECD principles only provide the guidelines to
follow. This development occurred mainly due to (1) the above mentioned
financialization of the economy (cf. O’Sullivan 2003) and (2) the rising in-
equalities in payment and power between workers and top managers who
managed to get into a privileged position where they are not accountable,
neither to the remaining employees nor to the shareholders of the company,
especially owners of small stock (cf. Erturk et al. 2004).

Especially after the financial crises at the end of the 1990s, the promo-
tion of this Anglo-Saxon version of governance in the countries of the global
south came hand in hand with Structural Adjustment Programmes (SAPs),
imposed by the IMF and the World Bank, which usually were designed
more towards the needs of multinational corporations in industrialized na-
tions than towards those of the local population (Soederberg 2003; more on
this theme in the section on good governance in this article).

Apart from the above mentioned shareholder value oriented version of
corporate governance there is also a stakeholder value oriented version, with
a larger variety of actors being included. Apart from employees, manage-
ment and shareholders, the clients and the public are referred to as stake-
holders (cf. Hilb 2005). In recent years, Corporate Social Responsibility
(CSR) has turned into an important concept for the creation of stakeholder
value. Companies instead of governments are taking care of social and envi-
ronmental regulations (Thompson 2005). This can be seen as a response to
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the criticism by NGOs, e.g. the Clean Clothes Campaign or the Fair Trade
movement, which tries to make the concept of CSR part of a marketing
strategy (Soederberg 2000).

In short, corporate governance aims at the previously mentioned blur-
ring of the private and the public spheres as some of the legal regulations
formerly provided by the state are now provided by private companies.

3.3 Governance and the transformation of statehood

As already stated above, governance has its main field of application
within state theory and public policy approaches, including more actors
than the planning approaches of the 1960s and 1970s and more scales of
political action (cf. the section on the historical background of governance
in this article). Apart from the field of international relations already men-
tioned above, governance also relates to local and urban governance (Pierre
1999; Hillier 2000; Le Galés 2002; Brenner 2004; Garcia 2006). This field
will be covered empirically in this issue of JEP, with Daniela Coimbra de
Souza and Andreas Novy’s article, who analyze the formation of regional
growth alliances in Brazil and Central Europe and thus contribute to the
theories of regional governance. Chiara Tornaghi’s article deals with the
practice of urban governance in a town on the periphery of Milano/Italy
and the introduction of participatory schemes — an important innovation
of local governance in recent years (cf. Fung/Wright 2003; Moulaert et al.
2005; Melo/Baiocchi 2006).

Another important innovation within the governance approach is the
shift from input- to output-oriented public management. The focus is thus
less on the procedural dimension, e.g. on the democratic legitimation of the
institutional design of decision making bodies, as the shift towards the out-
put dimension means that the main emphasis should be on the efficiency
of political actions (Peters/Pierre 2006). This development is linked to the
increasing use of New Public Management, which has put a heavy empha-
sis on the change of the role of the state, which is supposed to perform less
“rowing” in the sense of direct government involvement but more “steering”
in the sense of output-oriented governance (Osborne/Gaebler 1992: 341f.).
This new focus makes Peters and Pierre (2004) speak of a “Faustian Bargain”
as governance tends to favour short-term output efficiency at the expense of
long-term democratic legitimacy and socio-economic sustainability.
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With slightly different emphasis — with the Dutch school’s approach of
“governance as a socio-cybernetic system” (cf. Kooiman 1993; 2003), the
German approach of “governance as steering” (cf. Mayntz/Scharpf 1995;
Benz 2004b; Mayntz 2005) and the British approach of “governance as
networks” (Rhodes 1997; 2000) — governance represents an approach to
politics different from the planning conceptions used before. Instead of
state-driven top-down arrangements, governance takes place within poli-
cy networks where the state’s role is the coordination of the actions of the
different private actors involved. The case study of Giancarlo Cotella deals
empirically with the transformation of Poland and surrounding Central
and Eastern European Countries (CEECs) from planned economies within
the system of “actually existing socialism” to systems of liberal governance.
It will thus further highlight the transformation from planning to govern-
ance. However, Cotella shows — in line with state centred governance ap-
proaches (e.g. Pierre/Peters 2000) and critical approaches of political econ-
omy (e.g. Jessop 1998; 2003a) — that apart from the official discourse of a
“powerless state” the state remains the crucially important political actor. In
the case of the CEEC:s it will also be made clear that national actors are nev-
ertheless heavily dependent on external actors such as the EU, the interna-
tional financial institutions (ISIs) or governments of the richest European
countries in cooperation with business actors. Together with the analysis of
Miriam Heigel, Giancarlo Cotella’s article will thus provide an empirical
background for the understanding of the role of centre — periphery relations
in the international governance regime.

3.4 Good Governance

Good governance is a normative concept, which is favoured by impor-
tant international institutions such as the World Bank (1992), the OECD
(1995), the United Nations (UNDP 1997) or the EU (EC 2003). These in-
stitutions have developed slightly different notions of the concept (cf. Weiss
2000 for a good comparison), which nevertheless show a lot of similarities.
The emphasis will be on the World Bank as its influence via the conditions
of SAPDs is crucial for developing countries.

With its roots in the World Bank’s development efforts in Africa (World
Bank 1989), good governance has turned into one of the central concepts
of the World Bank in its attempts to re-establish its role as “the world’s lead-
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ing development agency” (Weaver/Leiteritz 2005: 369). The development
of the good governance approach went hand in hand with the transforma-
tion of the so-called “Washington Consensus” (Williamson 1990) into a
kind of “Post-Washington Consensus” (Williamson 2004; cf. also JEP 2/
2003; Helleiner 2003; Schwank 2003; Burchardt 2004). In the beginning
the emphasis was on the “need” to privatize state-owned enterprises to pro-
mote economic development, as state bureaucrats and politicians were re-
garded notoriously corrupt and state-owned enterprises therefore treated as
inefficient. Consequently, the economy was liberalized and deregulated. As
the African experience has shown that the restructuring in the wake of SAPs
resulted in rather weak productivity gains and the rise of poverty and social
crisis (Adedeji 1999), which also applied to the rest of the world (Cornia et
al. 1988; Lopes 1999; Imhof 2003) it became evident that the concept of
the Washington Consensus had to be revised. “Governance” was a welcome
response to the above mentioned crisis of liberalism, as it was possible to
“bring the state back in” (Evans et al. 1985), without having to withdraw
from the arguments against state involvement (cf. Abrahamsen 2000: 471F;
Ziai 20006: 70ff. for discourse analysis).

Especially since James Wolfensohn entered office as president of the
World Bank in June 1995, the state has been assigned with a new role. It
should be accountable to its citizens and engaged in the fight against corrup-
tion and poverty. This development was accompanied by the World Devel-
opment Report, the bank’s most important yearly publication: “The State in
a Changing World” (World Bank 1997) and “Building Institutions for Mar-
kets” (World Bank 2002) clearly indicated this shift towards the comeback
of the state, whereas in “Attacking Poverty” (World Bank 2001), poverty re-
duction was put into the centre of the debate, which has also been accom-
panied by the introduction of Poverty Reduction Strategy Papers (PRSDs)
as obligatory parts of World Bank financing (JEP 2/2003). The focus on
third sector engagement, accountability, and poverty reduction are means
to try to outbalance social exclusion produced by the liberalization of the
economy and privatization on the one hand. On the other hand, participa-
tory structures, which have to be included within the PRSPs by the respec-
tive developing countries, hardly ever comprise decision making structures.
On the contrary, the influence of the World Bank reduces the space of ma-
noeuvre for local politicians and thus undermines democracy (Abrahamsen
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2000; Cammack 2004; Weber 2004). Therefore, the emerging good gov-
ernance regime can be analyzed as a “new continuity with colonial admin-

istration” (Cooke 2003).

4. On the potential and problems of governance for
development theory

Governance can be seen as a concept to cope with the liberal transfor-
mation of society. In its more analytical forms or its normative forms, the
focus lies on spatial transformations and the inclusion of civil society in the
political game. Problems arise with democratic legitimacy, as private partici-
pants are normally not elected. Furthermore, their participation relies heav-
ily on their financial resources for the necessary measures to be accepted as
relevant experts and for the journeys to the places where governance takes
place. Public space is thus potentially privatized (Burchardt 2006). Ques-
tions of democratic legitimacy therefore ought to be considered if govern-
ance is to serve the purpose of providing a background for development
studies.

Antonio Gramsci (1971; 1992ff) already included civil society in po-
litical analysis by the end of the 1920s. This historical heritage is hardly
ever taken into account in governance theory, with the important excep-
tion of the strategic-relational approach (e.g. Jessop 2004). Gramsci had
a broad understanding of the “integral state”, including state bureaucracy
and government as well as civil society (Jessop 1992). The corresponding
neo-Gramscian theories on the state have always treated the state as the con-
crete form of power relations (Jessop 1990; Poulantzas 2001; Hirsch 2005),
thereby differing from the widely used definition of the state as neutral ar-
biter of the common good as applied by mainstream governance theorists
(Kjaer 2004: 124fT). The inclusion of this conception of the state together
with the recognition of the contradictions of capitalist development, which
lead to governance failure (Jessop 2003a) can help overcome the normative
and excessively positive connotations of consensual arrangements present in
most of the governance approaches. As Florian Oberhuber (2005) shows in
his discourse analytical study of the drafting of the European Constitution,

«_ ¢

“consensus” can easily be replaced by “mainstreaming”, where “a ‘stream’ of
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communications is inconspicuously but steadily narrowed down, extremes
on both sides are discarded, divergent questions and issues are marginalized,
deviant positions ignored or ostracized, the stock of taken-for-granted as-
sumptions, which must not be called into question, thus, is accumulated,
and a dominant discourse (a ‘mainstreamy’) is established” (Oberhuber 2005:
177). Within the discourse of technical “efficient” solutions, questions on
who benefits from “mainstreaming” remain untouched.

For this sake, governance theory would have to be extended into a the-
ory of power relations. Beside the Strategic Relational Approach and neo-
Gramscian theories, Foucauldian analyses of governmentality (Burchell et al.
1991; Lemke 1997; Brockling et al. 2000), which emphasize the micro-
power relations influencing civil society, and feminist approaches to state
theory (Sassoon 1987; Sauer 2001) can be fruitful for this sake. Ulrich
Brand’s article in this issue of JEP deals with global governance in this way,
pointing at problems and potentials of governance theory when applied to
complementary theories.

Another important problem of governance theories is a certain lack
of empirical analysis. Therefore the four remaining articles in this issue
are concerned with current developments of governance regimes on dif-
ferent scales — from urban governance, as emphasized by Chiara Tornaghi,
via regional governance, as emphasized by Daniela Coimbra de Souza and
Andreas Novy, to governance of nation states as emphasized by Giancarlo
Cotella and Miriam Heigel. The different regional foci of Southern Europe,
Central and Eastern Europe and Latin America shall point out the dimen-
sions of regional differentiations and different international influences. The
aim of this special issue is therefore to highlight governance in a multi-sca-
lar perspective to provide insights into the practice and analysis of develop-
ment politics.

This article is written as a part of the research project “KATARSIS — Growing In-
equality and Social Innovation: Alternative Knowledge and Practice in Overcoming
Social Exclusion in Europe” which is financed by the European Commission within
the Sixth Framework Programme on “Citizens and governance in a Knowledge-based
Society”.

I owe this idea to Bob Jessop (2006a), who hinted at the correlation between the de-
velopment of governance theory and the crisis of liberalism at a conference on multi-

)

level governance, which took place in Kassel in November 2006.
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Abstracts

The aim of this article is to give an overview on the different meanings
and directions of the concept of governance within the framework of de-
velopment studies. First, the emergence of the concept of governance will
be illustrated within the perspective of recent socio-economic transforma-
tions. The resulting contextualization of the conjunctural background of the
current discourse on governance shall provide the ground for the following
description of the concept’s general characteristics. In a second step the di-
verse approaches to governance will be presented, to provide the basis for an
analysis concerning the potential and the problems of the concept for de-
velopment studies and politics.

Der vorliegende Beitrag zielt darauf ab, einen fiir Entwicklungsforsch-
ung relevanten Uberblick iiber die verschiedenen Bedeutungen und An-
wendungen des Konzepts Governance zu vermitteln. In einem ersten Schritt
wird das Autkommen des Konzepts mit Hilfe der Darstellung aktueller
soziookonomischer Transformationen erliutert, um den gesellschaftlichen
Hintergrund seiner Entstehung zu erkliren. Das soll die Grundlage fiir die
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anschlieffende Beschreibung der generellen Charakteristika des Govern-
ance-Konzepts liefern. In einem weiteren Schritt werden die verschiedenen
Zuginge zu Governance dargestellt, die als Basis fiir eine Analyse der Poten-
ziale und Probleme der Anwendung des Konzepts fiir Entwicklungspolitik
und -forschung dienen.
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ULRICH BrRAND
Zwischen Normativitit, Analyse und Kritik
Die jiingere Diskussion um Global Governance'

Definitionen sind [...] ein Moment,

ein Durchgangsmoment, [...]

ein schines und sehr gliickliches Nebenprodukt.
Theodor W. Adorno (1973: 29)

In den 1990er Jahren, nach dem Ende der Blockkonfrontation, entstan-
den theoretisch-konzeptionelle wie auch politisch-praktische und konflikt-
reiche Suchprozesse, um eine ,Neue Weltordnung® (George Bush senior)
zu gestalten. Auf der einen Seite stand das ,,unilaterale” Erstarken der USA,
auf der anderen Seite der Versuch, kooperative und zivilisierte Politikformen
auf der internationalen Ebene zu stirken. Ein Leitbild wurde etabliert, das
insbesondere von einer von Willy Brandt angeregten UN-Kommission zu
Global Governance ausgearbeitet wurde, die im Jahr 1994 ihren gleichnami-
gen Bericht vorlegte.?

In diesem Beitrag wird im ersten Abschnitt auf die jiingere Diskussion
um den Begriff Global Governance eingegangen (zum Governance-Begriff
allgemein vgl. Schuppert 2005; Benz 2004a). Dabei wird als eine erste The-
se vertreten, dass es sich moglicherweise — und trotz der Gefahr der theoreti-
schen ,,Uberladung“ des Begriffs — um einen interparadigmatischen Diskurs
handelt, da sich, wie ich im zweiten Abschnitt dieses Beitrages ausfiihren
werde, verschiedene Disziplinen und theoretische Ansitze stirker aufein-
ander beziehen konnen. Daraus wird und soll sich kein Konsens im Sinne
einer Definition bilden, denn Definitionen suggerieren Klarheit, die es in
der Sache hiufig gar nicht gibt. Die theoretischen Annahmen sowie Stir-
ken und Schwichen unterschiedlicher Ansitze konnen jedoch explizit wer-
den. Zudem, so eine zweite These, besteht die Chance, Global Governance
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als sozialwissenschaftlichen Diskurs derart zu verstehen, dass sich in ihm
aktuelle Krisenerfahrungen und mégliche Strategien der Krisenbearbeitung
gleichsam kondensieren. Ausgangspunke des dritten Abschnitts ist die Ein-
schitzung, dass die meisten Global Governance-Verstindnisse zu stark Fra-
gen effektiver Steuerung betonen. Hier nenne ich sechs Dimensionen bzw.
Fragen, die stirker reflekeiert werden miissten: (a) Die Beriicksichtigung ge-
samtgesellschaftlicher Entwicklungen, (b) die Annahmen hinsichtich der
Steuerungsfihigkeit des Staates, (c) die Frage, welche Probleme eigentlich
bearbeitet werden sollen, (d) ob es sich um ein Gegenprojeke zum US-Uni-
lateralismus handelt, (e) die Rolle peripherer Gesellschaften in der Diskus-
sion sowie in den realen Prozessen von Global Governance und schliefilich
(f) der insbesondere von feministischer Seite postulierte Anspruch, dass der
Begriff Global Governance den Raum fiir kritische Perspektiven 6ffnet.

1. Zauberkasten, Denkfigur oder Politikmodell?

Der Begrift Global Governance ist in der Alltagssprache weiterhin weit-
gehend unbekannt, erfreut sich aber hoher politischer und wissenschaftli-
cher Aufmerksamkeit. Das Weltwirtschaftsforum hat im Jahr 2002 eine Glo-
bal Governance Initiative und wenig spiter ein Global Institute for Parinership
and Governance eingerichtet (www.weforum.org), die Enquete-Kommission
des Deutschen Bundestages (2002) zum Thema Globalisierung der Weltwirt-
schaft riumt dem Begriff einen prominenten Stellenwert ein, die Weltbank
hat Begriffe wie Global oder Good Governance fest in ihrem Vokabular ver-
ankert. Drei Begriffe scheinen wichtig in den Diskussionen um internatio-
nale Gestaltungsfragen im Kontext von Global Governance: Kohirenz, Ko-
ordination und Komplementaritit.

Unklar ist jedoch bis heute: Handelt es sich bei Global Governance um
ein ,,Politikmodell“ (Fues/Hippler 2003), um einen politischen ,,Zauber-
trank” und wissenschaftlichen ,,Zauberkasten® (Beisheim/Brunnengriber
2003), der ungeahnte politische Krifte freizusetzen in der Lage wire, um
einen ,,ungewdhnlich interessanten analytischen Rahmen® (Ruppert 2003)
oder um eine ,,Denkfigur (Brock 2003)?

Hiufig wird in der deutschsprachigen Debatte als Zweck und Ziel von
Global Governance formuliert, es gehe um die ,,Entwicklung eines Insti-
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tutionen- und Regelsystems und neuer Mechanismen internationaler Ko-
operation, die die kontinuierliche Problembearbeitung globaler Herausfor-
derungen und grenziiberschreitender Probleme erlauben® (Messner 2000:
125). Als dessen ,,Bausteine® gelten erstens eine Art Kantsche Weltfodera-
tion mit einem Minimum an Zentralstaatlichkeit und zweitens internatio-
nale Koordination, Kooperation und kollektive Entscheidungsfindungen,
bei denen sich nationalstaatliche Regierungen zu Vereinbarungen verpflich-
ten, dominante Staaten ihre Eigeninteresse zuriickstecken, internationale
Organisationen koordinierend titig werden und zur Herausbildung glo-
baler Sichtweisen beitragen und Regime verbindliche Regelwerke bilden
(Messner/Nuscheler 2003: 15ff.). Dieser daraus resultierende ,Zwang zur
Kooperation® verlangt drittens Souverinititsverzichte und eine Entgren-
zung von Politik. Laut Klaus Dieter Wolf entsteht so eine ,neue Staats-
raison® (Wolf 2000), indem sich der Handlungsspielraum durch interna-
tionale Kooperation erhohe. Viertens wird Global Governance notwendig
von einer Regionalisierung begleitet, denn die Architektur muss von unten
aufgebaut sein. Fiinftens spielen nicht-staatliche AkteurInnen eine wichti-
ge Rolle, wozu auch Nichtregierungsorganisationen gezihlt werden. Der
Global-Compact der UNO zwischen staatlichen und intergouvernementa-
len Organisationen und privatwirtschaftlichen Unternehmen wird als ,,glo-
balisierter Neokorporatismus® (Messner/Nuscheler 2003: 16) bezeichnet.
Der normative Gehalt der Verwendung des Begriffs Global Governance wird
schon bei dieser knappen Skizze sehr deutlich.

Allerdings wird hier — wenn auf die Analogie mit nationalstaatlichen
Arrangements abgezielt wird — die Bedeutung gut organisierter und damit
handlungsfihiger Verbinde auf internationaler Ebene iiberschitzt. Rena-
te Mayntz (2000: 12f.) weist entsprechend darauf hin, dass es solche kaum
jenseits der EU gebe. Daher wird in den meisten Forschungen weniger von
korporativen Akteurlnnen ausgegangen, sondern von lockeren und entlang
eng definierter Probleme organisierten Policy-Netzwerken (vgl. Reinicke et
al. 2001).

Global Governance ist in den meisten Beitrigen, um es auf einen Nen-
ner zu bringen, die Frage nach staatlicher (nicht nur nationalstaatlicher)
Steuerungsfihigkeit in Zeiten der Globalisierung. Im Zentrum stehen die
Bedingungen und Méglichkeiten staatlicher Kooperation, ,um der Ohn-
macht der Politik gegeniiber der Eigendynamik der Globalisierungsprozesse
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entgegenwirken zu kénnen® (Messner 2005: 37). Withrend der Governance-
Begriff durchaus weiter gefasst wird in Bezug auf Formen kollektiver ge-
sellschaftlicher Regelungen — von der gesellschaftlichen Selbstregelung tiber
privat-dffentliche Arrangements bis hin zu staatlichem Handeln im eigent-
lichen Sinne (vgl. Benz 2004a) —, konzentriert sich die Diskussion um Glo-
bal Governance auf staatliches Handeln unter Beriicksichtigung nicht-staat-
licher AkteurInnen. Global Governance, Re-Regulierung der Weltwirtschaft,
eine ,kosmopolitische Weltordnung“ als regulative Idee (Held 2002), ,Re-
gieren in entgrenzten Riumen® (Kohler-Koch 1998), ,komplexes Welt-
regieren (Ziirn 1998) oder ,,post-hegemonialer Multilateralismus® (Cox
1997) —auch in diesen in der Diskussion um Global Governance genannten
Begriffen verdichten sich vielfiltige normative Orientierungen.

Eng verbunden mit den Motiven der Global Governance-Diskussion
sind andere Begriffe. Global public policy thematisiert die politischen For-
men und Inhalte 6ffenticher Politik, die im Zeitalter der Globalisierung in
wesentlichen Bereichen jenseits einzelner Nationalstaaten organisiert wer-
den miissen. Konkretisiert wird dieser Ansatz mit dem Begriff der global
public policy networks von staatlichen Akteuren, NGOs, Unternechmen und
internationalen Organisationen. Diese Netzwerke werden als geeignete Ko-
operationsmuster angesehen, um Probleme effektiv zu bearbeiten (Reinicke
1998, Reinicke et al. 2001). Schliellich verweist der Begriff der global pu-
blic goods, entwickelt im Umfeld des UN-Entwicklungsprogramms UNDD,
auf einen Gegenstandsbereich, den es kollektiv herzustellen und zu nutzen
gelte (Kaul et al. 1999; Kaul/Kocks 2003; zur Kritik Martens/Hain 2002;
Brunnengriber 2003a, 2003b). Craig Murphy (2000: 790) sicht allerdings
einen normativen Uberschuss in der UNDP-Definition. Die Mehrheit der
global Privilegierten wiirden die vom UNDP als wichtig erachteten globa-
len 6ffentlichen Giiter wie Verteilungsgerechtigkeit oder Frieden in Lindern
des Globalen Siidens kaum als solche erachten.

Eine grofle Rolle spielt in entwicklungspolitischen Diskussionen der
Begriff Good Governance. Der normativ hoch aufgeladene Terminus be-
zeichnet ein effizientes und korruptionsfreies Regieren und Verwalten,
unabhingige Rechtssysteme, freie Presse sowie die Einhaltung von Geset-
zen und Menschenrechten (World Bank 1992; UNDP 1997; Weiss 2000;
Conzelmann 2003). Es geht hier ebenso wie bei Global Governance um
kooperativ entwickelte kollektive Losungen, Demokratisierung, die Betei-
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ligung zivilgesellschaftlicher AkteurInnen und die Rolle politischer Insti-
tutionen. Allerdings bezeichnet Good Governance wesentlich klarer ein Po-
litikmodell fiir ein ,sound development management® (World Bank 1992:
3). Good sowie Global Governance indiziert einen entwicklungspolitischen
Einschnitt, denn die Diskussion zeigt die Krise des klassischen, modernisie-
rungsorientierten Entwicklungsdenkens. Die Neukonzipierung geht einher
mit der Umdeutung zu 16sender Probleme. ,,Wihrend Good Governance
jedoch das Problem als eine der mangelhaften politischen Steuerung auf na-
tionaler Ebene konzipiert und an der liberalen Auffassung einer prinzipiell
wohlstandsférdernden Marktintegration festhilt, finden sich im Konzept
Global Governance zum einen das Zugestindnis, dass das Problem einer
globalen Armut auch eine weltwirtschafiliche Problemlésung iiber Welt-
marktintegration hinaus erfordert, sowie zum anderen [...] Ansitze in Bezug
auf notwendige Mechanismen eines sozialen Ausgleichs auf globaler Ebene,
die den Armen im Hinblick auf ihr Uberleben ein gewisses Mafd an Sicher-
heit versprechen (Ziai 2006: 86, Herv.i.O). Auf die Diskussion um Good
Governance wird an dieser Stelle nicht weiter eingegangen (vgl. dazu Leu-
bolt in diesem Band).

Nach dem knappen Uberblick soll noch auf einen wichtigen Anspruch
der diversen Beitrige hingewiesen werden: Sie intendieren alle, den realen
»Sachzwang Globalisierung® aufzubrechen und Fragen der Gestaltung sozi-
aler Verhilenisse auf die politische und wissenschaftliche Tagesordnung zu
setzen sowie sich gegen rechte, rassistisch-nationalistische sowie gewaltfor-
mige Tendenzen zu stellen. Was allerdings jeweils spezifisch unter Gestal-

tung verstanden wird, welche gesellschaftstheoretischen und zeitdiagnosti-
schen Annahmen einflieflen, das bleibt vielfach offen.

2. Global Governance als ,interparadigmatischer Diskurs“ und
als Betrachtungsweise

Die sozialwissenschaftliche Debatte um Global Governance konnte als
sinterparadigmatischer Diskurs® (Scherrer 2003: 484ff.) verstanden werden
im Sinne einer Verstindigung unterschiedlicher theoretischer ,,Schulen®,
die sich mit internationaler Politik befassen. Hier liegt wohl die Attraktivi-
tit des Begriffs wie auch die Chance fiir die aktuelle sozialwissenschaftliche
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Diskussion. Auf der deskriptiven Ebene geraten riumliche Ebenen, Steue-
rungsprobleme des nationalen Staates und neue AkteurInnen in den Blick.
Analytisch werden die Funktionsweisen und Wirkungen der bestehenden
Formen von Global Governance untersucht. Die normative Variante, die im
deutschsprachigen Raum sehr stark ist (im Gegensatz zum angelsichsischen
Raum), wurde bereits am Beispiel der Beitrige von Messner und Nuscheler
skizziert (vgl. auch Brunnengriber/Stock 1999; Brand et al. 2000; Brand/
Scherrer 2006).

A.J. R. Groom und Dominic Powell (1994) forderten vor iiber zehn
Jahren eine stirkere Fokussierung der aus ihrer Sicht uniibersichtlichen sozi-
alwissenschaftlichen Global Governance-Debatte. Dieser Fokus sollte durch
mannigfaltige Beitrige geschaffen werden, in denen steuerungstheoretische
und -politische Aspekte ins Zentrum gestellt werden. Diese Absicht bleibt
jedoch angesichts realer politischer wie innerwissenschaftlicher Entwick-
lungen unerfiille. Denn ein Begriff, der derart mit normativen, zeitdiag-
nostisch-analytischen und theoretischen Anspriichen beladen ist, stellt eher
ein widerspriichlich strukturiertes Debattenterrain dar als eine prizise und
einigermaflen konsensuale Kategorie. Es bleibt die Gefahr bestchen, dass
zu viel in den Begriff , hineingepackt® wird, er vor allem theoretisch , iiber-
laden® wird.

Gleichwohl bleiben die Chancen interparadigmatischer Verstindigung
bestehen. Denn aktuell besteht ein hohes Bewusstsein dafiir, dass die wis-
senschaftlichen Kategorien zum Begreifen der Realitit angesichts der aktu-
ellen Verinderungen zu modifizieren sind oder gar neue gefunden werden
miissen. Anlass griindlicher Reflexionen ist hiufig der ,Zusammenhang
zwischen zeitkritischer Krisenerfahrung und politischer Ordnungsreflexi-
on® (Theo Stammen zitiert nach Nohlen/Schultze 1995). Die Vorschlige zu
Global Governance konnten in diesem Sinne auch aus einer Perspektive ge-
lesen werden, dass sich darin aktuelle Krisenerfahrungen und maogliche Stra-
tegien der Krisenbearbeitung verdichten.

In einem Resiimee der aktuellen Diskussionen im Bereich der deutsch-
sprachigen Internationale Bezichungen halten Klaus Dieter Wolf und Gun-
ther Hellmann (2003) fest, dass die gegenwiirtig produktiven Diskussionen
nicht zuletzt der systematischen Einbindung von Blickwinkeln geschuldet
sind, die in der Lage sind, dem dominierenden ,neoliberal-konstruktivisti-
schen Institutionalismus seine Schwichen und Versiumnisse vorzuhalten.

Zwischen Normativitit, Analyse und Kritik 31



Eine Grundvoraussetzung theoretischer und empirischer Entwicklungen
liegt daher in einer stirkeren gegenseitigen Bezugnahme. Auch Dirk Mess-
ner sicht, bezogen auf die Auseinandersetzungen um Global Governance,
gute Chancen, Dichotomien zwischen problemldsungsorientierten Steue-
rungstheorien und herrschafts- wie machttheoretischen Theorien zu tiber-
winden und voneinander zu lernen (Messner 2005).

Dieser Einschitzung kann ich mich anschlieffen und das Feld der dis-
kutierten Ansitze um eine historisch-materialistisch inspirierte Perspektive
erweitern. In diesem Sinne konnte die Diskussion um Global Governance
mittels einer pluralen Auseinandersetzung um die Méglichkeiten und Gren-
zen von Politik unter Bedingungen der Globalisierung als Chance fiir die so-
zialwissenschaftliche Begriffs- und Theoriebildung begriffen werden.

Mein Vorschlag lautet vor diesem Hintergrund, Global Governance als
politische und sozialwissenschaftliche Problemstellung dahingehend zu be-
greifen, dass sich die Frage der Politik und des Politischen angesiches der
konstatierten Transformationsprozesse in verinderter Form stellt (vgl. dhn-
lich Ruppert 2000). Insofern markiert der Begriff eine ,,Betrachtungsweise®
(Benz 2004a: 27 fiir den Governance-Begriff allgemein). Auch wenn Hart-
wig Hummels (2005) emphatischer Einschitzung von Global Governance
als ,,neue grofle Debatte® nicht uneingeschrinkt gefolgt wird, kann dennoch
aus meiner Sicht Folgendes festgehalten werden: Global Governance sfinet
einen Denk- und Diskussionsraum fiir theoretische und empirische For-
schungen sowie fiir politische Diskussionen und Strategien, in dem Kon-
sense und Dissense deutlich werden. Durch die gegenseitige Bezugnahme
werden die Stirken und Schwichen der einzelnen Ansitze deudich. Argu-
mente und oft implizit bleibende Annahmen miissen deutlicher begriindet,
gegebenenfalls modifiziert werden.

Die Perspektive ist dabei nicht, dass es irgendwann einen weitreichen-
den Konsens in der Diskussion geben wird. Vielmehr sollen Dissense expli-
zit gemacht werden, was zu Erkenntnisfortschritten motiviert. Produktive
Spannungen zwischen unterschiedlichen theoretischen Ansitzen sind hier-
fiir wichtig. Lothar Brock ist demzufolge zuzustimmen: ,,Es wire insofern
verfehlt zu behaupten, dass diese Debatte erschopfend beschrieben wire,
wenn man sie als Teil eines hegemonialen Diskurses ausweist. Denn damit
wiirden die progressiven Elemente der Global Governance-Debatte eskamo-
tiert werden® (2003: 84). Brock weist auf einen weiteren Aspeke hin, der in
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diesem Text nicht beriicksichtigt wird (vgl. ausfiihrlich Brand 2003): Dass
nimlich die Global Governance-Debatte selbst Teil eines hegemonialen Dis-
kurses ist und dies reflektieren sollte, ,um die Brisanz des eigenen Ansatzes

nicht unter sozialtechnologischen Machbarkeitsphantasien zu verschiitten®
(Brock 2003: 84).

3. Diskussionen und Perspektiverweiterungen

Im Folgenden benenne ich einige Probleme und von unterschiedlichen
Autorlnnen vorgeschlagene Erweiterungen der Global Governance-Perspek-
tive. Meines Erachtens miissten sechs Aspekte stirker diskutiert werden.
Die Frage, ob und wie (a) die gesamtgesellschaftlichen Entwicklungen aus-
reichend in den Blick kommen, (b) welche Rolle der Staat spielt und (c)
wie die ,relevanten” und zu bearbeitenden Probleme in der Diskussion um
Global Governance betrachtet werden. Inwieweit (d) Global Governance ein
(europiisches) Gegenprojekt zur aktuellen US-Politik darstellt, ist genauso
umstritten wie (e) die Rolle peripherer Linder in der aktuellen Transfor-
mation der Politik. Unterschiedliche Vorschlige gibt es schliellich (f) hin-
sichtlich der analytischen und strategischen Ausweitung des Begriffs Global
Governance.

3.1 Beriicksichtigung gesamtgesellschaftlicher Entwicklungen

Global Governance beansprucht, im Gegensatz etwa zur Regimetheo-
rie, nicht nur einzelne Regelungsbereiche in den Blick zu nehmen, sondern
auch die politisch-institutionelle Gesamtkonstellation, was die Metapher
der ,,Global Governance-Architektur® (Messner/Nuscheler 2003) andeutet.
Dies gelingt bislang wenig, sondern bleibt sektorspezifisch (vgl. auch Benz
2004a: 23), weil es kaum Bemiihungen gibt, die (welt-)gesellschaftlichen
Transformationsprozesse und darin die Rolle von Staat und Steuerung ge-
nauer zu fassen. Bislang dominieren Fallstudien zu den fragmentierten Re-
gelungsstrukturen, die Interaktionen zwischen ihnen gelangen selten in den
Blick und ein theoretisch elaboriertes Instrumentarium im Sinne einer ,,syn-
thetischen Zusammenschau der transnationalen Strukturen und Prozesse
gelingt schwer® (Mayntz 2000: 19; vgl. auch Grande/Risse 2000). Generell
kann festgehalten werden, dass die Governance-Theorien — das gilt auch fiir
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die Ansitze zu Global Governance — zuvorderst ein ,selektives Interesse an
Problemlésungsprozessen® haben (Mayntz 2004: 7).

Eine Erweiterung oder Reformulierung des Global Governance-Begriffs
geht einher mit einem genaueren Verstindnis der aktuellen Umbriiche. ,Die
Reorganisation staatlicher Funktionen und der Ubergang von government
zu governance reagieren nicht auf dufleren, gleichsam objektiven Problem-
druck, sondern auf die verinderten Erfordernisse kapitalistischer Reproduk-
tion“ (von Braunmiihl/von Winterfeld 2003: 23, Herv.i.O.). Diese breite
Perspektive wird immer wieder angemahnt, aber selten eingenommen. Das
verwundert insbesondere angesichts der in den meisten Beitrigen zu Glo-
bal Governance als notwendig konstatierten tiefgreifenden Umbriiche. Es
herrscht ein starkes Vertrauen in die bestehenden Institutionen, den Po-
littkmodus der Kooperation und grundsitzlich versshnbare Interessen.
Timothy Sinclair nennt dies eine “management vision of global governance”
(Sinclair 2003). Diese Perspektive wird auch ermdglicht durch den implizit
oder explizit verwendeten Globalisierungsbegriff im Sinne einer nicht sehr
weitgehend gestaltbaren, sondern allenfalls korrigierbaren Okonomie. Craig
Murphy (2000) betont entsprechend, dass die aktuellen Formen von Global
Governance nur verstanden werden konnen, wenn die Strategien der mich-
tigen Staaten analysiert werden. Insofern sei Global Governance kein mehr
oder weniger gelingender Prozess der Regulierung und Problemlésung, son-
dern auch ein Terrain sozialer Auseinandersetzungen um die Verteilung von
Reichtum, Macht und Wissen.

Es kann an dieser Stelle nicht auf die aktuellen Transformationsprozesse
eingegangen, sondern lediglich ein Aspekt unterstrichen werden: Eine ent-
scheidende Rahmenbedingung fiir die Diskussion um Global Governance
ist, dass in der internationalen Politik ein ,globaler Konstitutionalismus®
dominiert (Gill 2000: 43-45; Bieling 2007; Brand 2007), demzufolge die
zentrale Orientierung internationaler Politik in der Sicherung des Privat-
eigentums durch internationale Normsetzung besteht. Auch das internati-
onale Institutionensystem ist wesentlich damit befasst, durch Kimpfe hin-
durch Akkumulations- und Konkurrenzprozesse politisch-institutionell
abzusichern. Liberale Verfassungsvorstellungen, welche die Absicherung
des Eigentums als zentral erachten, sollen international gelten, was sich in
Institutionen wie der WTO und dem dort angesiedelten TRIPS-Abkom-

men oder den Vorschligen zu einem multilateralen Investitionsabkommen
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(MAI), das 1998 an internationalen Protesten und dem Dissens siidlicher
Regierungen vorliufig scheiterte, zeigt. Dieser (neo-)liberal ausgerichtete
Konstitutionalismus geht einher mit imperialen Politiken (Klutsch 2006),
die in der Diskussion um Global Governancelediglich in der Form eines US-
Unilateralismus thematisiert werden.

3.2 Staat und politische Steuerung heute

In den Beitrigen zu Global Governance spiegelt sich ein Problem, das
bereits in der Diskussion um korporatistische Politikmuster der 1970er und
1980er Jahre immer wieder aufgeworfen wurde: Die Annahme, dass der
Staat — und akeuell: das intergouvernementale oder durch Politiknetzwerke
gekennzeichnete internationale politische System — eine Art neutraler Ak-
teur sei. Staat wird in der Regel als Instanz verstanden, mittels derer kollek-
tive Probleme in verregelter Form effizient und legitim bearbeitet werden
(sollen). Die Differenz zu den damaligen Diskussionen besteht darin, dass
seinerzeit eine starke Handlungsfihigkeit angenommen wurde, die heute
durch Kooperationen wieder oder, auf internationaler Ebene, iiberhaupt
erst hergestellt werden soll. Gleichwohl bleibt die Wiedererlangung staatli-
cher Steuerungsfihigkeit ein Fluchtpunke der Diskussion.

Diskutiert wird weiterhin, inwieweit im Nationalstaat entwickelte
steuerungstheoretische Konzepte analogisiert werden kénnen. Grenzen der
Ubertragbarkeit werden aufgrund der fehlenden, dem Nationalstaat ent-
sprechenden zentralisierten und legitimierten Erzwingungsinstanz gesechen.
Mit anderen Worten fehlt auf internationaler Ebene ein Monopol legiti-
mer physischer Gewaltsamkeit im Sinne Max Webers. Am ehesten wer-
den Einsichten aus der Diskussion um Multi-Level-Governance erhofft, die
insbesondere in der Foderalismus- und Europaforschung einen wachsen-
den Stellenwert erlangt hat (vgl. Jachtenfuchs/Kohler-Koch 2003; Knodt/
Grofle-Hiittmann 2005; Benz 2004b; vgl. die Typisierung von Hooghe/
Marks 2003). Die Ubertragbarkeit ist begrenzt, da es sich bei der EU — un-
abhingig davon, ob von einer intergouvernementalistischen Perspektive aus
argumentiert wird oder von einer, die den europiischen Institutionen ein
hohes Gewicht zuschreibt — um einen Raum mit relativ grofer institutio-
neller Dichte handelt.

Von verschiedenen Ansitzen werden implizit unterschiedliche Politik-
begriffe verwendet. In den meisten Arbeiten zu Global Governance wird un-
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ter Politik ein interventionistisches Handeln und Handeln im &ffentlichen
Interesse verstanden. Politik ist — in Anlehnung an David Easton (1979)
— zustindig fiir die autoritative und legitime Bereitstellung und Verteilung
von materiellen und immateriellen Werten, wobei Entscheidungen des ,,po-
litischen Systems* fiir die gesamte Gesellschaft bindend sind. Bereitstellung
und Verteilung erfolgen aus der Governance-Perspektive zunchmend koope-
rativ zwischen staatlichen Akteuren und gemeinsam mit nicht-staatlichen.

Governance als Praxis, als Denken iiber Realitit und damit Orientie-
rung stiftend wird per se positiv konnotiert. Ausgeblendet bleibt etwa die
umkimpfte Konstitution des gesellschaftlich relevanten Wissens um Pro-
bleme, die ja bereits Korridore legitimer Bearbeitung schafft. Insofern ist
Global Governance nicht nur ein real zu analysierender oder normativ wiin-
schenswerter Typus politischer Strukturen, Akteurskonstellationen und In-
halte, sondern auch ein in sich heterogenes Deutungsmuster, das etwa legi-
time Handlungen von illegitimen unterscheiden soll (Brand 2003; dhnlich
Beisheim/Brunnengriber 2003). Die dominanten Ansitze zu Global Gover-
nance schlieflen kritisches Nachdenken iiber den Staat vielfach aus. Martin
Shaw sicht die progressiven Potenziale des Gobal-Governance-Begriffs, ,but
it fails to address concretely how state power and political struggle are im-
plicated in current transformations (2000: 260). Neue Akteurlnnen und
Politikmodi in den Blick zu nehmen sei wichtig, aber gleichzeitig ,,dange-
rous, if it serves to obscure the state core of contemporary globality® (ebd.:
90). Shaw und viele andere weisen darauf hin, dass der Staat als instituti-
onelles Terrain sozialer Auseinandersetzungen und herrschaftlicher Modus
von Politik auch heute wichtige Funktionen erfiillt und zentral den Bestand
der biirgerlich-kapitalistischen Gesellschaft sichert.

3.3 Problemdruck und Allgemeininteressen

Die Konstitution von Problemen als solche mit politischer Relevanz
wird sehr unterschiedlich eingeschitzt. Messner und Nuscheler konstatie-
ren einen grof8en ,,Problemdruck®, mit dem produktiv umgegangen werden
miisse (2003). Der Global Governance-Begriff basiert vielfach ,auf der An-
nahme, dass die von deren Vertretern formulierten globalen Probleme als
solche von allen Staaten wahrgenommen werden, ihnen ein vergleichbarer
Stellenwert beigemessen wird und somit ein entsprechendes gemeinsames
Interesse der Staatenwelt zur Problemlésung besteht (Behrens 2004: 116).
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Ahnliches gilt fiir Effizienz- und Effektivititsvorstellungen, die nicht hin-
terfragt werden und bestehende Machtverhiltnisse insoweit bestitigen und
stirken, als ,Effizienz® selbst ein hegemoniales Konstrukt ist, das wesentlich
von herrschenden Akteurlnnen definiert wird. Hein weist darauf hin, dass
die institutionellen Mittel und Ressourcen zur Problembeobachtung und
-definition héchst ungleich verteilt sind (2003; vgl. die empirische Studie
von Brand et al. 2008). Dabei wird ein , weltgesellschaftliches“ Allgemeinin-
teresse stark aus der Perspektive der ,, OECD-Welt“ (Ziirn 1998: 10) formu-
liert, die nicht nur weif§, wo die Probleme liegen, sondern auch die Mittel
der Bearbeitung zur Verfiigung hat (explizit GL 1997: 27).

Hier tut sich eine bemerkenswerte Spannung auf: Das ,weltgesell-
schaftliche® Allgemeininteresse politischer Kooperation wird nimlich kei-
neswegs in Gegensatz zu den ,nationalen Interessen® gesehen, die ja teil-
weise ganz andere sind. Am Standort Osterreich oder Deutschland ist es
zum Allgemeininteresse geworden, wettbewerbsfihig zu sein gegen andere
Gesellschaften. Meines Erachtens wird dieses Paradox zwischen Kooperati-
on und Konkurrenz folgendermafien geldst: Eine gewisse Essentialisierung
und Unantastbarkeit des Okonomischen erméglicht es, politische Koopera-
tion zur ,,Losung der Weltprobleme® nicht in offenem Widerspruch mit der
Konkurrenz zwischen Standorten, Kapitalen und Arbeitskriften sowie ih-
rer wettbewerbsstaatlichen und global-konstitutionalistischen Absicherung
zu schen. Es wird ein Allgemeininteresse an kooperativen Losungen offen-
sichtlicher und alle gleichermaflen betreffenden Probleme formuliert, wo-
bei kapitalistische Konkurrenz eben nicht mehr als Problem geschen wird,
sondern gleichsam naturwiichsig besteht. Gerade durch die diversen Aus-
blendungen wird es méglich, bestimmte Konsense im Postfordismus mit-
zuorganisieren. Dies ist nun keineswegs neu, die verschiedenen gesellschaft-
lichen Krifte kimpfen immer um die Verallgemeinerung ihrer Interessen.
Was sich jedoch verindert, sind die historisch-konkreten Formen, in denen
dies stattfindet. Dabeti sind sich die AkteurInnen selbst — in der Regel viel
stirker als die iiber sie reflektierenden Sozialwissenschaften — mehr oder
weniger bewusst, dass sie ihre Interessen nicht vollstindig durchsetzen kon-
nen, sondern zu Kompromissen bereit sein miissen. Genau dieses diskursive
Kompromissterrain wird nun von Global Governance bereitgestellt, denn
damit wird eine Perspektive erdffnet, die annimmt, dass die Widerspriiche
und Krisen der postfordistischen Restrukeurierung durch eine politische Re-
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Regulierung der konomischen Globalisierung bearbeitet werden kénnten
(vgl. ausfiihrlich Brand 2003).

3.4 Gegen-Projekt zum US-Unilateralismus?

Keinen Konsens gibt es im Hinblick darauf, ob es sich bei den strate-
gisch-normativen Vorschligen einer Global Governance um ein Gegenpro-
jekt zur neoliberal-imperialen, aus Sicht vieler von den USA ,unilateral®
dominierten Globalisierung handelt (Nuscheler 2000; Messner 2005). Ich
selbst habe argumentiert, dass Global Governance als Diskurs wichtiger wur-
de, um normativ ein begriffliches Terrain bereitzustellen, auf dem die Bear-
beitungsformen der negativen Folgen neoliberal-imperialer Globalisierung
ygerahmt® werden, die v.a. durch die intendierte Aufwertung des Multi-
lateralismus in Erscheinung treten (Brand 2003; zur Kritik Weller 2003).
Hinzu kommt, dass in den Multilateralismus von Beginn an hierarchische
Verhilenisse eingeschrieben sind. Durch das Fehlen eines Monopols legiti-
mer Gewaltsamkeit wird auch in den internationalen Institutionen letztlich
Politik durch hartes power bargaining gemacht. Die Fixierung auf Koopera-
tion und explizite Kompromisse iibersicht allzu leicht die Formen von Aus-
schluss. Michele Knodt und Markus Jachtenfuchs sehen etwa in der inter-
nationalen Politik eine ,,Abkehr vom Weberschen Machtbegriff* und eine
Hinwendung zum Governance-Paradigma, die den akeuellen Herausforde-
rungen geschuldet sei (2002: 224).

Diese Position droht zu iibersehen, dass internationale Politik nicht nur
aus Kooperation besteht, sondern auch aus politischer Konkurrenz, bilate-
raler, polyzentrischer und informeller Groffmachtpolitik wie etwa im Rah-
men der ,,Gruppe der 8%. Es gibt weiterhin ausschlieende Politik- und
Handlungsformen wie ruingsen Wettbewerb, Rassismus oder Nationalis-
mus. Globalisierung bedeutet auch Informalisierung, Ungleichheit und
Unsicherheit (Altvater/Mahnkopf 2002). Seit den 1990er Jahren kehren
zudem Kriege verstirke in die Politik zuriick, unter anderem in Form von
LErzwingungskriegen® westlicher Demokratien, gerechtfertigt als humani-
tire Interventionen und ,gerechte Kriege® (Mayer 1999; Miinkler 2002).
Lothar Brock fragt entsprechend, ob die ,Baustelle Global Governance an-
gesichts zunehmender Gewalt nicht verlassen sei und wir vielmehr einen
Abbau bestehender Institutionen beobachten, d.h. der Agenda fiir mehr
kollektive Handlungsfihigkeit eine der ,,Wiedererfindung des Krieges® ge-
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geniiberstehe (Brock 2003: 84). Global Governance sei demzufolge kein Ge-
genprogramm gegen Krieg und offene Gewalt und daher immer auch zu
untersuchen, ,welchen Ort der Krieg, die Anwendung von Zwangsgewalt,
in der Weltordnungspolitik hat“ (ebd.).

Es spricht einiges fiir die These, dass es sich bei der gegenwirtigen inter-
nationalen Politik eher um eine kooperative Absicherung der hegemonialen
Interessen in den nordwestlichen Gesellschaften handelt und nicht um ei-
nen ,europiischen Gegenentwurf”. Insofern ist heute neben dem US-ame-
rikanischen Unilateralismus in einigen Bereichen vor allem der transatlan-
tisch dominierte Multilateralismus in anderen Feldern problematisch, wenn
die normativen Anspriiche der meisten Beitrige zu Global Governance als

Mafstab genommen werden (vgl. ausfiihrlich Gérg/Wissen 2003).

3.5 Die Rolle peripherer Gesellschaften

Der Steuerungs- und Kooperationsfokus von Global Governance de-the-
matisiert die Erfahrungen der wirtschaftsliberalen Weltordnung und hier
insbesondere des deregulierten Weltmarktes, der in vielen Gesellschaften
negative Konsequenzen fiir die Mehrheit der Bevolkerung mit sich bringt.
Nach Jahrzehnten von Exportorientierung, Auflensffnung, Privatisierun-
gen, Liberalisierungen sowie der wirtschafts- und sozialpolitischen Schwi-
chung der nationalen Staaten ist deutlich, dass genau dies nicht das Er-
folgsrezept breiter gesellschaftlicher Entwicklung ist. Vielmehr verzeichnen
tendenziell jene Linder eine groflere Dynamik, in denen die Aulensffnung
kontrolliert erfolgte. Insofern konnten Global/Good Governance sowie die
damit verbundenen Orientierungen an einem Post-Washington Consen-
sus, den Strategien der Armutsbekimpfung oder der Millenniumsziele der
UNO dahin gehend interpretiert werden, dass mit ihnen die herrschenden
Nord-Siid-Verhiltnisse abgesichert werden (Bello 2005). Entsprechend kri-
tisierte das South Centre bereits zu Beginn der Diskussion vor zehn Jahren,
dass die Institutionalisierung von Global Governance nicht unabhingig von
Fragen internationaler Macht und der Legitimitit von Herrschaft diskutiert
werden kénne (South Centre 1996: 32). So werden etwa durch westliche
Effizienz- und Effekdvititsvorstellungen Machtverhilnisse bestitigt und
gestirke, weil ,,Effizienz® selbst ein hegemoniales Konstruke ist, das wesent-
lich von herrschenden Akteurlnnen definiert wird (Baxi 1996: 533).
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Wie gesagt, Global Governance impliziert — wie auch Good Governance
— eine normative Orientierung an gutem Regieren, was zuvorderst bedeutet,
dass Ordnung erhalten oder geschaffen wird. Dazu sollen alle relevanten Ak-
teurInnen beitragen unter Moderation staatlicher oder intergouvernementa-
ler Instanzen. Dieses Kooperationsbias wird in der Entwicklungspolitik mit
dem modernisierungsorientierten Druck der nordwestlichen Geldgeber ver-
schen. Die in vielen Bereichen herrschaftsférmigen und desastrésen inter-
nationalen Rahmenbedingungen bleiben dabei in der Regel ausgeblendet.
Daher ist es nicht verwunderlich, dass in Teilen der nicht-westlichen Welt
Global Governance ,als Fortsetzung des Imperialismus, als eine Re-Koloni-
sierung der eigenen Zukunft durch neo-imperialistische Institutionen [...]
begriffen® wird (Conrad/Randeria 2002: 9, zit. nach Ziai 2006: 88). Ins-
besondere die Ausblendungen in den Beitrigen zu Global/Good Governance
— die herrschaftsférmige Konstitution des Weltmarkts und das neoimperia-
le Nord-Siid-Verhiltnis — konstituieren einen ,, Wahrheitsdiskurs®, der poli-
tisch orientierend und wirkungsmichtig wird (Brand 2003; Ziai 2000).

3.6 Raum fiir kritische Perspektiven?

Eine weitere Achse der gegenwirtigen Diskussion betrifft das Potenzial,
welches eine Erweiterung des Global Governance-Begriffs in sich birgt. Uta
Ruppert formuliert ein feministisches Interesse an der Global Governance-
Diskussion im Sinne sich 6ffnender Kategorien fiir die Analyse globaler Po-
litik (2000, 2003; dhnlich Ruf 2000; Wichterich 2000; Sauer 2001: 34ft.).
Trotz verschiedener, ambivalent bis skeptisch zu betrachtender realpoliti-
scher ,,gender biased Entwicklungen kénne mit dem Begrift Global Gover-
nance die lokale und lebensweltliche Politikebene mit der internationalen
ins Verhilenis gesetzt werden, wiirden soziale Krifte wie Frauenbewegun-
gen und deren Anliegen in den Blick kommen und kénnten iiber Stabilicit
und Ordnung hinaus Fragen der Demokratie, (Geschlechter-) Gerechtig-
keit und gesellschaftlicher Transformation diskutiert werden.

Claudia von Braunmiihl und Uta von Winterfeld (2003) sehen in den
aktuellen Umbriichen und den sich auf sie beziehenden Global Governance-
Beitrdgen eine Neuvermessung des politischen Raums. Um komplexe ge-
sellschaftliche Verhiltnisse zu erfassen, sei ein gehaltvoller Begriff von De-
mokratie, der Geschlechterdemokratie einschliefit, notwendig. Gemif der
Autorinnen bedarf es fiir eine angemessene Global Governance der Wie-
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dergewinnung statt Zuriicknahme staatlicher Handlungsfihigkeit, neuer
Politikmodelle wie etwa der Netzwerksteuerung als Teil staatlicher Hand-
lungsfihigkeit und eines ethischen Minimalkonsenses, d.h. gemeinsamer
Problemlssungen auf Grundlage universell anerkannter Werte, Prinzipien
und Ziele. Um diese normativen Anspriiche zu realisieren werden analyti-
sche Erweiterungen notwendig: Die Dichotomie von Staat und Zivilgesell-
schaft muss ihrer Meinung nach genauso aufgebrochen werden wie jene von
Politik und Okonomie sowie von privat und 6ffentlich. Ferner bleibe in der
aktuellen Diskussion die Dominanz der internationalen Mirkte analytisch
wie politisch-strategisch unangetastet.

Inwiefern die Diskussion um Global Governance Raum fiir kritische
Perspektiven 6ffnet, setzt m.E. voraus, Verkiirzungen in den verschiedenen
Vorstellungen bzw. im Diskurs aufzuzeigen. Dies sollte jedoch nicht in der
ideologiekritischen Absicht geschehen, die ,Falschheit® des Global Gover-
nance-Diskurses aufzudecken. Denn er konstruiert ja , Wahrheit“ im Fou-
caultschen Sinne. Eine Kritik des Global Governance-Diskurses sollte daher
neben der Ideologiekritik vor allem die Mechanismen offen legen, wie Re-
alitit interpretiert und unter welchen Bedingungen der Diskurs wirkungs-
michtig wird — eine ,,Genealogie“ im Foucaultschen Sinne also. Gleichzeitig
sollte darauf insistiert werden, dass das Ausgeschlossene, das Negierte eine
Rolle spielt: Was ist nicht benannt? Wo formulieren sich was fiir Widerstin-
de gegen die Zumutungen des globalisierten Kapitalismus? Wie stellen sich
kritisch-emanzipative AkteurInnen eine Transformation des Politischen vor?
Was geschieht heute bereits in dieser Richtung und wie wird es durch die
herrschenden Entwicklungen untergraben oder wie kénnen sich diese Ak-
teurlnnen die bestehenden Widerspriiche zunutze machen?

Sozialwissenschaftlich bedeutet das, ein alternatives Verstindnis der ge-
genwirtigen Transformationsprozesse zu férdern und nicht die herrschen-
den Diskurse einfach zu verdoppeln oder gar voranzutreiben. Produktiver
Streit zwischen verschiedenen Ansitzen ist angesagt. Gelingt dies unter dem
Label Global Governance, ist einiges gewonnen.
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4. Global Governance und die Bewegungen fiir eine andere
Globalisierung

Wenn anfangs auf die zunchmende politische Bedeutung des Global
Governance-Begriffs hingewiesen wurde, so fillt gleichzeitig auf, dass er in
den so genannten globalen sozialen Bewegungen bzw. den Bewegungen fiir
eine andere Globalisierung so gut wie keine Rolle spielt.

Erstens suggeriert der Begriff, dass die konzeptualisierten privaten Ak-
teurlnnen gleichberechtigt am imaginierten ,,runden Tisch® siflen, gleich
ob es sich um transnationale Unternehmen und ihre Verbinde oder um
NGOs und soziale Bewegungen handelt. Das ist gerade nicht die Erfahrung
vieler Bewegungen und kritischer NGOs. Der ,neutral and safe character®
(Sinclair 2003) des Begriffs trigt wenig zu einer Verinderungsperspektive
bei, bei der es auch um Auseinandersetzungen zwischen fundamental un-
terschiedlichen Interessen und deren Durchsetzungspotenziale geht. Daher
finden in den globalisierungskritischen Bewegungen strategisch eher Be-
griffe wie De-Globalisierung (Bello 2005; Raza 2005), Anti-Imperialismus,
Gegenmacht oder — in siidlichen Gesellschaften — nationale Souverinitit,
Regionalisierung und Siid-Stid-Kooperation Gehor. Wihrend Global Go-
vernance von internationaler bzw. OECD-Kooperation ausgeht, bei der die
Linder des globalen Siidens allenfalls den Juniorpartner abgeben und die
Weltmarkezwinge auflen vor bleiben, thematisieren die in den siidlichen
Gesellschaften diskutierten und in Angriff genommenen Ansitze eben den
neoliberal-imperialen Charakeer der akcuellen Weltordnung,.

Der zweite Grund liegt darin, dass der (dominante) Global Governance-
Diskurs ein modernisierungsorientierter OECD-Diskurs ist (vgl. Brand
2003) und bis auf wenige Ausnahmen (Hein 2003) Nord-Siid-Fragen nicht
oder nur am Rande thematisiert. Global Governance hat ein modernisie-
rungstheoretisches Bias dahin gehend, dass suggeriert wird, das westliche
Gesellschaftsmodell stelle die Losung fiir die Probleme unserer Zeit dar.
Multilateralismus wird meist aus einer top-down-Perspektive gesehen. Fiir
Messner/Nuscheler ist mit einem ,soliden Aufbau von unten® (2003: 18)
regionale Politik wie jene in der EU gemeint, nicht aber ein gesellschaftli-
ches Fundament. Der entwicklungspolitische Begriff der Good Governance
ist in gewisser Weise ein Komplement zum Begriff Global Governance und
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ebenfalls stark modernisierungstheoretisch aufgeladen und affirmativ gegen-
iiber den weltwirtschaftlichen und -politischen Verhiltnissen.

Deswegen sind den AkteurInnen, die ihn verwenden, die guten Inten-
tionen einer Stabilisierung krisen- und kriegsgeschiittelter Gesellschaften
nicht abzusprechen, aber innerhalb emanzipativer Bewegungen und Dis-
kussionen spielt der Begriff wegen seiner Ausblendungen und der Abstrakei-
on konkreter Erfahrungen von Entmichtigung, an denen die Entwicklungs-
politik ja einen gehorigen Anteil hat, keine Rolle (aus diskurstheoretischer
Perspektive vgl. Ziai 2003).

Ein dritter Grund dafiir, dass der Begriff fiir viele soziale Bewegungen
uninteressant ist, diirfte darin liegen, dass er eine zentrale aktuelle Erfahrung
in vielen Gesellschaften schlicht iibergeht: Denn parallel zu den koopera-
tiven oder gar korporatistischen Politikvorstellungen wird deutlich, dass es
aktuell nicht nur um eine kooperative Gestaltung, sondern durchaus um
Konkurrenz und offene Gewaltanwendung geht. ,Krieg gegen den Terro-
rismus® ist das einzige Kontinuum als Topmeldung in den Medien. Dieser
die Weltpolitik strukturierende Sachverhalt spielt in den globalisierungskri-
tischen Bewegungen eine Hauptrolle, in den Diskussionen um Global Go-
vernance allerdings so gut wie keine (vgl. auch Brock 2003).

In den kommenden Jahren wird sich zeigen, inwieweit die analytischen
und normativen Potenziale des Global Governance-Begriffs in wissenschaft-
licher wie politisch-praktischer Hinsicht produktiv werden.

D Bei dem Beitrag handelt es sich um die Fortfiihrung von Uberlegungen aus meiner
Habilitationsschrift Die politische Form der Globalisierung. Politische Institutionen und
soziale Kriifte im internationalisierten Staat, die an der Universitit Kassel angenom-
men wurde und Anfang 2008 als Monographie erscheinen wird. Caren Kunze danke
ich sehr herzlich fiir die Unterstiitzung bei den aufwendigen Literaturrecherchen, der
JEP-Redaktion fiir hilfreiche Anmerkungen.

? vgl. zur Debatte etwa: CGG 1995; GL 1997; Miirle 1998; Hewson/Sinclair 1999;

Brand et al. 2000; Holland-Cunz/Ruppert 2000; Mayntz 2000; Messner/Nuscheler
2003; Schwerpunkt von ,,Nord-Siid aktuell“ 2003; Sinclair 2003; Behrens 2005.
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Abstracts

Trotz der groflen Bandbreite der Beitrige zu Global Governance lisst
sich als ein Bedeutungskern herausdestillieren, dass es um staatliche Steue-
rungsfihigkeit in Zeiten der Globalisierung auf verschiedenen riumlichen
Ebenen geht. Zunichst werden zentrale Elemente von Global Governance
herausgearbeitet, um anschliefend auf die potenzielle Bedeutung dieses
Konzeptes als ,interparadigmatischen Diskurs® einzugehen. Mit dem Be-
griff konnen aus unterschiedlichen theoretischen Richtungen angesichts
der konstatierten Transformationsprozesse Verstindnisse von Politik und
des Politischen entwickelt werden. Angesichts einiger Defizite wird in der
Folge gefragt, ob (a) die gesamtgesellschaftlichen Entwicklungen ausrei-
chend in den Blick kommen, (b) welche Rolle der Staat spielt und (c) wie
die ,relevanten” und zu bearbeitenden Probleme in der Diskussion um Glo-
bal Governance betrachtet werden. Inwieweit (d) Global Governance ein (eu-
ropiisches) Gegenprojeke zur aktuellen US-Politik darstellt, ist genauso um-
stritten wie (e) die Rolle peripherer Linder in der aktuellen Transformation
der Politik. Unterschiedliche Vorschlige gibt es schliefilich (f) hinsichtlich
der analytischen und strategischen Ausweitung des Begriffs Global Gover-
nance. Abschliefend geht es um die bislang geringe Bedeutung von Global
Governance in den emanzipatorischen Bewegungen fiir eine andere Globa-
lisierung. Despite the large variety of contributions, a core meaning of the
concept Global Governance is the steering capability of the state at different
spatial levels in times of globalisation. At the beginning, the article conden-
ses central elements of Global Governance and elaborates on its potential
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significance as an “inter-paradigmatic discourse” for different approaches.
It is argued that from different theoretical perspectives with the concept
understandings of politics and the political can be developed against the
background of the current transformation processes. Following this and in
the light of some deficits of many approaches, it is asked, whether with the
dominant use of the term Global Governance (a) societal developments are
conceptualised adequately, (b) which role does the state, (c) how the “rele-
vant” and to be solved problems are dealt with. It is contested (e) in what
sense Global Governance does constitute a (European) counter-project to
actual U.S. politics, (e) which role peripheral countries play in the process
of Global Governance and, finally, (f) how the concept can be enhanced
analytically and strategically. Finally it is asked why the term Global Go-
vernance has no significant meaning for the social movements for another
globalisation.

Ulrich Brand
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1. New regions and new modes of governance

Over the last years, profound changes in space and socioeconomic de-
velopment have taken place. During Fordist regulation, the political and
economic space coincided in the national power container: Regulation and
accumulation had a national focus (Becker 2002; Lipietz 1998: 168). But,
women and men make geography, not only history (Giddens 1988: 422)
and space and territory are not immutable. Space is produced, and its pro-
duction implies socioeconomic transformations (Lefebvre 1991). This ar-
ticle will investigate this relationship between emerging territorialities and
new socioeconomic arrangements and its institutionalisation in modes of
governance, the last seen as forms of coordination, conflict mediation and
accommodation of interests (Jessop 2003).

Already in the 1980s, David Harvey investigated regional spaces which
“hang together as some kind of structured coherence within a totality of
productive forces and social relations” (Harvey 1985: 146) which might re-
sult in “islands of privilege within a sea of exploitation”, as “an efficiently
organised regional economy [...] replete with adequate social and physical
infrastructure, can be beneficial to most” (Harvey 1985: 151). Therefore,
regional class alliances can be formed which are less unstable, if supported
by the state. Later on he described the inherent tendency in capitalism to ac-
commodate the tendency of overaccumulation by creating spatio-temporal
fixes (Harvey 2004: 186), without elaborating a theory of the state and con-
sistent concept of territorial power (Jessop 2004: 9). In advancing Harvey’s
concept, Bob Jessop insists on the importance of extra-economic elements
to reproduce capital and on the “political character of the capital relation”
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(Jessop 2004: 13). This demands regulation and institutionalisation as a
attempt to stabilize socioeconomic relations in a social fix, which is always
spatially and temporarily concretised (Jessop 2002a: 48). The Keynesian
National Welfare State elaborated in the 20* century was a spatio-temporal
fix, which accommodated the interests of labour and capital at the national
level. The neoliberal counterrevolution undermined this consensus and shif-
ted power to capital (Harvey 2005). Borja and Castells (1997: 5) claim “that
nation states are too small to control and direct the global flows of power,
wealth and technology of the new system, and too big to represent the plu-
rality of social interests and cultural identities of society, thus losing legiti-
macy both as representative institutions and as efficient organizations”. For
them, the nation state as a power container is dismantled. Instead, following
Jessop (2002b), a new Schumpeterian Post-National Workfare State with
new territorialities and political institutionalisations has emerged, resul-
ting in new spatio-temporal fixes. Swyngedouw (1997) has tried to capture
these dynamics as “glocalization” which implies a host of institutional chan-
ges within the local and regional state apparatuses (Brenner et al. 2005). Lo-
cal governments perceived their spatial and political borders as too limited
to tackle new problems, like commuting and suburbanisation as well as
locational competition and climatic changes. Additionally, these problems
cannot be solved “through top-down state planning or market-mediated
anarchy”, thus resulting in a “shift in the institutional centre of gravity (or
institutional attractor) around which policy-makers choose among possible
modes of co-ordination” (Jessop 2003: 101). Moulaert et al. (1988; 2002)
and Harvey (1989) perceived early that these changes converged in an en-
trepreneurialist form of state and a new type of growth coalition, involving
local chambers of commerce, local financiers, industrialists, property deve-
lopers, etc., which produced a more intricate form of state, as the power to
organize space derives from a whole complex of forces mobilized by diverse
agents. Consequently, local governments seek new technologies of steering
by implementing a new form of multi-scalar governance.

The key characteristic of the new discursive and organisational order is
that the present socioeconomic structure is naturalised, contradictions and
antagonism are harmonized (Jessop 2002a: 468f). Capitalist market socie-
ties are the sole possible world order, markets and private property natural
institutions. Therefore, the new institutional arrangements of ‘governing’
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give a greater role in policy-making, administration and implementation to
private business and powerful segments of civil society.

The analysis presented in this paper is part of a broader effort under-
taken in DEMOLOGOS, an EU-project organized by Frank Moulaert, to
capture recent socioeconomic development by linking it to changes in the
organisation of space. It tries to fill the analytical and political wasteland led
by studies that exaggerate the focus on global and local dynamics by stu-
dying regional modes of governance as forms of spatio-temporal fixes, by a
comparative investigation of growth alliances in two produced spaces: the
newly emerging so-called Central European Region — “Centrope”, in the
border region of four European countries: Austria, Hungary, Czech Repu-
blic and Slovakia, and the well established informal “Greater ABC Regi-
on”, formed by seven municipalities of the metropolitan area of S3o Paulo,
in the south-eastern part of Brazil. In both regions, which do not coincide
with formal political administrative units, local governments have launched
projects trying to articulate different actors to face economic challenges
through cooperation building.

2. Centrope: re-creating an old trans-national region

2.1 An emerging region

Central Europe is an intermediary region between Western and Eastern
Europe with deep historical roots, though later the West became urban and
industrialized, while the East remained rural and agrarian (Anderson 1980).
It has been a cleavage of wealth for centuries. Within the Habsburg Empi-
re these centre-periphery relations were found within the political-milita-
ry unity of the Austro-Hungarian Empire. Austria ruled over the Western,
Hungary over the Eastern part and their respective nations. After 1918 the
region experimented with democratic, authoritarian and fascist regimes and
after 1945, the East was disconnected from the West by the Iron Curtain, a
border nearly identical to the border of the Carolin empire 1200 years ago
(Sziics 1990: 13). This was only one more detour from the periphery back
to the periphery (Berend 1996). After 1989, the fall of the Iron Curtain,
attempts to cooperate with neighbours changed the geopolitical position of

New Regions and New Modes of Regional Governance in Central Europe and ... 53



Vienna from the most Eastern part of Western Europe to the historical po-
sition linking Eastern and Western Europe (Musil 2005).

In this concrete conjuncture, Viennese policy makers perceived the poten-
tial of institutionalising production and reproduction of capital in this ge-
ographical region. Local cooperation could create a regional class alliance
of local cooperation to better compete internationally. This alliance has a
material and a discursive dimension. The most important initiative to fos-
ter cooperation within the neighbouring countries as a discursive strategy
was the invention of a transborder region. The Central European Region
— “Centrope” is a region with six-and half million inhabitants covering the
border area of Austria, Czech Republic, Slovakia, and Hungary. This geogra-
phical unit delimits a political project aiming at cross border regional deve-
lopment through the cooperation of 16 sub-national governments: the re-
gional governments of Vienna, Lower Austria, Burgenland (Austria), South
Moravia (Czech Republic), Bratislava, Trnava (Slovakia), Gydr-Moson-
Sopron and Vas (Hungary) and the cities of St. Polten (Lower Aus-
tria), Eisenstadt (Burgenland), Brno (South Moravia), Bratislava, Ti-
nava, Gyor (Gydr-Moson-Sopron), Sopron (Gysr-Moson-Sopron),
and Szombathely (Vas). In fact, it was a political initiative, incentiva-
ted by the EU-INTERREG-programme, that created Centrope, a name
and a delimited territory, which did not exist before. As the 19* centu-
ry invented nations (Hobsbawm 1990), the 21 century invents regions.

“Centrope is the lead project which develops a multilateral, binding and
lasting cooperation framework for the collaboration of regions and muni-
cipalities, business enterprises and societal institutions in the Central Eu-
ropean Region” (www.centrope.info). Launched at a meeting of local po-
liticians in 2003 in the Austrian village of Kittsee, it aims at establishing
a common region, to create an internationally attractive location and to
communicate the future potential of the region to the public at large and
to strengthen the social and entrepreneurial commitment to the region. All
these efforts should contribute to “success in competition between European
regions” (CENTROPE Consortium 2006). Fifty percent is financed by the
European Union, in the framework of the Structural Fund INTERREG III-
A, and 50% by the three Austrian Federal provinces of the region.
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2.2 Transborder governance

Efforts have been made by Austria, and more specifically by Vienna,
since the early 1990s to establish co-operation with neighbours and “to
maintain but also to extend its grown role as an attractive site for internati-
onal co-operation and to position itself as a competence centre of European
co-operation” (Stadt Wien 2004: 2). A previous, national attempt to coope-
rate was the association of governments of Vienna, Lower Austria and Bur-
genland in the so called “Vienna-Region”. It was a first initiative to create
an interregional trademark for locational competition. Previous attempts of
regional cooperation, like the Planungsgemeinschaft Ost and the Verkehrs-
verbund Ost aimed at coordinating public transport and planning. In 2000-
02, seminars with participants from all four countries were financed by the
City of Vienna. The cross-border project DIANE (Direct Investment Agen-
cy Net) was launched in 2002 by the three local development agencies of the
“Vienna-Region” to build an international network of public development
agencies. Official discourse asserts that this is “the return to a new norma-
lity”, as “only the political events of the 20" century that split this socially,

New Regions and New Modes of Regional Governance in Central Europe and ... 55



economically and culturally integrated region into a space divided by bor-
ders” (CENTROPE Consortium 2006: 5).

Local government in Vienna has created an exemplary local welfare sta-
te. After World War II, it was embedded in a nation-centred mode of regu-
lation and an accommodation of the interests of labour and capital organi-
zed nationally and top down. This paternalist mode of governance was an
economic success and led to the implementation of a nearly universal wel-
fare regime (Novy/Hammer forthcoming). Nation-centred regulation ca-
me in crisis in Austria later than worldwide. Until the 1990s, Vienna stuck
to a defensive Keynesianism (Becker/Novy 1999). With the strategic plan
of 1995 (Stadt Wien 1995) that followed the one of Barcelona, Vienna ad-
hered to the liberal mainstream and glocal policies to foster local competi-
tiveness. The city was seen as the decisive nodal point in the world econo-
my (Borja/Castells 1997) and the place to accommodate ecological, social
and economic interests in a strategy of sustainability. But as its success or
failure depends on the form of integration into the world, competitiveness
becomes the sine qua non that determines all other political objectives. Vi-
enna started to redefine itself. Instead of focussing on its role as capital city
of the Austrian nation, it shifted emphasis to its function of becoming “an
international finance and service centre”, turning itself into the “Gateway to
the East” (Novy et al. 2001: 132). Administrative reforms towards New Pu-
blic Management and the outsourcing of activities became the cornerstones
of a strategy that aims at giving local government better capacity to respond
quickly and flexibly to investors” requests. Business agencies were created to
implement new economic policy and large urban projects were executed by
public—private partnerships. Planning became more open to the business
sector and appealed to a public of “qualified” persons. It was a shift towards
elite networks and business friendly policies. Vienna did not abandon, but
adapted its paternalist, top-down approach.

The organisational form of Centrope reflects the Viennese ideological
shift towards entrepreneurialism and its commitment to cooperate with its
eastern neighbours. The City of Vienna has a key role in the four organisa-
tional bodies involved in Centrope: At the Political Conferences the heads of
the sixteen local governments of Centrope meet to elaborate overall strate-
gies and political guidelines. So far there have been three conferences which
all took place in Austria: Kittsee in 2003, St. Pélten in 2005 and Vienna
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in 2006. The Advisory Board is a discussion forum composed of two repre-
sentatives of each of the 16 local governments who are normally from the
lower political or higher administrative level and is only a consulting body
with no decision-making power. The Steering Committee is formed by the
three Austrian states that co-fund the Centrope project. It is the decision
making body, responsible for selecting those projects presented by the Con-
sortium that receive financial support. The Consortium is the executive bo-
dy, responsible for everyday implementation and “building the multilateral
co-operation” by assisting the coordination of existing cross-border activities
and the regional working groups, writing projects to be submitted to the
Committee, selecting ideas, etc. Their main tasks are outsourced and exe-
cuted by governmental agencies and collaborators. The main actors are the
Vienna Business Agency (WWFF), Ecoplus from Lower Austria, WIBAG
from Burgenland and Europaforum Wien, a formally non-governmental
organisation, which is in charge of the secretariat and elaborates communi-
cation material from political declarations to the website and planning do-
cuments.

Centrope tries to tailor a lasting cooperation framework for govern-
ments, business and selected segments of civil society. Neither social
movements nor trade unions participate. Furthermore, although Centro-
pe covers four nations, funding and decision making-power and bodies for
implementation are concentrated in Austria. Non-Austrian governmental
partners complain about the lack of a common space for financial decision-
making. One intended improvement is to foster complementary INTER-
REG-projects under the organisational structure of Centrope, strengthening
non-Austrian governments as projects leaders and co-financers.

While civil society has no access to decision making, its participation is
supported in the working groups, the pilot projects or the Centrope Plat-
form. The working groups focus on experts and discuss development the-
mes, produce diagnoses and deliberate on strategies. The discussed themes
are selected by the Consortium and the groups’ discussions are publicized
by the Secretary. Moreover the experts are mostly working in local and regi-
onal governments. Although any local actor can suggest projects, the pilot
projects are launched by the Consortium and depend on the Committee’s
approval. The implementation, analogously to the working groups, involves
mainly governments. The Platform counts in its majority on entrepreneurs
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and other civil society participants, but it remains an information forum
with no decision making or planning competences.

Official documents related to Centrope are differentiated according to
two target groups, both types of documents sharing the characteristic of ad-
vertising folders: one aims at the population in general in order to “com-
municate the future potential of the region to the public at large” (Kittsee
Declaration 2003; www.centrope.info). These documents stress cultural and
employment/labour issues, thereby, constructing a regional identity. The se-
cond type of documents is directed towards investors and gives informati-
on concerning locational advantages of the region. It includes information
on tax cuts for corporations and all kinds of governmental subsidies or ser-
vices offered.

As shown, the main actors in Centrope come from government or
outsourced public bodies. These are highly educated and cosmopolitan bu-
reaucrats who become key opinion makers and organic intellectuals of regi-
onal integration. They form an increasingly internationalized elite network
and elaborate their own “discourse of competence” (Chaui 2000), which
incorporates and institutionalizes new, mainly liberal ideas and embeds it
in everyday practices and common sense through documents and speeches
that contain selected narratives.

3. ABC Region: revitalising an old industrial area

3.1 An old industrial region

The “ABC” is the industrial core of Brazilian’s metropolis S3o Paulo.
Founded in 1554 by Jesuits, So Paulo remained a minor village until the
coffee boom in the 19® century. From the turn of the 20" century onwards
it became the industrial centre of Brazil, overtaking bureaucracy-centred Rio
de Janeiro (Townroe/Keen 1984; Storper 1984). In the 1950s, a corporate
pact was sealed that attracted multinational investors, especially the auto-
motive industry. Ford, Volkswagen and other leading multinationals chose
the periphery of Sao Paulo as production sites. The region composed of the
cities of Santo André, Sao Bernardo and Sao Caetano became known as the
ABC. Today it has approximately 2.5 million inhabitants and congregates
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seven municipalities: Santo André, Sao Bernardo do Campo, Sao Caetano
do Sul, Mau4, Diadema, Ribeirio Pires and Rio Grande da Serra.

'Séo Berardo
do Campo

Map 2: The Metropolitan Area of Sao Paulo. City of Sdo Paulo and the ABC Region in

darker colours (Source: own elaboration)

The strong regional identity is due to the common industrialization
process fostered in the 1950s by the federal government. The ABC region is
in a privileged logistical position, as it connects the city of Sdo Paulo and the
port of Santos. Therefore, it received massive incentives and subsidies to de-
velop industries, mainly automobile, metallurgical, and later on, petroche-
mical industries (Scott 1999; Sacramento 2002). The automobile industry
gave a special sense of identity to regional actors, who are proud of having a
“manufacturing culture” (Cocco 2001). Since the 1970s, the workers orga-
nized and started to identify themselves with the region. New actors entered
the public arena (Sader 1988). At the end of the 1970s, still during military
dictatorship, a vigorous workers’ movement organised three huge strikes for
higher salaries, human rights and democracy that became known all over the
country and the reference for the creation of a proper party of the workers,
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the PT (Partido dos Trabalhadores/ Workers' Party), which main leader was
the present Brazilian president Luis Indcio Lula da Silva.

The dynamics of world capitalism permitted that the ABC became
the centre of an import-substitution model of national development in the
1950s and turned the ABC into one of the most prosperous parts of peri-
pheral capitalism in Brazil. This successful spatial fix of a highly concentra-
ted industrial growth pole of metallurgy and automotive industry became a
historical legacy after the end of the economic miracle in 1973. The crisis of
the nation-centred mode of development in Brazil had its first local expres-
sion in the revolts in the ABC, the most Fordist region (Novy 2001: 250).
De-industrialisation affected the ABC more severely than others. The world-
wide restructuring led to plant closure, layoffs and wage cuts (Klink 2001).
The ABC Region, although a peripheral and cheap location world-wide, be-
came victim of increased international competition and the decentralisation
of industrial locations within Brazil. During the 1990s, the federal govern-
ment supported the “fiscal war” between regions to attract plants. This was
to the detriment of the ABC Region, whose image was linked to “high wa-
ges, combative labour unions, spatial shortage, elevated and increasing pri-
ces of land, and lack of governmental incentives that would have increased
the production cost of the regional enterprises” (Jacobi 2000). This resul-
ted, in a regional unemployment rate higher than the metropolitan average.
Between 1991 and 2001, more than 120,000 industrial jobs were extingu-
ished; and car factories had a reduction of more than 30% of its work-force
(Pamplona 2001; Concei¢ao 2001). In addition, the regional income has
fallen as well as the governmental revenue.

Beyond the regional economic specificities, the region also stands out
for an environmental peculiarity represented by the watershed protection
area that covers 56% of the total regional territory in six of the seven cities.
Such a huge water reservoir demands integrated environmental policies and
is the source of common problems such as land restrictions, since the area
cannot be used for housing or business. However, the area is illegally occu-
pied by socially excluded groups notably those expulsed from Sao Paulo’s
new urbanization projects (Fix 2001).
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3.2 Local corporatism

The “ABC Region” does not define itself as a proper project: it repre-
sents basically a set of articulated institutions for regional development built
in particular geographical, social, economical and political conditions.

The regional repercussion of the crisis of Fordism convinced key regi-
onal actors of the necessity to cooperate in order to enhance their interna-
tional competitiveness. This typical gloca/ dynamic resulted in the stepwise
formation of a regional governance system. 7he Inter-municipal Consortium
of the Greater ABC Region is the association of the seven local governments.
Its “Board of Mayors”, which meets every month to discuss common issues
and projects, represents the decision-making level. Created in 1991 to solve
a common environmental problem, it has been increasingly concerned with
economic development issues (Daniel/Somekh 2001). It is financed by the
cities, proportionally to their revenue. Its workforce is partly an established
bureaucracy hired by the Consortium and partly collaborators of municipa-
lities. In a moment of paralysis of the Consortium, civil society organized it-
self. In 1994, regional media, business associations, labour unions and other
civil society organisations were assembled in the so called “Citizenship Fo-
rum” to accomplish a broader legislative representation of the ABC Region
at the state and federal level, as they believed that their representation was
below their economic importance (Abrucio/Soares 2001: 165). The laun-
ching of the Regional Chamber, in 1997, was a key moment in the regional
cooperation between state and civil society, as governments of two levels,
business associations, labour unions, NGOs and plenty of regional actors
gathered in meetings and working groups.

The Regional Chamber was inaugurated in 1997, which coincided with
a revival of the Consortium. It is a non-officially constituted discussion fo-
rum that gathers government representatives from the local and the state
level, private actors mostly from regional business associations, labour uni-
ons and regional NGOs, notably those referring to environmental issues. It
has no physical location or exclusive staff: its secretary tasks are performed
mainly by the Consortium. One of the Chamber’s main objectives was to
coordinate regional planning. The final document, which was almost exclu-
sively written by city governmental actors in 1999, focused mostly on regio-
nal economic development matters. The content of the planning document
published in 1999 was extremely similar to a regional declaration of 1997:
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“The Great ABC Letter” which contains the regional vision and strategies.
Even with no formal planning mechanism, 1997 was a successful period for
regional planning, as traditionally absent actors, like state government and
automobile industry, were participating (Coimbra de Souza 2003).

The Regional Economic Development Agency, founded in 1998, imple-
ments regional projects. Aiming to consolidate the participation of business
in the regional governance system, it was agreed that the agency would for-
mally be a private entity with 51% of the seats for the private actors (regio-
nal business associations and labour unions, universities and some NGQO?s),
and the other 49% to the Consortium. Contributions for budget and pro-
jects should follow the same proportionality. Although being legally orga-
nized as a private organisation, the Agency has worked mainly as a govern-
mental agency, given the low participation of private actors in meetings (and
thus in planning), projects and financing. Most business associations do not
pay their monthly contributions and refuse to give additional resources to
projects.

Regional discourse was strongly influenced by non-public actors, nota-
bly business associations and labour unions. Furthermore, international or-
ganic intellectuals, e.g. planners from Barcelona, have had a huge influence
on the construction of ABC’s discourse in shaping the “Letter” and their li-
beral discourse was “interiorized” by local actors. Although private and civil
society actors have formal means of participation and important functions
in the regional planning institutions, the Consortium has always played a
major role: the “mayors put their personal efforts and a huge number of mu-
nicipal managers participate in the working groups” (Daniel 1997).

The strong regional media had a significant role in the construction
of the regional identity. The regional newspaper “The ABC Diary” and
the magazine “Free Market” largely influence the formation of a common
sense that aims at identifying the interests of local business with those of the
whole local economy and society. Their editors have free access to most of
the regional leaders. Local governments, however, have been from the po-
litical left — the majority belonging to the Workers’ Party (PT). Therefore,
media, which is broadly connected to local capital, has enhanced the con-
flicts with local governments. The latter, however, has avoided confrontation
aiming at consensus building and co-operation within the regional Cham-

ber and Agency.
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The regional governance system sharply lost vigour after 2002. One
reason was the murder of the most active and reputable local leader, Santo
André¢’s Mayor Celso Daniel. The other reason was the victory of Lula and
the PT in the general elections. Many local politicians have been personally
or politically linked to Lula and his closest confidents. Therefore, interests
and strategic outlook shifted from the local to the national level. Many po-
liticians and labour union leaders from the ABC became federal deputies,
ministers or entered federal bureaucracy. They assumed that the space of
manoeuvre is larger at the national than at the local level.

4. Centrope and ABC Region: building regions for capital?

The two cases are attempts to create at the same time a region and a
mode of governance. They are spatial as well as political innovations. This
final section will analyse the potential of these new regional arrangements
by comparing them to the national Fordist institutionalisation as a spatio-
temporal fix of an institutionalised class compromise, which delimit the
main spatial and temporal boundaries within which structural coherence is
secured. While Harvey insists on the expansionary, often imperialist, dyna-
mic inherent in fixing a compromise (Harvey 1985: 1571L.), Jessop stresses
the possibility of coherence achieved via spatially and temporarily fixed mo-
des of regulation (Jessop 2002b: 49). For both, however, successful regional
class alliances assure structural coherence by externalising the cost beyond
its boundaries and marginalizing, excluding and oppressing some classes,
class fractions, social categories or social forces located inside these spatio-
temporal boundaries. The Fordist fix was based on a national compromise
between labour and capital, although excluding migrants and women and
transferring ecological problems to the future and externalising social pro-
blems to the periphery. But it was based on a balance of power, as the “exit
option” of capital was severely limited due to capital control (Hirschman
1958). Moreover it was based on a territory with universally valid rules and
public law. Therefore, it achieved a decade-long stability that was only dis-
mantled by neoliberalism.

Built upon the ruins of the Fordist fix, a new compromise emerged
which is based on powerful actors and excludes whole fractions of society. It
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characterises the new glocal mode of governance, which builds institutions
at the local as well as the global level (cf. Leubolt and Brand in this volume).
This refers to a form of territorialisation which is flexible, but fragile as well
as to a mode of governance which is not consensual, but elitist and hardly
contested. In this sense, Centrope and ABC raise doubts about the sustai-
nability of regional modes of governance.

4.1 New regions?

Centrope and the ABC are regions with no constitutional status, but
a long history. In the federal structure of Brazil, the ABC is in between the
local and the state level, a sub-part of the metropolitan region of Sao Pau-
lo. Centrope articulates local and state governments, two federal units, in
a supra-regional territory. Czech Republic, Hungary and Slovakia are uni-
tary states, which implemented decentralisation recently during adhesion
to EU. In its totality, Centrope is a trans-border and trans-national region
as well as a top-down initiative of public policy. ABC was created from the
bottom up, which only later on became a region of policy making. Both re-
gions have not only strong historical roots, but are increasingly becoming
meaningful territories for living and working as well, although this dynamic
is much more limited in Centrope than in ABC. They condense relations of
production and reproduction, regulation and accumulation and institutio-
nalize socioeconomic relations, a prerequisite for a regional spatio-temporal
fix and a requirement of the hegemonic bloc which stabilizes it. Therefore,
the regional level is becoming more suited to the challenges of socio-spatial
restructuring than the local.

In both regions, new compromises are emerging in the form of new al-
liances in spatial and temporal boundaries. Business associations and local
governments have been the main movers who aimed at attracting and satis-
fying capital. In Austria, the centralized structure of national corporatism
has been weakened to the detriment of labour. Even in Vienna, governed by
social democracy, trade unions have not been incorporated in the emerging
institutions and planning procedures of Centrope. The main agents of the
growth alliance are capital and the state: the former the leader, the latter the
follower. First, Western-Austrian local capital successfully reoriented itself to
the East after 1989, thereby enlarging the economic space beyond the nati-
onal borders (Musil 2005). Austria has been able to turn its historically ne-
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gative balance of direct foreign investment (FDI), due to huge active FDI in
Central and Eastern Europe. From the 370.500 employees in Austrian firms
abroad, 266.200 work in Central and Eastern Europe (Osterreichische Na-
tionalbank 2006). While capital started to explore opportunities soon after
1989, the state picked up the initiative later on. The City of Vienna started
with a proper secretary for foreign affairs, but only more than ten years la-
ter, tried to supply a regulatory and organisational framework for this evol-
ving transborder space of accumulation. In the ABC Region, a local tripar-
tite alliance of state, capital and labour has striven for a class compromise in
a country where labour had no independence, being always subordinated to
the Ministry of Labour. Capital, however, did participate only reluctantly
in this corporatist co-operation system and insisted on its exit-options. La-
bour unions although included had weak voice and did surrender to most
of the threats of capital.

The dominant mode of governance in both regions is liberal and looks
for flexible and multi-scalar solutions to coordinate a space of accumula-
tion based on cross-border linkages. It looks for mechanism to commit lo-
cal firms to the region. The pursued mechanisms are concessions to capital
in diverse forms: subsidies, information, organisational support, legal chan-
ges in taxation and procedures. Large firms and banks accept the dialogue
with public bodies, without abdicating to create their proper organisations.
Raiffeisen, an Austrian bank, promotes its own website www.centrope.at
and activities on Centrope, parallel to the governmental attempts. Multi-
nationals in Brazil subordinate their branch plants to overall restructuring
targets, independent of any regional governance or dialogue. At the regio-
nal level, business is stimulated to get involved and participates if short-term
interests are at stake, for example getting support structures or influencing
planning decision. But investors are not formally represented in Centrope.
ABC’s most important industry, the automotive, is traditionally absent in
regional discussion. Although the emerging modes of governance are cross-
border co-operation systems to strengthen entrepreneurial commitment to
the region by creating institutional arrangements favourable for corporate
investment, a long-lasting articulation of public and private actors has not
yet been achieved.

The new class compromise accepts the basic asymmetry in power re-
lations that result from the possibility of capital to exit. This is the crucial
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difference to the territorial compromise during the Keynesian welfare state.
Local politics and labour are place-bound and political bargaining refers
to the regulation of place. Large enterprises can chose between “voice” and
“exit” and they use their power deliberately. They participate regionally to
improve profitability of their investments and threaten to leave the region if
the environment is not sufficiently suitable. The way Volkswagen dealt with
the strike in S2o Bernardo in 2006 is a vivid example. The company threa-
tened to leave the region if the workers do not agree with dismissing 3600
employees, almost one third of total at the local plant. Even with pressure
from the federal government through deferral of a loan from the public Na-
tional Bank, the giant car producer did not take back its menaces and had
fully succeeded in its attempts. The struggle over the privatisation of the
Bratislava airport is another example: Austrian capital convinced the Slova-
kian government to cooperate in transforming the Bratislava airport into a
subsidiary of the Vienna airport. Privatisation was promoted by using incen-
tives and threats. The newly elected Slovakian Central Government, howe-
ver, wanted to stop privatisation which resulted in huge protests of Austrian
and local Slovakian key actors.

Thus, the spatio-temporal fix which regional governance currently aims
at is much more fragile than during nation-centred regulation. The key
problem is that the nation-centred spatial fix was based on the rule of law
and a public law binding for private actors. New modes of governance are
based on private law, even if the state participates and provides financing.
The common interest coincides with short-term business interests: what is
good for business is good for the region. This unilateralism, however, fos-
ters a short-term perspective and inhibits stability. This imbalance of power
between capital, state and labour is more severe at the periphery. To start
with, Raiffeisen, as an Austrian corporation, is much more committed to
the region and the project than Volkswagen in Brazil where it applies a cost-
cutting strategy more easily than at home. In general, corporations do not
seam to commit themselves to local job creation. But they are more reluc-
tant overseas than at home.

Furthermore, project financing is precarious in the ABC, while it does
not yet limit activities in Centrope. The latter is deliberately supported by
European Union through its Structural Funds and its eligible criteria for
grants, which foster trans-border regions, for instance the “Euroregions”
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(Bundeskanzleramt 2003). It is, thus, a top down initiative in a broader Eu-
ropean governance tradition. The ABC Region, on the other hand, is much
smaller and counts with no external funding. Unequal development conti-
nues shaping the concrete form of institutional arrangements.

4.2 New mode of governance?

The general idea about governance is that government as a mode of go-
verning from above is substituted by governance as a more network-orien-
ted and inclusive form of governing (Jessop 1997; Rhodes 1997). While the
old-fashioned mode is described as bureaucratic, hierarchical and mechanis-
tic, the new one is seen as flexible, multi-scalar, open and relational, more in
line with biological metaphors. It implies that the new mode of governance
is natural and universally applied, homogenizing institutional arrangements
in a worldwide trend towards isomorphism in governance. However, the ac-
tually existing modes of governance can only be grasped by context-specific
analyses. The particularities of our case studies do not support this simpli-
stic understanding.

First and foremost, the leading role of government is striking in both
cases. Institution building consisted in the creation of public development
agencies or the empowerment of existing ones, instead of a liberal minimal
state. These new public institutions conduct capital-friendly state interven-
tions and steering. The leading role of government is indirect as regional de-
velopment projects are implemented by outsourced public or quasi-public
agencies. Funding is mainly public as well.

Second, Jessop (2002b) describes the development of a “Schumpeteri-
an Post-National Workfare State”. The new mode of governance has strong
Schumpeterian traces, as he describes development as a process of creative
destruction that is based on innovation and entrepreneurship (Schumpeter
1947: Chapter 7; Schumpeter 1931). But innovation is realized by leader-
ship (Fiihrerschafi) (Schumpeter 1947: 124ff), a highly problematic con-
cept in Austrian history. New possibilities are realized by a strong leader who
can alone impose his or her will. Hierarchical and authoritarian institutions,
like firms and executive bodies, facilitate his or her innovative agency. There-
fore, Schumpeterian traces in current modes of governance refer not only
to innovation, entrepreneurship but as well to authoritarianism. The latter
is fostered by the discourse of competitiveness, which aims at establishing
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a new institutional framework at all levels with an elitist and authoritarian
trait. Competitiveness as an overall target of regional governance parts from
the assumption that addressing capital demands is the necessary condition
for regional prosperity. This discourse is reinforced by governmental agen-
cies via meetings, planning and advertising documents, conversations with
other governmental spheres and with entrepreneurs (Sum 2005). The dis-
course of competitiveness emphasises innovation and entrepreneurship, wi-
thout problematizing its authoritarian connotations. Firms as generators of
wealth and employment are seen as the key actors, their participation in re-
gional institutions, in planning and dialogue, being celebrated and their de-
mands tending to be promptly accepted. Therefore, access of interest groups
that might oppose the pre-defined strategy is limited. Countervailing po-
wer, a key element of traditional liberal political thinking, is considered obs-
tructive. The state assumes the responsibility to create an environment fa-
vourable for enterprises by outflanking other interests — ecology, justice or
democracy. Socio-ecological problems, e.g. environment and poverty, have
not even been tackled by the studied regional governance institutions. Di-
verging conceptions of regional development are considered as obstructive,
although even the economic viability of the concept of competitiveness has
been questioned (Jager 2006).

Third, the new mode of governance is a threat to democracy and pu-
blic planning, which has historically been organized in territories. Popular
sovereignty and local self-administration need a delimited territory (Lipietz
1998: 181). But socioeconomic relations tend to transcend boundaries and
the new forms of governance strengthen the multi-scalar and network di-
mension of socioeconomic and political relations. Therefore, they lead not
only to a hollowing-out of the nation state, but of democratic decision ma-
king as well. Local and regional legislators can participate, though they have
no competence for defining or implementing strategies. The same is true for
civil society other than business interests: it has voice in limited domains,
but it has no vote. Involved in both governance systems are the heads of
local (and regional) governments and managers of public or public-priva-
te development agencies. The concentration of power and access to decisi-
on making and resources in public bodies that are neither accountable nor
transparent for parliamentary control or for civil society facilitates the pri-
vate lobbying of dominant private actors.
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The dominant solution to complexity and the need for innovative so-
lutions tends to be elitist and authoritarian and the new compromise — as
shown in the cases — tends to exclude social forces except large enterprises
and a coalition of willing governments. Workers, however, are excluded in
Centrope and powerless in ABC. Contrary to the Fordist spatio-temporal
fix, the fix of the new mode of governance does not count on a sovereign
State with power to control financial and legal issues and, moreover, the sta-
bility of a class compromise that binds capital to the region. The challenge,
Centrope and ABC pose for emancipatory politics is to find accumulation
strategies and organisational forms suitable to the relational space of socio-
economics and the network society. A new and democratic spatio-temporal
fix cannot be achieved without modifying and amplifying the composition
of regional alliances, thereby, sharing the burden of socioeconomic crisis
(Harvey 1985: 157)

Alternative socioeconomic development has to overcome the dualism of
a closed democratic power container like a nation state versus a flexible, but
non-democratic and elitist articulation of multi-scalar spaces. Democracy is
no static situation, but an ongoing process (Beigewum 2003). Democrati-
sation means continuous experimentation with forms of opening access to
all parts of the population, especially those at its margin. This is the core
of popular sovereignty: What concerns all has to be decided by all. Inclu-
ding common deliberation about the objectives of development presuppo-
ses accountable and transparent public institutions, beyond bureaucratic
government and the parliament (Hirst 2000). Subsequently, dialogue and
democratic decision-making can include the people in a process of socio-
economic democratisation. This should become the leizmotif of re-shaping

history and geography.
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Abstracts

The paper analyses regional modes of governance by conducting a com-
parative investigation of growth alliances in two regions: the newly emer-
ging so-called Central European Region - “Centrope”, in the border region
of four nations: Austria, Hungary, Czech Republic and Slovakia, and the
well established “Greater ABC Region”, formed by seven municipalities of
the metropolitan area of S3o Paulo, in the south-eastern part of Brazil. The
analyses of both modes of governance will show how these territories are so-
cially produced, therefore not coinciding with existing political or adminis-
trative units. The comparative analysis focuses on forms of spatio-temporal
fixes, comparing the regional institutionalised class compromises in terms of
participation and exit options of capital and state. It aims at a better under-
standing of the peculiarities of these new modes of governance.

Der vorliegende Beitrag beschiftigt sich im Rahmen einer vergleichen-
den Analyse von Wachstumspakten in zwei neu formierten Regionen mit
Regional Governance: die so genannte Central European Region — Centro-
pe in der Grenzregion von Osterreich, Ungarn, der Tschechischen Repub-
lik und der Slowakei — sowie die schon linger etablierte ABC Region, die
aus sieben Gemeinden im Grofiraum Sao Paulos im Stidwesten Brasiliens
besteht. Die Analyse der Governance-Strukturen zeigt den Prozess der Pro-
duktion von zwei Territorien, die nicht mit formellen administrativen Ein-
heiten identisch sind. Die vergleichende Analyse konzentriert sich auf die
Institutionalisierung regionaler Klassenkompromisse im Rahmen von Par-
tizipation und Exit-Optionen fiir Kapital und Staat. Ziel der Analyse ist die
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Diskussion der Fragen, ob es eine neue Art der Governance gibt und ob die
Produktion von Raum die regionale Ausrichtung auf die Bediirfnisse des

Kapitals impliziert.
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Implementing the Urban Italia Regeneration Programme in
Cinisello Balsamo (Milan)

Change and Continuity in the Pattern of Local Governance

1. Introduction

Within this Special Issue focusing on governance changes in a multi-
scale perspective, this last essay will contribute with empirical observations
on a multi-level and multi-sectoral territorial policy for neighbourhood re-
generation: the Urban Italia programme in Cinisello Balsamo, Italy.

Within the debate on the contemporary shift from well structured go-
vernment dynamics towards more indefinite and participatory governance
practices, this article will contribute with observations taken at the lower le-
vel of the government hierarchy: the local administration. Its main goal is to
question the adoption of the communitarian policy model, often advocating
it as institutional learning, and to list a number of issues that, according to
the local structure of opportunities and constraints during the implementa-
tion phase of the programme, enable or prevent the effectiveness and success
of an integrated and participatory urban policy model.

The case-study analysis presented here, drawing from a vast amount of
empirical material collected over ten months of full-time participatory ob-
servation, will be organised around three main sections. Firstly, we will start
with the description of the structural elements and dynamics shaping the
town context: the storytelling will be made explicit from the beginning his-
torical processes, recent development trends and fields of conflict.

After this overview, a brief recognition of the theoretical debate related
to the specific field of the urban policy under analysis — the construction of
public space and its recognition as social need - will be presented. In this
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second section of the paper the Urban Italia regeneration scheme will be
contextualised within the post-Fordist development policies.

A third and final section of the paper will describe the structure-agen-
cy dynamics within the case-study during the implementation phase: it will
shed light on the variables conditioning the social construction of a public
space and will evaluate the role of citizens’ participation in balancing mar-
ket and pro-consuming public space transformation in contemporary ur-
ban contexts. Governance innovation and continuities will be highlighted
here and concluding remarks on structural and conjunctural elements will
be listed and discussed.

2. Cinisello Balsamo in the post-Fordist transition

Cinisello Balsamo is a town of eighty thousand inhabitants in the
northern urban fringe of Milan. Until a few years ago this area has been na-
tionally labelled (and stigmatized, in a way) as the “Iralian Stalingrad”: the
high concentration of heavy industries and blue collar workers in Cinisello
Balsamo and its neighbouring towns - a sub-region home of the famous
Breda, Pirelli, Magneti-Marelli and Falck heavy factories, to name but a few
— corresponded to a strong contractual power of worker unions and co-ope-
rative housing builders, and to a tradition of radical left-wing government.

Within this sub-area the town has especially had the role of being a sort
of “dormitory” for the thousand immigrants from the south looking for new
employment opportunities, during the “glorious thirty” years of the Fordist
era. Massive migration flows have seriously challenged the ability of the city
to host the newcomers. Emergency situations saw whole families sleeping in
building’s cellars and attics, and the urgency for building new houses pushed
towards new organisational answers. Between 1951 and 1971, through in-
tense individual and especially co-operative self-building actions, Cinisello
grew at a very fast rate without any city planning and disregard for the mi-
nimum standard level of green, services and public spaces fixed by the law.
The results are visible in a skyline with an extraordinary mix of tower blocks,
cheap single-family houses and industrial buildings, with a very poor envi-
ronmental quality.
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Since the dawn of the Fordist crisis the town has being experiencing a
deep transformation in the economic and social spheres. The strategic lo-
cation at the intersect of the main transport infrastructures and the strong
working culture has favoured a clear conversion of the city’s industrial vo-
cation towards large-scale retail services and to the new technologies de-
velopment sector. Contemporarily, the flows of population from the city
of Milan, in search of cheaper housing estates, slowly diversified the tradi-
tional population, raised its average socio-economic status while increasing
the gap between the highest and the lowest. As a consequence of its new
economic role and social composition, the traditional stigma of dormito-
ry-periphery was broadly perceived as inapt, while the existing landscape of
unused industrial heritage were a constant reminder of “a Past” that older
as well as new inhabitants wanted to forget. The recent turn to challenge
the town’s identity have been collectively sustained and perceived as a pri-
mary objective.

Notwithstanding a common agreement on the will of changing urban
identity and promoting new economic activities, old inhabitants, newco-
mers, traditional economic actors and political leaders disagreed on the pri-
ority to be faced — for example, the improvement of the built environment,
the enhancement of public services or the construction of cultural facilities.
In a regime of a progressively shrinking State funding transfers, “the City”
needed to behave as a collective actor in order to successfully apply for a fi-
nancial bid. As we will see later on in this paper, the need for exogenous re-
sources implied a postponement of the conflicts from the policy building to
the implementation phase.

Since the middle of the 1990s, the local administration was looking for
new strategies for building a new identity and finding a new role in chan-
ging mapping and hierarchy of cities in the metropolitan area. Before the
financing of the Urban Italia project the town’s local administration had
been making considerable efforts on experimenting with almost all the in-
novative planning and financial tools known at the time, challenging the
existing organisational models as well as the individuation of social pro-
blems and their treatments.

Together with four neighbouring towns Cinisello Balsamo established
a public-public partnership development agency for the management of
cross-boundaries renewal projects and services and started a new wave of re-
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generation and development programmes. Contemporarily, and recognising
the challenge of finding a new organisational setting, a “special” office for
participatory regeneration planning (Ufficio programmi partecipati di rigua-
lificazione urbana) has been created within the public administration.

With its two new operatives branches, since 2000 the local administra-
tion has experimented with a number of new participatory planning tools:
the North Milan Strategic Plan (the second in Italy, after Turin), the Neigh-
bourhood Contract (a regeneration programme for public housing), the par-
ticipatory planning for reshaping two main squares in the city, as well as
new instruments for youth empowerment and participation in the public
life (Youth Forum), are only a few examples.

Through the ability to mobilise different institutional and non-insti-
tutional agencies as well as activating citizens in the implementation of ur-
ban policies the town has been able, in a short time, to achieve a significant
(planned) re-shape of the infrastructure system and to regenerate a number
of under-used buildings for the creation of culture-led initiatives, such as
the first Italian National Museum for Contemporary Photography and the
Multimedia Centre for Historic Documentation. Within the academic de-
bate and planning circles, the city’s administration has been recognised as
one of the most innovative in the whole country.

3. Recognising neglected needs: innovation in the policy
agenda

Within this fermenting ensemble, a further innovative element has be-
en seen in the particular proposal for the Urban Italian regeneration pro-
gramme. Being completely dedicated to improvements of public spaces,
with special regards to youth population needs, Cinisello Balsamo has been
absolutely countertrend.

Difficulties in sharing spaces, encountering diversity and preserving
spaces for non-commodified practices are still posing problems, as alrea-
dy pointed out in the 1960s and 1970s by Henri Lefebvre (1974), Richard
Sennett (1970) and Jane Jacobs (1961), who denounced planning policies
aimed at shrinking urban collective places.
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Fear of disappearing public spaces was deeply related to worries for the
rising of the mass society and the disappearing of a public sphere, as shown
in the work of Habermas and Arendt. But if in their view the retreat in the
individual realm was perceived only as a part of a wide victory of consuming
activities over a public life, other authors, especially Jane Jacobs in 1961, and
Lefebvre, Sennett and Foucault in early 1970s, were highlighting the recur-
sive model where fear of publicness was shaping planning practices, leading to
public spaces structured in order to reduce encounters with diversity, sociali-
sation and social mix, with clear consequences on human behaviours.

Recognising space for leisure time, recreational and creative practices
represents a long-term neglected topic of urban policies. Basic socialisation
needs find satisfaction very often in /iminaland residual spaces of the cities,
self-managed by communities of practices.

This is especially true in Italy, where social spaces such as the centri ter-
ritoriali sociali (as they were named in Milan) instituted during the 1970s
as a consequence of social movements (Bianchini 1993) have been progres-
sively closed, and the most popular out-door meeting places — squares or
parks — are going to be gated. Those for non-market practices are mostly
places offered as a result of bottom-up initiatives, with different degrees of
legality, that rarely constitute a social issue with the dignity to enter into the
political agenda (Nuvolati/Tornaghi 2002).

Literature on the transformation of public space under the pressure of
market, economic restructuring and recent cultural trends, especially tho-
se contributions focused on the American cities (see Sorkin 1992), tends to
overlook the privatisation and commodification of public space and to un-
derestimate countertrend practices from movements or social groups who
claim and act alternative meanings for collective public spaces. Interesting
correctives come from the writings of Henri Lefebvre (Lefebvre 1974), Andy
Merrifield (1996), as well as examples of the first participatory experiments
in the collaborative shaping of places (Hillier 1998; Stacheli/Thompson
1997). They help to shed light on the lack of voice and recognition of all
those practices and clashing symbolic meanings that have been considered
residual, arguing that it is only a matter of reaching the mainstream public
sphere. According to Nancy Fraser (1992) and other authors, there is not
a unique and broadly participated public sphere, realising the Haberma-
sian ideal of rational communication where all the single components of
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a society join the public discourse to negotiate common meanings, rules,
values...and the shape of their cities and public spaces. According to the
different contexts and times, reality shows the process of exclusion of mino-
rities (for example not-land-owners, slaves and women, in the ancient Greek
of the agora, migrants, gays, elder people — among others - in recent years)
and self-exclusion by all those people perceiving themselves as belonging to
counter-cultures.

Taking into account the existence of multiple public spheres is a first
step toward the recognition of differences and needs, and toward an attempt
to opening up a dialogue aimed at filling the communication gap, notwith-
standing the conscience of a irreducible difference and the impossibility to
achieve consensus on all the issues may be involved (for a debate on collabo-
ration and consensus see Healey 1997; Innes/Booher 2003; Hillier 2002).

The case study of Cinisello Balsamo, with this participatory project fo-
cused on multiple public spaces and its participatory planning practice tra-
dition seemed to be the ideal opportunity to analyse, in a sociological per-
spective, the process of social construction of public spaces — as produced and
reproduced by the interplay between agency and structures — and to listen
to the multiple voices of citizens arguing for shaping their collective places.
Within a context of poor environmental quality and lack of public spaces
for recreation, culture and creativity, the decision of treating an issue related
to a social minority (the youth population and their needs), and of focusing
on a usually neglected policy theme such as that of public space, has been
seen as innovative, and it was expected that the programme would provide
“a vibrant agonistic debate about the shape and the future of the common
life” (Mouffe 2005: 109), a new public sphere where, at the same time, new
forms of empowerment and participatory democracy could be experimen-
ted with.

After having faced the problem of social housing renewal in deprived
neighbourhoods, coordinating economic actors around a strategic vision of
the future, shaping two main squares with and along children’s needs and
having reached the objective of settling two main cultural facilities, the local
administration took the opportunity represented by the Urban Italia inte-
grated regeneration scheme to confront a “hot” policy issue.

Notwithstanding the existence of a higher degree of innovation on this
point, weakness and contradiction occurred while starting the phase of im-
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plementation. Observation under the perspective of assessing governance
innovation require the understanding of structural and political conjunc-
tural elements which, combined with agency and power relations, can ex-
plain when and why even a strongly innovative environment can lead to a
failing governance practice — in terms of achieving the goals according with
the broadly participated policy building - and to the primacy of more tradi-
tional government within a certain policy field.

3.1 Cinisello Balsamo’s Urban Italia project: from policy

agenda to the policy building

In 2001, the Italian government approved the financing of the first Ur-
ban Iralia programme. Widely considered as an example of institutional
learning, Urban Italia is a neighbourhood development and regeneration
scheme built on European models, especially conceived as an extension of
the Communitarian Initiative “Urban Programme” 2000-2006. The pro-
gramme sought to support the first twenty Italian cities who lost out on the
EU bid and so did not benefit from the European funding. With the pur-
pose of acting against urban decay and social exclusion in highly deprived
neighbourhoods, particularly those affected by de-industrialisation conse-
quences (contaminated land, abandoned buildings, unemployment, low
level of education, poor educational skills, etc.), the national government
asked the local administrations to re-write a shorter project (due to a limited
budget to be delivered), still following the European programme structure
and requisites.

After submitting a new project, in 2002 Cinisello Balsamo was entitled
to financing. The creation of several public places aimed at transforming
the peripheral and former industrial context in a more convivial and socia-
ble place was announced as the main feature of the programme. The whole
project has been strongly built around this idea in all the axes and measures
it was composed of. Education training, innovative services, regeneration
actions, environment and infrastructural improvements have all been plan-
ned to put efforts on the environmental, structural and skills requirements
for building innovative public spaces.

The project targeted three different areas in the city: a former bourgeois
villa under decay (target area Nol), a former industrial firm, with the sur-
rounding streets and a square (target area No2), both in the city centre, and
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a very large wild area that a century ago was an “egg factory”, containing
also a couple of valuable ancient buildings (target area No3). In view of the
potential of these three locations, both for their features and for their positi-
on, the three areas have been bought (from private land owners) by the City
Council with the intention of regenerating them.

In a rough way, as a starting point, the local administration planning
team had in mind to transform the first area into a university centre, inte-
grating internal spaces for non-student citizens, of devoting the second one
to creativity spaces (in the form of cultural production for-profit and not-
for-profit creative and socialisation spaces) and to transform the third one
into a multifunctional park (with green areas, vegetable gardens, self-ma-
naged areas and sport facilities). Activities, physical forms and organisatio-
nal aspects of these three spaces would have been the outcome of a partici-
patory planning phase to be agreed upon in the following months. Citizen
contribution would have been decisive for the final identity of these public
spaces.

The planning team was formed by two coordinators, one internal to
the local administration (the Special office for participatory regeneration),
and one external (the development agency), two groups of external planners
and one group of consultants. As these kinds of policies were quite new in
the city, when the “Special office” was institutionalised there was no proper
sector of the administrative body, with a correspondent councillor as poli-
tical representative, to lead it. The Office was “special” in a way that it was
directly dependent on the Mayor, who was responsible to the local political
assembly (consiglio comunale). As a consequence, all the planning team was
directed by the Mayor.

During the first year — before the effective financing of the project — the
team worked at the definition of the main objectives of the project. They
interviewed associations or civil servants in charge of youth issues, looked at
international studies for best practices, sought to involve groups and indivi-
dual teenagers - often contacting them directly on the street or in the parks
— in the organisation of “the event” in which the official presentation of the
Urban programme to the city will take place.

In this year, for the first time, different sectors of the local administrati-
on (for instance, those responsible for education, youth policies and cultu-
re) tried to collaborate, together with the special office, in order to exchange
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information and contacts analysing the youth conditions in the town. This,
of course, occurred with a lot of tension among the teams. Together with
the lack of collaborative culture and skills, problems depended also on the
fact that the “special office” had some power and degree of freedom that the
ordinary offices saw as unmotivated privileges. Therefore a certain tendency
to avoid intersectoral co-operation occurred.

Despite the difficulties, a mapping of local youth realities, available
places and European pilot projects had been collected in a document, and
an event carrying on the socialisation habitus of the youth population had
been prepared for a public presentation. This event, called “Cinisello Be-
ach” —an expression taken from the local youth slang (originally in English)
—was part of the official presentation of the Urban Italia programme to the
whole city, on September 27" and 28", 2003.

During these days all the three target areas were opened to the popula-
tion, with different happenings and shows, as a promise of new public space
being “given back” to citizens. In particular, the recently dismissed industri-
al building in the city centre, called Fabbrica Cipro, has been the site for the
Cinisello Beach events, opened during day and night, with video installa-
tion, music dj-ing, graffiti facilities and elements reminiscent of streets and
squares, both in the shape and in its culture. The Fabbrica Cipro building,
in a way, has been transformed into a metaphor of an ideal public space,
seen with the eyes of the youth, a space whose identity would have been bu-
ilt through practices, signs and meeting points.

It was during the official event launching the Urban programme that
protests started being raised, and that the weakness of the new governance
model started to appear. Protests have been either from citizens, councillors
belonging to the opposition party (consiglieri d'opposizione) and even mem-
bers of the executive body (assessori and membri della giunta).

All were claiming that none of them knew about the idea of maintai-
ning the industrial building instead of demolishing it and of addressing the
regeneration programme towards the realisation of a space for youth creati-
vity. If this is quite understandable from part of the citizens, even though the
city official web site were quite clear on that, it was surprising and startling
the reaction from part of the executive body and politicians in general.

Taking apart reflections about the difficult treatment of the “youth is-
sue” in terms of its culture and its needs, as well as the conflict about dif-
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ferent priorities in regenerating the town, this opposing reaction indicates
a lot about the internal dynamics after the reform of the Mayor’s powers.
The greater power of the Mayor in terms of her direct election as well as
her right to lead directly a sector of the public administration, or to choose
executive board members outside the council, tends to undermine and re-
duce the public assembly role and deliberative power (Magnier 2004). In
terms of governance, this innovation, that is now quite old being intro-
duced in Italy in 1993, matches in a peculiar way with the new governance
instruments introduced with the EU policy models. The ability of Mayors
to encourage greater citizen involvement in politics (at least in the electoral
moment), that is one of the motives of the mayor’s election reforms (Mag-
nier 2004), and especially their higher visibility and collectors of citizens’
demands, combined with the lack of a steering role assumption within the
range of the plethora of non-hierarchical government bodies within this
programme, leaves space to the creation of participatory schemes largely af-
fected and manipulated by political opportunism. Magnier (2004: 181) re-
marks that these elements “may converge with these new modalities of pub-
lic action, too quickly subsumed under the label of ‘governance’, to produce
an increase in political inequalities”.

As a multi-level governance tool, the Urban Italia programme used
the steering structure of requisites of the European Urban programme, but
without any formal participation of the EU. Depending on the perspectives,
this can be seen as an evidence of the EU influence even being short of fi-
nancial incentives, or rather as a prove of institutional learning. On this re-
gards, we think, a position should be taken depending on the effectiveness
in achieving the programme’s goal. The leading and monitoring role was
formally assumed by the Italian government, through its Ministry of Infra-
structure. Nonetheless, as a matter of fact, the mixture of European compe-
tences and rules that have been taken as a guarantee in the starting phase,
the principle of subsidiarity that leave large competences to local adminis-
trations and the vagueness left by the partial financing of the policy meas-
ures (requiring project financing or partnership for more than 50 percent of
the actions), left a margin of uncertainty that augmented the difficulties in
assessing the effectiveness of the programme in achieving its goals. Periodi-
cal meeting with the Ministry board, actually, has occurred in the form of a
consultation rather than a controlling and assessing function.
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Thus, in order to understand the extent to which this innovative mod-
el reinforces old dynamics, we need to focus more on the practices than on
the formal institutions that have taken part in the process. We need to read
the interplay between agencies and structures after the launch of the Urban
Italia programme and the shape of formal and informal networks. Observa-
tion of discourses, power and lobbying dynamics within the different public
spheres and among policy networks will shed light on the governance prac-
tices. Clearly drawing from a theoretical perspective that tries to overcome
the traditional human agency-social structure divide in explaining the social
change, we adopt the Bourdieu’s structural theory of practice, and particu-
larly the concepts of habitus — as embodiment of social norms and experi-
ences that mediates between social structures and individual action — and
freld — the socially structured space of “games”, conflict and competition in
which actors play out their engagement with each other to achieve their ob-
jectives (Hillier/Rooksby 2005). Structural elements and their connections
with habitus, explaining change and continuity in local governance - will be
therefore understood and described referring to the specific field of games
that characterises the urban context of Cinisello Balsamo during the policy
building and implementation phase.

4. Policy building and implementation: structure and agency
in practice

4.1 Structural dynamics and habitus within the local freld

The particular context of the three target areas, sited in one of the five
neighbourhoods of the town, is characterised by some elements that can
be treated as “structures”: social morphology - the highest density of elder
population — and physical morphology - a particular deprivation of public
spaces for creative and culture activities and opportunities for younger peop-
le to meet and socialise, a high availability of dismissed building, firms and
villas, a good connection with neighbouring towns and Milan. This system
of constraints and opportunities shaped the goals of the projects as well as
the reaction of the long-term residents, who showed strong opposition to
change and were uninterested in encounters with younger generations. Cit-
izens complaining about plans to maintain the industrial building actually
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were not only demanding a different environment but also worrying about
youth socialisation practices. As young and elderly people have traditional-
ly conflicting needs, these point of critique could have been expected and
properly treated.

Another strong structural element, that we could define as “political
culture”, already mentioned above, was the traditional strength of unions,
left-wing political parties and co-operative housing builders. In Italy, since
the beginning of the twentieth century, citizens were associating in order to
buy land and build up cheap housing estates. In the city of Cinisello Balsa-
mo, which had grown quickly during the period 1950s -1970s as a conse-
quence of strong south-north migration flows, this phenomenon has been
of major importance and still today co-operative housing builders have the
control of the main processes of physical transformation of the town. The
powerful position of lobbying actors in the feld of the Urban Italia program-
me depends exactly on this system, regulating politics, housing and labour,
and shaping alliances. The actor embeddedness in this political culture ex-
plains a lot of their resistance to pursue governance innovative practices.

Within the field, furthermore, we have to focus on all the specific re-
sources in terms of knowledge and cultural capital of individuals explaining
a large part of their behaviour (Bourdieu 2000). In the case study under ana-
lysis, an important habitus that shaped the action of citizens — particularly
the movement that grew against an issue of the Urban Italia programme that
embodied all the typical features of a NIMBY (Not-in-my-back-yard) group
— depended on the cultural capital deriving from previous policies and par-
ticipatory experiences, that gave them important skills to behave in the field
of the programme. As a matter of fact, one of the two leaders of the NIMBY
movement did her master thesis in planning on the “Neighbourhood con-
tract programme’; an innovative regeneration participatory programme ex-
perimented in Cinisello Balsamo two years before. During her research she
worked daily in the “Special office for participatory regeneration” for several
months, acquiring a common language and skills in dealing with citizens
and involving them in the planning actions. Others residents of the neigh-
bourhood have been involved in previous participatory actions, so that they
were particularly sensitive to participation and open to mobilization.

On the opposing end, an habitus contrary to mobilization was formed
out of the frustrating experience of the Youth Forum, the participatory pro-
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ject for youth empowerment, that was brutally ended when the group rea-
ched the consciousness of claiming precise spatial resources in order to con-
tinue to work autonomously.

A final, but not less important element we have to mention is the lack
of tradition and skills in the inter-sectoral collaboration and coordination
among sectors of the local administration. Although it is not a peculiar ele-
ment of this context — being quite common in many local administrations
in Iraly — it has been important in this case study.

4.2 Actors, power, decision-making: lobbying and interests in
the shadow

Actor-networks

As required by the model of the Urban Italia programme, the actors
involved or self-involved in the programme were several denoting, at least
formally, a multilevel governance. Actors, although entering into the pro-
gramme at different moments, were structured in networks, partially over-
lapping, as shown in Figure 1. Here I will focus on five main networks
resulting from the participatory observation. These networks have been rel-
atively stable during the ten months showing a common internal interest in
co-operation. Remarks on policy networks are intended here as a toolbox
— rather than an alternative form of governance, in line with the German
school (Bérzel 1998) — for analysing formal and informal entities belonging
to society and institutions, understanding their interdependency and inter-
est intermediations, and explaining pressures, concertation and lobbying
activities. Boxes represent actors involved in the programme. Ovetlapping
boxes show multiple belonging, sometimes expected, some other startling
(such as one of the two leaders of the NIMBY movement who is also a poli-
tician of the governing coalition).

Network 1 represents a network based on a limited issue, an entity
that Rhodes (1997) would have called issue network (Bérzel 1998; Hillier
2002). It was founded by a group of people acquiring a flat in a new buil-
ding, at that time still under construction, very close to the former indus-
trial site of Fabbrica Cipro, the second target area. The building was a co-
operative house (all the owners, more or less 120 families, were associated
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to the co-op housing group), therefore the NIMBY group involved also the
president of the cooperative and, later on, of others cooperatives in the city.
Open to a wide participation of local residents, the network had an unequal
distribution of power and knowledge resources among its participants, with
a leading role of two key people, as already mentioned above.

The powerful and informal network 2 involves personal and very
close relations among the Mayor and the builders. As a political activist in
the Left for thirty years (the city has never had a centrist or right-wing admi-
nistration), and having taken an active role during the housing emergency
in the city, the Mayor maintains close personal relationships with the co-op
world and the builders in particular. Her closeness to them was very strong,
as shown also with some personal calls she had during several meetings, or
with her direct inexplicable participation in some coordination meetings.

Network 4 — essentially a professional network, according to the Rhodes
taxonomy — represents the local administration planning office, formally re-
sponsible for the programme (but forced to share the coordination with the
development agency) and two groups of external planners. Their relation-
ship depends on previous collaboration and a strong commitment to shared
values: they intended their roles as missionaries (Hillier 2002) and strongly
believed in the innovative goals of the programme. The special statutory
position of this sector in the local administration, being directly under the
direction of the Mayor, was also at the origin of an inter-sectoral hostility,
as mentioned above.

Network 3 represents the most controversial group, shadowed in the
lobbying activities and alliances but clear in their basic values: they share
the idea of progress as economic growth and improved their networking
skills in the coordination of the strategic plan of the “North Milan” area.
They shared coordination activities, competing and explicitly conflicting,
with network 4. It is noticeable that they hired as consultants some plan-
ners belonging to the fourth network. Their role in the programme was al-
so as partners, due to the fact that they transferred (in the form of person-
hours) public financing received by the administration with other national
programmes.

Finally, network 5 collected the three main political parties in the go-
vernment coalition (in the Figure, 1 is the main left-wing party of Demo-
cratici di Sinistra, 2 is the left-centrist Partito della Margherita and 3 is the
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radical left party Rifondazione Comunista). This network played a major role

due to a particular conjuncture: the approaching electoral moment and the
ineligibility of the Mayor. The field was strongly shaped by the power games
and strategic calculation of the political leaders competing for the succes-

sion. At the same time, the Mayor was seeking new opportunities in a higher

level of government - the province - and looking for alliances and support.
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Figure 1: The map of actors (in boxes) and their networks (Source: own elaboration)
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From this overview it appears clear that higher levels of the government
hierarchy — neither the Ministry nor the Region or the Province — did not
have a substantial role in the planning and early implementation phase of
the urban programme. Their participation were merely formal, taking the
form of financing or promoting communication and dissemination. The so
called multi-level feature of the programme has only taken place at the level
of statutory participation, taking the form of financial participation in the
most positive case, but merely empty at the level of participating in delibe-
rative assemblies.

Representations and public spheres

As expected, representations, desiderata and symbolic meaning of the
public spaces to be realised were different, and sometimes conflicting. In an
overall view we can compare them and their rationalities, through justifica-
tion discourses that have been expressed in the public arenas. I would like to
highlight here that different representations took place mainly in different
public spheres so that they were not compared and discussed together be-
tween the same group: despite its announcement, a physical space functio-
nal to managing participation and debate during the implementation of the
programme — a physical substrate for the public sphere as Sebastiani (1997)
would call it — has never been settled. This meant that all the different visi-
ons and desiderata of public space (see further) must be found, once again,
listening to what emerged in formal and informal meeting (what I call “pu-
blic arenas”), belonging to public and counter-public spheres (Fraser 1992).
Informal public arenas were purposely activating actors. Through the “tam-
tam” in the street, with a sit-in outside the church, the collection of signa-
tures and public assemblies the first network informed and invited people
to join an alternative planning team. The formal ones, on the other hand,
(public hearing, restricted meeting, coordination roundtable, “laboratories”)
were often bounded, involving people under invitation, voluntary excluding
segments of the population or re-directing groups to less “hot” issues. The
strategy was the parcellisation of the participation process in segments, tre-
ating separately the three target areas. This was functional to avoid a redefi-
nition of the solution — the predestination of the three target areas to edu-
cation-creativity-park activities — that would have challenged the interest of
existing economic partners or bounded those of future ones. For example,
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alternative location for the creative activities, advanced by the NIMBY mo-
vement, were not taken into account: the group proposed two different al-
ternative locations — one inside the target area No2, one in the target area
No3 — that were not considered because they would have limited the free-
dom of eventual entrepreneurial partners interested in developing the target
area No3, as well as those already involved in the area No2. The alternative
location in area No2 on the one hand, owned by a co-op housing builder,
will be soon transformed in a residential area through a change in the city
plan, as a sort of gift. On the other hand, the third area, waiting for a priva-
te partner in a regime of project financing, were never opened up to partici-
pation, giving priority to the wishes of the private interest.

Justification discourses can be grouped in two main families: tech-
nocratic rationality versus life-long-experience rationality — the power of
knowledge versus the power of practical deprivation experience. Both re-
ferred to the need for a better, liveable and sustainable environment, freely
accessible, containing the market pressure to build consuming-led spaces.
None of them, actually, expressed the need for a “safe”, controlled, gated
space. The clashing elements were, mainly, related to the scale to which the
symbolic and practical meaning of public spaces should have referred to: the
neighbourhood level (public space belong to close residents), the city level
(public spaces are required for the youth living in the city) and the metro-
politan level (better public spaces, cultural, educational and sporting activi-
ties will change the identity, the image and the attractiveness of the city at
a metropolitan level).

Lobbying and power games

These meanings, themselves, of the different representations, in a way,
were not so far from each other, and an agonistic diversity would have been
treated in a political public sphere aimed at discussing and confronting the
goals of creating public spaces for young generations. These did not occur
in a field of games where the goals were merely treated as an opportunity to
show contractual power among electoral forces.

Lobbying and negotiation occurred under the assumptions that every-
body with a voice, and without taking in account young people, would have
been happy and a consensus would have been reached.
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Lobbying activities and cooptation permeated all the process, within
networks and among networks. “Within” because of the multiple belonging
of some actors, for instance the Mayor. Her concerns in assuring political
continuity to the left coalition, receiving the electoral support (votes) from
the co-operative housing builders and supporting the electoral campaign of
the future president of the province (that would have called her as his depu-
ty) were the only, real, important goals to reach. In her ‘weak’ position the
forces with contractual power advanced their will and desire, exploiting the
public opinion, even using local media.

Apart from electoral-led lobbying activities, other kinds of lobbying oc-
curred. Two are remarkable and relate to the conflict between the two co-
ordinators of the programme and the intersectoral collaborative work. The
local administration planning office, that after a year was forced to stop the
participatory activities and take only a role in ratifying the work of the se-
cond coordinator, tried to use the power of their information and control
of official documents both to hinder the work of competitors and sending
information to young people (without succeeding in waking up their mo-
bilisation force). The second coordinators, on the other hand, tried to co-
opt me in order to reach information they needed, using my neutrality as a
witness of their supposedly “good operation” and proposing me to work as
a substitute of the planners co-opted by the competitors (planning group
B, in the figure).

Seen from the point of view of innovation in civil society empower-
ment, the primacy of lobbying activities over the participatory aims of the
programme had a dramatic effect in emptying the arena for deliberation and
participation, disempowering the young population and empowering those
actors with other mobilising resources to be spent in occulted lobbying. So-
cial exclusion, if possible, has been even more deep and unfair.

5. Assessing effectiveness of participatory tools and gover-
nance innovation: lights and shadows of decision-making
Before coming to a conclusion, some data and information on the out-

comes of the first half of the programme are needed, in order to better focus
on questions raised in this detailed overview. Decisions taken in this phase
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of the programme have consequences “in the light” and “in the shadows”.
As regards to the light, we can say that the fie/d has been characterised by
structural forces affecting the behaviour of the actors. From a procedural
perspective, the communicative planning occurred without inclusion and
the recognition of differences. Issues were treated with a continuous shift
among timing and procedural need of the programme, on the one hand,
and electoral and alliance opportunities on the other. Consensual agreement
occurred at the expense of the main goals. Actually, apart from the target
area No 1 — the university building where the ancient villa has been renewed
in partnership with the University of Milano Bicocca — the remaining of 5
million Euros were spent to re-shape a square. For the target area No 2 one
hypothesis under screening was that of letting it to the co-op builders for
the realisation of “community” parking and garages at their expenses. Target
area No 3 is still waiting for private investors today.

As regards to the shadows, we just have to remark on some self-explai-
ning data. The Mayor has been elected in the province and designated as
deputy of the president of province (presidente della giunta). The incoming
mayor, belonging to the radical left-wing party (Rifondazione Comunista)
has been one of the few mayors (on more than eight thousand municipali-
ties) elected at the first turn — with the absolute majority of votes — in Italy.
The president of the province is the former mayor of one of the five allied
neighbouring towns, the same that founded the development agency. The
latter, that we know also for being partner of the programme as well as se-
cond coordinator of the team, was strongly involved in the organisation of
the electoral campaign of the president of the province.

Today it is clear that the goals of the programme were sacrificed in the
name of alliances and agreements, in a climate where the compromise be-
tween left-centrist and leftist groups will lead towards a big major turnover in
the political sphere — at the province level in 2004 and more recently at nati-
onal level — but with the maintenance of the status quo at the local level.

The tradition of good practices and participatory skills that have been
part of the cultural capitals of all the actors involved have been defeated by
the exceptional centrality of political opportunities at a rate that did not lea-
ve any space for the pursuit of the programme’s goals.

Concluding, we can say that the Urban Italia programme, despite being
a mult-level governance tool and integrated multi-sectoral policy, is at its
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deep core a local experiment of organisational change without a steering lea-
der. As such, it is a field where political opportunism, particularism in lo-
cal protest and old corporatist arrangements play a major role in lobbying
and shaping the decision-making process. Innovation in satisfying neglected
needs, although emerging in the very beginning of the process, have been
suffocated by the primacy of conjunctural political opportunities and in ci-
vil servants’ lack of skills for collaborative and intersectoral work.

In order to positively redefine cognitive schemes both at the level of
long-term administrative employees and in a consolidated way of policy
building it is necessary to avoid financial uncertainty and the steering void
that opened up the process to ungoverned discretionality.

The new governance configuration, allowing space for a wide range of
actors participating in the policy implementation, it is actually a very shado-
wed field, where deliberative public arenas and partnership can be comple-
tely empty entities, very far from the discoursive construct behind them.
Effectiveness must be evaluated, therefore, taking into account a set of in-
dicators such as: type of networks; their skills and mobilisation resources;
position of the city builders/developers within the chessboard of interest
touched by the policy implementation; time position in relation to the elec-
toral turn and forecast of the political balance in term of continuity/change.
These elements include agency and structure system of opportunities and
constraint that, in the presented case study, have been recognised as affec-
ting the degree of innovation in governance dynamics and democracy en-
hancement.
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Abstracts

The paper examines a multi-level and multi-sectoral territorial policy
for neighbourhood regeneration: the Urban Italia programme in Cinisello
Balsamo, Italy. Within the debate on the contemporary shift from well
structured government dynamics towards more indefinite and participatory
governance practices, the article contributes with observations taken at the
level of the local administration, questioning the adoption of European po-
licy models and advocating it as institutional learning. Analysing the social
structure — human agency dynamics within a project aimed at creating new
public spaces through a participatory programme, the paper sheds light on
a number of structural and conjunctural elements intertwined with human
habitus explaining innovation and continuities in urban governance.

Der Beitrag behandelt eine multi-sektorale Mehrebenen-Territorial-
Politik fiir Nachbarschaftsregenerierung am Beispiel des Programms Ur-
ban Italia in Cinisello Balsamo, Italien. Innerhalb der Debatte um die ak-
tuelle Verschiebung von durchstrukeurierten Regierungsdynamiken hin zu
weniger definierten und partizipativen Governance-Praktiken analysiert
der Artikel mit Hilfe von Beobachtungen auf der lokalen Verwaltungse-
bene die Einfiihrung europiischer Policy-Modelle und ihre Bedeutung fiir
institutionelles Lernen. Anhand der Dynamik von sozialer Struktur und
menschlichem Handeln innerhalb eines Projekts, das auf die Gestaltung
neuer dffentdicher Riume durch ein partizipatives Programm abzielt, wird
im Beitrag auf strukturelle und konjunkturelle Elemente, die mit Habitus
verwoben sind, hingewiesen. Darauf aufbauend werden Innovationen und
Konttinuititen innerhalb der Urban Governance erklirt.
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Central Eastern Europe in the Global Market Scenario
Evolution of the System of Governance in Poland from
Socialism to Capitalism

1. Introduction: from actually existing socialism to capitalism

It has been generally assumed that the changes that occurred during
the 1990s in Central Eastern Europe resulted almost entirely from the shift
from centrally-planned to market-oriented economy system. Following
Gorzelak (1996), it is possible to look at the post-socialist transformation as
a shift from a Fordist to a post-Fordist organization of economic, social and
political life. This shift was not possible in a system separated by economical
and political barriers from international competition. Once these barriers
wete removed, the old patterns of economic production could no longer be
maintained and new patterns of socio-economic and political organization
begun to shape a different reality.

Whether it is true that there are several resemblances between the trans-
formations process characterizing CEECs during the 1990s and those that
occurred in the Western world 30 years ago, it must not be forgotten that
the “ideological” factors characterising the starting point for these changes,
as well as the answer developed by the different governments in order to
manage the process, have been completely different, attributing an evident
post-socialist flavour to the process itself. Thus, beside the similarities with
a transition towards a post-Fordist reality, the post-socialist transformation
presents peculiar elements that cannot be noticed elsewhere and represent
the direct consequence of the shift from socialism to capitalism. In 1990,
when the process was at its start, the reform could be compared “with the
building of a new house on old, crumbled foundations, without a detailed
plan and with only one third of the materials available. Nevertheless the
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house had to be built as quick as possible and has to look exactly like uncle’s
large and beautiful house only known from pictures.” (Paul 1995). This
quotation helps us to understand the atmosphere of political and decisional
uncertainty characterizing the first years of the transition, when CEECs had
to operate with no blueprint for the structural changes needed in order to
shift from “plan” to “market”.

This paper is an attempt to shed some light on the transition from actu-
ally existing socialism to capitalism, analysing the transformation in the Po-
lish system of governance, as it evolved from a socialist model towards a sce-
nario characterised by the acceptance of a new market-friendly approach.

The first part of the text will describe how the application of the the-
oretical principles of soviet-inspired centrally planned economy led to the
consolidation of a typical government structure, underlining the role of the
main agencies at the different territorial levels.

The second part will concentrate on the interrelation of the different
dimensions characterising the transformation period. After presenting the
macroeconomic reform and the general patterns of transition, the focus will
shift to the evolution of the governance system. The different forces struc-
turing the model that emerged during the 1990s will be analyzed, from fo-
reign investments to national capital, from the role of the state to the dif-
ficult resurgence of the local level, in the light of a framework increasingly
influenced by international forces where the state, continuously claiming to
play a passive role notwithstanding, has been actively shaping Polish reali-
ty in favour of the international capital, following a strong neoliberal ap-
proach.

2. Government structure in communist Poland:
strong hierarchy and weak horizontal integration

After the access in the sphere of Soviet influence, Poland adopted a
centralized economic model based on the development of heavy industry
to foster rapid economic growth. The main goals of centralized economic
planning were (Conti 1985):

99



- the reduction of the gap between urban and rural areas;

- the reduction of the socio-economic development differences between
regions;

- to avoid as much as possible economic and social contact with western
nations;

- the organization of a centralized economic development that left liccle
room for market influence;

- the creation of the basis for a future socialist society by education and
propaganda.

The adopted economic approach led to the establishment of a specific
government/governance configuration that can describe the Polish socialist
reality very well (see figure 1).

The structure of foreign trade was mainly dominated by import/export
relations inside the COMECON area (in 1980 Poland more than 60% of
importation/exportations were from/towards other COMECON nations,
while only 26% involved the European Community, with Germany as the
main player, see Gorzelak 1996). Economical relations with other European
and Western countries were very limited until the 1980s. Nevertheless, since
the second half of the 1970s, due to a change in the central government’s at-
titude, foreign investments began to operate within Polish borders (cf. Part
6 for more details).

The centrally planned system of economic development and resources
distribution was characterized by a strong hierarchic national planning sys-
tem, based on economic planning at the national and regional level, on na-
tional plans for the localization of settlements, and on the physical planning
at the regional, urban and intra-urban levels.

Two sets of considerations can be made (Shaw 1985). The first con-
cerns the different agencies and the relation between them. The shorta-
ge of resources led to a sort of struggle between different pressure groups,
mainly the state administration, the communist party organization (whose
priorities where strongly influenced by the Soviet party), and the state en-
terprises (that were subjected to the COMECON). The second considera-
tion concerns the role of these pressure groups at the different scales. In line
with the strong hierarchical flavour presented before, the central level of all
three groups was the dominant one, and the local the less important. All
the economic goals were agreed upon at the national level, and afterwards
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implemented by decisions on settling different economical activities, labour
forces, housing, following a rigid top-down approach guided by the needs of
different ministries and put into practice by the regional and local planning
offices (Sykora 1999). Planning offices, enterprises and the Party, despite the

weak horizontal integration, interacted in a strongly integrated vertical way
and constituted a crucial factor providing local communities with all kinds
of economic and social services needs. They had their own shops, schools,

sports teams, medical care, were helped during construction of infrastruc-
ture and during the harvest, etc. (Cond 1985).

—— 1}ADE RELATIONS >
SOCIALIST WORLD | | SOCIALIST COUNTRY WESTERN
WORLD
NATIONAL ,
SOVIET UNION
-» MINISTRIES OF ECONOMY, INDUSTRY, HOUSING, LABOUR, ETC. |
COMPETITION FOR RESOURCES. “
|
\ EU
COMMUNIST ‘ ‘ STATE ‘ ‘ CENTRAL PLANNING |
PARTY ENTERPRISES OFFICE 1
COMECON | EU
REGIONAL \ 1l COUNTRIES
\ 1
PARTY STATE REGIONAL PLANNING \\ “
SOVIET OFFICE [ENTERPRISES OFFICE Vi NON-EU
COMMUNIST PARTY \1| COUNTRIES
\\
LOCAL Q
L
PARTY ‘T ‘ W STATE | LOCAL PLANNING | \ Vi
OFFICE ENTERPRISES OFFICE \
I OTHER CEECS l I 1 I FOREIGN
< B INVESTORS
LOCAL DELIVERY OF SERVICES

Figure 1: Governance framework configuration in Socialist CEECs
(Source: own elaboration)

The hierarchical structure described above contributes to explain the li-
mited role played by local communities, where functions were mainly per-
formed by representatives directly dependent to central authorities, due to
the lack of any form of local self-government. This complete hibernation of
local peculiarities coincided with a substantial negation of the concept of

locality itself and inhibited bottom-up organization of locally led develop-
ment processes (Gorzelak 1998).
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After the initial successes in the transformation of the extensive growth
model of the 1950s and 1960s (in the period 1950-1969 Polish GDP grew
by 250%, mainly due to a 8.5% yearly increment in the industrial produc-
tion. Conti 1985) into an intensive growth model based on rationalization
and savings, during the second half of the 1970s growth figures began to
decrease, while the economic restructuring proved to be slower than expec-
ted (as shown in table 1), leading to what Kornai (1980) labelled “an eco-
nomy of shortage”, that eventually ended up with the paralysis of the sys-
tem (Kornai 1990).

Economic sec- 1947 National 1961-1980 Long | Real Situation in
tors’ employment | Plan’s forecast for | term Plan’s fore- | 1980 [%]

share 1980 [%)] cast for 1980 [%]

Agriculture 25 25 32
Industry 30 35 33
Services 45 40 35

Table 1: Economy restructuring: discrepancy between plan and reality
(Source: Dawson 1987)

3. Macroeconomic reform and general patterns of transition

The post socialist countries of Central Eastern Europe began their so-
cio-economic and political transformation with the burden of their socialist
heritage. Obsolete production structures (41% of the Polish GDP in 1989
was still generated by state owned heavy industry, see Gorzelak 1996), un-
derdeveloped technical infrastructure (in 1989 there were 82 telephones
per 1000 people, and 69 km of roads per 100km?, see Szul/Mync 1997),
and low level of technological, organizational and managerial advance-
ment (39% of households having a car, 3% with a personal computer, see
Gorzelak 1998), could be mentioned as the most important negative cha-
racteristics. A well educated labour force (with more than 50% of the popu-
lation at working age having concluded secondary education, see Gorzelak
1998), high level of social security and strong development of social infra-
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structure were definitely strong assets characterising the legacy of the pre-
vious historical period.

Soon after the end of communism, the introduction of a market eco-
nomy and the attempt to adapt to the new system took shape. Without any
blueprint to refer to, the opinions of the experts about the best strategy to
follow were often conflicting.

Two approaches were identified: the first stressed the necessity to realize
the macro-economical reform as soon as possible, in order to quickly elevate
the living conditions of the population towards western levels by rapid pri-
vatization, administrative decentralization, transition towards global market
prices and reduction of state aids (Lipton/Sachs 1990).

The second one believed in a more ,,political“ transformation path, af-
firming the need for a semi-protectionist approach allowing a “softer” tran-
sition in which the population and private enterprises had the possibility to
adapt to the rules of the new economic model (Murrel 1993).

Although the argumentation of the second group of theorists were
more far sighting, Poland decided for the so-called shock therapy (a drastic
anti-inflationary program combined with a fast liberalization of the econo-
my), underestimating its social costs (Parysek 1993).

As Gorzelak et al. (1994) point out, different approaches were cho-
sen in the other post-socialist countries, ranging from the less radical and
more pragmatic Czechoslovak programme to the more cautious Hungarian
macro-economic policy of a “soft landing” into capitalism. Those differenc-
es notwithstanding strong similarities emerged in the pattern of economic
problems being experienced (cf. table 2 for the situation in Poland).
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Categories | 1989 | 1990 | 1991 | 1992 | 1993 | 1994 | 1995 | 1996 | 1997

GDP 1002 | 88,4 | 93,0 | 1026 | 103,8 | 1052 | 106,5 | 106,1 | 106,9
Industrial | o) o1 oo 1000 | 1028 | 1068 | 1121 | 1099 | 1083 | 1108
production
Agricultural |1 0| 00 | 106 | 877 | 10858 | 892 | 117.8 | 99,1 | 1017
production

Exports 100,2 | 113,7 | 97,6 | 97,4 | 98,9 | 1183 | 116,7 | 109,7 | 113,7

Imports 101,5 | 82,1 | 137,8 | 113,9 | 118,5 | 113,4 | 120,3 | 128,0 | 122,0

ForeignIn- |, 5 | 8090 | 1850 | 2330 | 2530 | 1093 | 1950 | 1420 | 1090
vestments
Foedapital | o) o | g9 4 | 956 | 1023 | 1029 | 109.2 | 1260 | 1203 | 1202
formation

Inflation 351,0 | 686,0 | 171,1 | 142,4 | 134,6 | 130,7 | 126,8 | 119,8 | 113,3

Unemploy- / 63 | 11,8 | 13,6 | 13,7 16 | 149 | 132 | 105
ment rate

C.)onsump- / 6,3 11,8 | 13,6 | 13,7 16 149 | 13,2 | 10,5
tion

Table 2: Economic development trends in Poland 1989-1997 (Previous year=100%)
(Source: Roczniki Statystyczne — Statistical Yearbooks 1990-1998)
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One of the main worries of the different governments was the creation
of the economic and legal conditions needed to attract foreign investors. Po-
land represented the largest potential market, thus the Polish government
worked hard to create an institutional framework for foreign and domestic
capital (cf. Parts 6 and 7).

The process of economic restructuring has proceeded, although not as
fast as assumed, throughout the 1990s, and presented two different dimen-
sions:

- The collapse of several enterprises, which has not always reflected the
real economic situation and growth potential, but often has been the
result of external conditions (eg. the collapse of traditional markets).

- The growth of old firms and the fast establishing new economic units,
mostly in progressive economic sectors, mainly due to foreign invest-
ments.

Agriculture was the sector most exposed to foreign competition, which
Polish agriculture had to lose out to, mainly due to its ineffectiveness and
to an almost total collapse of large state-owned agricultural enterprises. The
constant decline in agriculture has been replaced by a very high growth of
the share of tertiary activities, reflecting a sort of rationalization of the over-
all economical structures (see table 3).

Sectors 1989 1990 1991 1992 1993 1994 1995 1996
Industry 41,0 43,6 39,2 39,6 33,4 32,2 28,9 27,1
Construction 9,6 9,5 10,9 11,2 6,6 5,7 5,2 5,3
Agriculture 12,2 7,3 8,4 7.3 6,6 6,2 6,6 6,0
Other 37,2 39,6 41,5 41,9 53,4 55,9 59,3 61,6

Table 3: Creation of the GDP in Poland 1989-1996 [in %]
(Source: Roczniki Statystyczne — Statistical Yearbooks 1990-1998)

Transformation effects on the labour market were dramatic, with pau-
perization and unemployment hitting wide strata of the population. The de-
crease in the number of jobs due to the economic recession manifested itself
from the very beginning of the transformation period. The total number of
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lost jobs in Poland in the period 1990-1993 amounted to over 2 million,
and in 1994 the unemployment rate reached 16% of the economically ac-
tive population.

The economic reform worsened the social situation by not guaranteeing
maintenance of the standards of living to most of the workers, mainly due
to the growing polarization of incomes and in the precariousness of jobs.
In contrast with the socialist period, when the society was characterised by
strong egalitarianism, income differentiations grew exponentially, with the
richest 20% of houscholds achieving an income per capita 6 times higher
than the poorest 20% (Gorzelak 1998). Moreover, state subsidies for several
social services, such as recreation, child care, health care and retirement were
withdrawn almost entirely (the social insurance system and pension system re-
form started in 1996 and concluded in 1998 (Gorzelak 1998). This caused
a shift from a situation in which supply of social infrastructure and social
services was granted, to a situation of privatisation of those services and of
growing impossibility to benefit from them due to the high costs (Gorze-
lak et al. 2001).

4. The interrelated dimension of transformation

The macro-economic changes described above are the point of depar-
ture to portray the changes characterising the governance structure that de-
veloped in Poland through the transformation period. This will be done by
taking into consideration the main structuring forces together with the re-
asons that led to following specific paths of reform during the 1990s.

At the beginning of the 1990s, the weak policy priorities given by the
Polish government to pivotal themes like planning, regional and local poli-
cies, social services, etc. (Sykora 1999) have often been assumed as the lit-
mus test of a neoliberal-driven transition characterised by a sort of withdra-
wal of the state, in a scenario where the dismantling of the old structure has
been rather fast and its substitution with a new institutional system of go-
vernment happening in a slower and much more complex way.

Nevertheless, the collapse of the old communist structure did not limit
the influence of the state on economic and development issues: only the

mechanism changed (Paul 1995; Shields 2004). Even though central eco-
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nomic planning was reduced considerably and the mono-political power of
the communist party was replaced by democratic structures, the state played
a strong role in the reform, as it has had the main resposibility for bringing
in market-friendly forms of governance that constituted the main feature of
post-socialist Polish reality.

In the Polish scenario of transformation, instead of the state-driven top-
down arrangement peculiar of the previous system, governance began to
take place within policy networks where the state’s role began to consist of
the coordination of the actions of the different private actors involved. The
transformation from planning to governance shows how the state, far from
becoming “powerless”, remained a crucially important political subject (cf.
Part 7), aligned to external actors such as the EU, the international financial
institutions, the main business actors of the richest countries (cf. Part 5).

The growing influence of market forces in this scenario led the state to
establish a friendly operational environment for capital, and to progressi-
vely dismantle the welfare/development system. The foreign trade structu-
re shifted from east to west-centred (mainly Europe-centred), and foreign
direct investments began to massively colonize the new economic scenario
through the privatization of formerly state-owned productive apparatus, lea-
ving few places for local private capital to develop and operate (cf. Part 6).
Beside the growing influence of international agents and the shift in the role
of the state, local agents also gained importance due to ongoing processes of
devolution of competences; nevertheless their resultant role was undermi-
ned by the scarce financial autonomy (see Part 8).

The assumption that legal, economical and political reforms have be-
en interrelated will be kept in mind while describing Polish transformation
from actually existing socialism to capitalism. Several different elements will
be presented, in order to shed some light on the evolution of the system of
governance (see figure 2): both internal and external forces will be examined
in the light of the described macro-economic reform: international influ-
ences, foreign investments and development of internal capital, the role of
the state and the paradoxical situation of the local dimension.
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LABOUR, ETC..) ENTERPRISE
I I I REGIONAL
. : o \ GLOBAL ECONOMIC
‘ REGIONAL ADMINISTRATION ‘ STATE K FORCES
ENTERPRISES S ———
[ 1 [ oo
OTHER : . : & FOREIGN
CEECS LOCAL ADMINISTRATION STATE INVESTORS/
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FRIENDLY
WELLFARE SCENARIO
SYSTEM

Figure 2: Governance framework configuration in Post-socialist CEECs

(Source: own elaboration)

5. The importance of the international context

In the majority of studies concerning Poland, the transition process
has usually been constructed as “national”, explaining the events occurring
as predominantly domestically motivated through re-establishing national
autonomy after the USSR collapse (Lipton/Sachs 1990). The international
influences has seldom been considered as a main driving force, while it is
evident how the international scenario has been crucial in driving Poland
(as well as other CEECs) through the transition period, limiting possible
open options and strongly embedding the decision-making process (Shields
2004).

The international context has always been of crucial importance for
Poland. Before 1989 the Eastern European Scenario was dominated by the
enforced economic relations within the COMECON. After 1989, and the
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access to the western market economic model, Poland had to promote its
own development inside a less structured — but more complex — interna-
tional scenario, increasingly influenced by international multilateral insti-
tutions (Harvey 2005).

Within this scenario, the significance of the European Union for Poland
played a crucial role in influencing the transformation path. Polish desire for
EU membership was mainly motivated by three main expectations (Piazolo
2000), namely (1) the expected transfers from the EU budget, (2) the im-
provement of conditions for trade with the EU, and (3) the enhancement of
the “credibility” in undertaking economic reforms (the effectiveness of far-
reaching changes depending on the willingness of the economic agents to al-
ter their behaviour in the direction required by the reforms). As underlined
by Piazolo (2000), ever since the prospect of accession becoming real, the
transition started to assume a growing European flavour, as accession into
the EU was always linked not only to the adoption of the EU’s vast acquis
communautaire, but also to political conditionality in the establishment of a
functioning market economy.

Also the International Monetary Fund (IMF) had a role in the macro-
economic reform: giving its approval to reform policies promoted by the
state and guaranteeing credits and loans, it contributed to ensure the ne-
cessary economic stability for commercial institutions and foreign invest-
ments to operate. Therefore many organizational steps were undertaken by
the Polish state (see Part 7) at the beginning of the transformation in order
to adapt the institutional network to market economy aligned with EU and
IMF requirements.
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Poland Czech Republic Hungary Slovakia

Export structure in 1989"

European Community 26 35 38 26
CEECs 51 37 32 51
Others 24 28 30 24

Export Structure in 1992

European Community 42 50 48 22
CEECs 41 20 22 66
Others 17 30 30 12

Y in 1989 Czechoslovak structure for both Czech Republic and Slovakia

Table 4: Export structure by main foreign markets [in %] (Source: Gorzelak et al.

1994)

A strongly Euro-oriented perspective also led Poland and other CEECs
(excluding Slovakia) to limit economic relations with each other, and left
scarce place for trade relations towards non-EU countries, virtually com-
pletely dismantling the strong trade and support structure consolidated un-
der the COMECON (see table 4).

Nevertheless several doubts related to the EU and the IMF’s role due
to the growing imbalances often caused by their prescriptions arose (Szul/
Mynk 1997; Gorzelak et al. 2001; Paul 1995). When it came to taking the
hard measures in the period of transition, the Polish government often used
the need to obtain IMF approval and to respect EU Accession Treaties as a
cover excuse to undertake the most controversial steps.

As Rodrik (1989) affirms, to embark on reforms formally agreed with
the EU or the IMF, in order to enhance their credibility, strongly reduces the
scope of governmental manoeuvring and flexibility in arbitrarily changing
the policies. Thus, it can be said that the main directions of Polish develop-
ment have necessarily been embedded in a wider international system, in
an era characterised by international agents overcoming permeable national
borders and configuring the material basis for political processes (Rosenau/
Czempiel 1992).
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6. Foreign direct investment in the Polish “capitalism without
capitalists”

After the beginning of the transition period, with the end of the central
control over the market, a growing number of western enterprises started
to relocate their own productive structures in the ex- socialist nations. The
entrance of foreign capital on Polish markets could be divided into three
different time periods.

Before 1989: since the 1970s, several Western enterprises tried to pe-
netrate the iron curtain and to locate part of their production in CEECs,
taking advantage of the Polish government consensus on the benefit of Fo-
reign Direct Investments (FDI). Several franchising and licensing agree-
ments followed larger firms operating in the region (i.e. ZPT Krakow ha-
ve produced Marlboro cigarettes under licence since 1973). The equivalent
of a chamber of commerce, InterPolCom, was set up in 1977 to facilitate
foreign direct investments that in 1986 amounted at $100 million (Sklair
2001). Nevertheless several attempts of “opening up” (i.e. Gierek’s import-
led growth strategy of the 1970s), the socialist structure inhibit the possi-
bility of a massive colonization of the Polish economic system, limiting the
foreign capital intervention to the creation of small businesses, while large
production was permitted only under franchising or licensing agreement
(Shields 2004).

The period from 1989 to 1991/1992 was characterised by prudent in-
dustrial investment, mainly operated by mixed groups, aiming at testing the
characteristics and the stability of the new market together with the financial
atmosphere, the real possibility to re-export profits, the potential delivery
market, the political stability, and the cost and quality of the labour force
(Michlak 1993). The role of the state had been crucial in this period, as it
undertook, often with the support of the IME the organizational reform ne-
cessary for a proper functioning of the new economic model. Among those
worth a mention are: lifting the limit on the size of private firms, elimina-
tion of the legal limitation hindering private entrepreneurship, elimination
of the 49%-limit of foreign participation in joint ventures, establishment
of the Ministry of Ownership and Transformation (dealing with privatiza-
tion), opening of the Warsaw stock exchange (in 1991), reorganization of a
former institution giving obligatory concession for foreign investments in-
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to the Polish Agency for Foreign Investments, with the specific task to pro-
mote Poland among foreign investors and facilitate their intervention with
financial deregulation (Szul/Mync 1997).

A third period, after 1993, witnessed the jump into the stage of mul-
tinational enterprises and the number of investments saw an exponential
growth together with a complex diversification of the investment fields (Bla-
zyka 2001). The state enhanced legislation aiming to the provision of ge-
nerous incentives like tax holidays and tariff and quota protection in accor-
dance with the Custom Law of 1989 and the 1991 Law on companies with
foreign participation. Due to the exponential reduction of bureaucracy and
to the increasing legal protection for FDI, particular sectors of the economy
were gradually transformed from state-owned monopolies to transnational
capital monopolies, in a process where privatization, instead of bringing
about competition and de-monopolization, perpetuated and exacerbated
market domination and concentration. (eg. Fiat and General Motors domi-
nated the automotive sector after negotiating state protection from compe-
ting imports, see Gowan 1995).

Hence, foreign capital began to enter practically all sectors and branches,
its most visible presence being in the car industry, trading, food industry, furni-
ture, consumer electronics, and since the second half of the 1990s banking and
financial services became the new trends of investment (Szleszynski 2006).

Country 1991-1993 Country 1995
Capital invested [m$] Capital invested [m$]
USA 1050 USA 1702
International org. 245 International org. 871
Ttaly 220 Germany 512
The Netherlands 210 Ttaly 378
Germany 203 The Netherlands 353
Austria 195 UK 319
France 180 France 275
Sweden 80 Austria 246
UK 78 Sweden 140
Switzerland 40 Switzerland 121

Table 5: The biggest foreign investments in Poland by countries (Source: Rzeczpospolita 1995,
based on data from the Polish Agency for foreign investments)
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In the beginning of the transformation (see table 5), the main amount
of foreign capital invested in Poland came from USA and international or-
ganizations (i.e. the IME the World Bank, the EBRD, etc.), and this situ-
ation lasted until the end of the 1990s. Despite the poor presence of Eu-
ropean capital in the early period, by the late 1990s the share of foreign
investment in Poland increased in favour of European capital in, and as of
the end of 2004 74% of all investments in Poland was coming from EU15,
with France, Germany and the Netherlands on top (Szleszynski 2006). The
total amount of foreign capital inflowing to Poland continued to grow ex-
ponentially until the present (see table 6).

Inflow of foreign capital in Poland 1976-2005 [m$]
1976 1977 1978 1979 1980 1981 1982 1983 1984 1985

6 5 25 30 10 18 14 16 28 15
1986 | 1987 | 1988 | 1989 | 1990 | 1991 | 1992 | 1993 | 1994 | 1995
16 12 15 11 89 291 678 1715 | 1875 | 3659

1996 | 1997 | 1998 | 1999 | 2000 | 2001 | 2002 | 2003 | 2004 | 2005
4498 | 4905 | 6365 | 7270 | 9343 |5714 | 4131 4589 12873 | 7724

Table 6: Inflow of foreign capital in Poland 1976-2006
(Source: Central Statistic Office)

Favoured by a specific legal framework appositely created by the govern-
ment, foreign capital played a crucial role in the privatization of the state-
enterprise apparatuses during the transformation.

Two main forms of privatization were used: privatization by liquidation
and the so-called capital privatization. There were two types of Privatization
by liquidation (Gorzelak 1998):

- Liquidation on the basis of the Article 19 of the Law on State Enter-
prises (1981): Under this procedure a state-owned enterprise, if in dif-
ficult economical conditions, could have been sold or leased, in parts,
to private owners.

-~ On the basis of Article 37 of the Law on Privatization of State Enter-
prises (1990): In this case a state-owned enterprise was liquidated by
selling or leasing, to a single buyer.
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Capital Privatization, based on Article 5 and 6 of the Law on Priva-
tization of State Enterprises, was based on the following procedure: a sta-
te enterprise became a company wholly-owned by the State Treasury and
then issued shares. When over than 50% of the shares were sold to private
owner(s), the enterprise was considered to be privatized. In many cases the
shares were offered at the Warsaw stock Exchange.

By 1997 some two-thirds of the original number of 8441 state-owned
enterprises, at the end of 1990, had already begun the process of ownership
transformation. In one in every four state enterprise this process was com-
pleted. By the end of 2004 some 7165 state enterprises were privatized (in-
cluding 1852 through closure) constituting 85% of the entire amount.

As it has been shown above, during the 1990s, the main aim of Polish
legislation was to eliminate constraints to foreign investment, as they have
been considered an essential element for economic recovery (Fischer 2000).
Nevertheless, evaluation of the real impact of foreign investments on the
economy is not uniform. Their effect on the development of different regi-
ons can be considered in a positive way due to their contribution to renew
or to revitalize through privatization processes in a great number of decli-
ning state enterprises and consequently to contribute to maintaining a de-
cent level of employed labour force, as well as to modernize obsolete pro-
duction processes.

The negative effect could be summarized as follows (Paul 1995; Shields
2004):
- The main part of private profits generated by foreign initiatives is re-

exported outside national borders and does not contribute positively to

affect Polish development.

- Foreign promoted activities are usually easily relocated once the eco-
nomic context is no longer favourable.

- Profit-based goals of foreign investors are often contrasting priorities
of the newborn local governments, but rarely the latter group is given
enough contractual and operative power in order to influence the deci-
sion of the former one.

It is also important to point out (see table 7) that foreign investments
have been spatially selective. They hardly targeted regions affected by struc-
tural decline processes and depressed areas, and interested mainly in those
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areas already affected by economic growth, widening the gap between rich
areas and regions lagging behind.

Number of registered companies with foreign capital
. .
Volvodship I‘;::’:;’i‘r‘:e Poland=100 1991-100
Warsaw 6818 34.5 436
Poznan 1294 6.6 337
Gdansk 1272 6.4 339
Katowice 1268 6.4 436
Szczecin 1045 5.3 369
Wroclaw 1029 5.2 520
Krakow 752 3.8 392
Lodz 677 3.4 333
Zielona Gora 454 2.3 437
Opole 442 2.2 574
Poland 10131 100 412

Data refer to the old administrative division of Poland in 49 Voivodships. Since January the 1*
1999 Polish administrative reform divided the nation into 16 new territorial units.

Table 7: Companies with foreign capital in Poland, by regions 1996
(Source: Central Statistic Office)

Whereas in Western Europe large-propriety owners created the institu-
tions of the market economy, in Poland and other CEECs one of the main
aims of transition was to promote private ownership through mass privati-
zation. Following Eyal et al. (1997) it is possible to note that, whenever the
state decided to conduct the process of transformation by the rapid creation
of the legal and institutional framework necessary for a market economy to
work, this led to a scenario where the existence of a new market institution
was combined with the relatively scarce presence of national propriety ow-
ners (see table 2 for a comparison between the growth’s rate of foreign in-
vestment and the formation of national fixed capital in the country).
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The resulting “Capitalism without capitalists” derived from the attempt
to fast-construct a new economic system from elements of the old, a sort of
capitalism built with the ruin of socialism (Shields 2004). This model is cha-
racterised, rather than by real capitalists, by a complex network of cross-ow-
nership, self ownership and ineffective small shareholding via investments
funds connected with state-owned banks (Stark 1996), with a new “power
elite” controlling the command positions of political, cultural and economic
institutions. Therefore, a new “Polish bourgeoisie” in an economic sense re-
mains unfulfilled in a scenario where the only distinct owners are the state
and foreign capital (Eyal et al. 1997).

Even if a first wave of national capitalists emerged during the 1980s,
when the Polish government favoured first attempts of privatization and
the creation of small businesses, partnership with foreign capital was often
the main condition of the emergence of new economic subjects, as almost
no capital was present to undertake private investment on Polish territory.
The conditions provided by the state during the transformation period, fa-
vourable to foreign investment due to continuous deregulation, in fact con-
stituted a strong inhibition for the formation of a solid national entrepre-
neurial class. Where it did happen, the relatively young formation and the
limited financial capital, most of the time, led to the impossibility to com-
pete with the foreign counterpart on international markets as well as on
their own territory.

7. The role of the state ...

It has been commonly assumed that the transition process transforming
the Polish economic system from centrally-planned to market oriented was
characterized by a withdrawal of the state from economic intervention. In-
stead the path followed presented a high degree of state intervention: as
Shields (2004: 133) affirms, “one of the ironies of transition is that despite
the collapse of state socialism the role of the state has not necessarily dimi-
nished, instead the nature of state intervention has changed”. Occurring in
the context of contemporary capitalist world order, the Polish approach to
the transition has been strongly influenced by several international forces (as
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already stressed in Part 5). In this scenario, state intervention in Poland has
been reconstituted in favour of international capitals.

Particular state apparatuses assumed the role of the leader in the sphere
of production and finances, like agencies directly connected to the national
economy, such as Ministry of finances, began to influence the role of the
Ministries of industry, labour, housing, and progressively subordinated their
needs to the one of international economic forces.

The minimal state philosophy adopted in Poland, characterised by a
laissez-faire thetoric hiding strong government interventions in favour of ca-
pital, nationally found a strong justification in the resurgent cultural beliefs
in self-reliance and individualism, caused by 45 years of attempting to im-
pose uniformity (Sykora 1999). The slogan “the less government the better”
was used in order to support abolition of taxes on foreign capital, to pha-
se out Social Security systems in favour of the privatization of historically
public welfare sectors. While progressively dismantling the welfare system,
the state intervened through specific policies to attract new investors and to
provide the necessary rules for guaranteeing them the needed operational
freedom. The increased power of capital has not necessarily removed power
from the state. It was the nature of state intervention to change, intervening
in this intensification process and taking care of the interests of the interna-
tional capital in order to benefit from further investment and reach faster
overall economic growth.

Examining the economic and the political as distinct moments part of
the same totality, it is possible to understand how the state performed a ne-
oliberal economic project through the harmonization of fiscal, monetary,
industrial and commercial policies in order to fully enable the functioning
of international capitals. Public intervention played a very important role in
this process (as it appears clear analysing the legal and institutional reforms
described in Part 6), as political and economic leaders did not consider pu-
blic involvement itself to be inappropriate, but rather that it was a specific
type of public intervention that was unwanted, specifically social services-
oriented ones. In this direction moved the already introduced reforms of the
pension system, as well as the lack of corrective measures to fight constantly
increasing social and spatial polarization.

The adopted approach to the transformation projects its shadow on the
present situation. Unemployment is still one of the major issues: peaked at
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16% in 1994, it dropped to around 10% in 1997, due to the stabilization
of the economic situation after the negative effects of the firsts years of the
shock therapy, and since then it has been raising steadily towards the 20%
0f 2001 (Central Statistic Office). The government didn’t develop any an-
swer to the problem. Instead, it farther contributed to reduce the state ben-
efits for unemployed (Shields 2004). Also the devolution of several welfare
competences to local communities, as it will be shown in the following part,
constituted an intervention actively discriminating social welfare and con-
tributing to worsening the already dramatic spatial polarization effects of
the transformation.

8. ... and the local paradox

During the 1990s it was possible to witness a transfer of competences
to regional and local levels that meant the introduction of new governance
principles in development strategies and the chance for local communities
to begin to face the new challenge of the self-determination of their devel-
opment path (Sykora 1999).

In 1990 the gmina (township or commune) became the basic territorial
unit of self-government. Several competences were delegated from the cen-
tral level to the gminas, i.e. primary and secondary education, pre-school
care, basic health care and social security. Despite of having the same du-
ties, the structure of the budgets of the different gminas are strongly differ-
entiated, and in the case of rural townships situated in eastern and north-
ern parts of Poland, as well as in declining regions, state subsidies constitute
the dominant component (Gorzelak 1998). Therefore the rising enthusiasm
concerning possible future actions of local development notwithstanding,
numerous structural difficulties, mainly caused by the attitude of the central
government, still undermine the possibility for local actors to perform their
roles and can be summarised as follows (Cotella 2006):

- Thelack of incentive programmes and financial help to the municipali-
ties from the central government didn’t provide the former with the fi-
nancial independence necessary to accomplish their duties. This result-
ed in a worsening of the social situation in the local areas already lacking
self-financial means.
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- Central government, aiming to attract foreign direct investments in or-
der to promote overall economic growth, did not promote any kind of
regulation to protect local public and private actors from asymmetrical
relations with strong foreign economic powers. Instead, the adopted re-
forms moved in the opposite direction, i.e. towards further protection
of the interest of the international capital, in order to improve the con-
ditions for them to operate in Poland.

- The privatization of large state enterprises, representing in the socialist
period the main welfare agents at the local level, led to a deep fracture in
the social structure. The delivery of public services, so strongly depend-
ent on those structures, has to be completely reorganized with several
services being privatized.

The described situation shows how the transition path adopted by the
state, aiming at the production of the ideal conditions for international capi-
tal to operate and to perpetuate itself within the new context, did not pro-
duce an equal devolution of development possibilities to the local level.

Hence, the transition process proved to be strongly spatially selective
and only those centres that were able to attract capital fluxes, and to offer
valid guarantees to private investors, ended up with benefits. This situation
led to two contradictory phenomena: on the one hand the consolidation of
new “pulling” regions, on the other hand the inertial resistance to any trans-
formation of the regions characterized by structural inertias (heavy industry,
extended agriculture, etc.). Internal and external economic forces described
above favoured the emergence of a new spatial structure, strongly different
from the one characterising the socialist period, and presenting new “strong”
and “weak” regions (cf. among others: Paul 1995; Gorzelak et al. 2001).

Whereas it is possible to identify isolated centres presenting relative
prosperous conditions (presence of high skilled labour force, infrastructure,
services, particular historical background, etc.), it has been hard to promote
a diffused “local development mentality” (Cotella 2006), due to the scarce
resources of local authorities, to the lack of small and medium private capi-
tal and to the “swimming with sharks” game derived from the presence of
strong Foreign capital.
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9. Conclusions

Several elements show that the transition period has not been an auto-
nomous economic process. Capitalism did not fall on Poland fully formed
from the sky in 1989. The state has played the role as the architect in the
transition process, establishing new “rules of the game” in order to embed
Polish economic systems into a wider scenario characterised by the presence
of strong international forces. Two main dimensions can be underlined:

- The state contributed to the enforcement of logics and laws of capi-
tal accumulation by the provision of the necessary stability for the new
market economic model to work.

- The removal of state-centred planning, the deregulation of enterprise
welfare, the changing taxation from a charge on the enterprises to one
on workers contributed to impose the cost of transition on labour and
to the dismantling of the welfare system developed under the previous
historical period.

The transition path adopted in Poland had deep transformative effects
on the system of governance. In the socialist period, the long-term objecti-
ves of overall economic growth and in spite of the rigid top-down structure
and the weak horizontal integration among sectors, the society was the ob-
ject of a complex system of service delivery and redistribution operated by
both state apparatuses and state enterprises. Even though the original theo-
retic planning objective to diminish the gap between urban and rural areas
and between the levels of development of the different regional realities was
soon given up as economically unrealistic, the decentralization of industri-
al production and the creation of a strong welfare system contribute to the
achievement of a sort of social and spatial re-equilibrium.

The post-socialist governance system proved to be still strongly state-
centred and influenced by international forces (before the COMECON
and the Soviet Union, now the EU, the IMF and the international capital).
Nevertheless, the state reorganized its role: from leading the economic de-
velopment and delivering the benefit deriving from the economic growth
in form of redistributive policies, it started to sets the rules for new players
to play the game and to guarantee national economic growth inside a wi-
der international scenario, playing as a biased referee that favoured the in-
terests of capital.
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This new role could be seen as Janus-faced, strongly intervening in fa-
vour of capital but following a laissez-faire thetoric when referring to the “re-
distribution of benefits” to the whole society. This attitude resulted in a sub-
stantial subordination of local interests to the international dimension, and
degenerated in growing phenomena of both social and spatial polarization.

In conclusion, nevertheless many of the conditions that negatively in-
fluence Poland’s economic development potentialities nowadays could be
imputed to the heritage left by the socialist system, it is evident how growing
spatial and social disequilibria are a direct consequence of the neoliberal ap-
proach adopted during the transformation.

The increase of goods and services available notwithstanding, escala-
ting job insecurity, decreasing in real wages hitting weak social categories,
growing unemployment, depression of the agricultural sector, lowering of
employment conditions have been the real flavours of a transition path that
had as a main result the pauperization of the working class.

Whereas international capital, new managerial elites and financial advi-
sors are the winners of the transition, local communities, working class and
socially weak groups have been definitely the losers, as their interest are mo-
re and more unheard in a governance system strongly entwined in a wider
scenario increasingly influenced by international forces.
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Abstracts

The article attempts to analyze Central Eastern European Countries
(CEEC:s) focusing on the restructuring of governance and on the evolution
of the complex network relations constituting the framework for decisional
processes concerning economic, social and territorial development in Po-
land. The evolution from the highly hierarchical structure of the pre-1989
period towards the governance model characterising the transformation pe-
riod will be looked at as a process increasingly embedded in a scenario dom-
inated by international agents such as international financial institutions,
the European Union, international capitals. It is possible to affirm that the
presented transformation did not coincide with a withdrawal of the state,
but mainly with a process of restructuring of apparatuses and hierarchies,
following the guidelines of the neoliberal approach. The claimed neutral
position of the state, guaranteeing complete freedom to the market, while
provoking the dismantling of the socialist welfare system, implied a strongly
biased behaviour as the state provided the necessary framework for new eco-
nomic mechanisms to freely reproduce themselves.
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Der Beitrag behandelt anhand des Fallbeispiels Polen die Restrukturie-
rung von Governance in den Mittel- und Osteuropiischen Lindern sowie
die Entwicklung von komplexen Netzwerkbezichungen, welche den Rah-
men fiir Entscheidungsprozesse beziiglich wirtschaftlicher, sozialer und ter-
ritorialer Entwicklung darstellten. Die Transformation der stark hierarchi-
schen Strukturen der Zeit vor 1989 hin zu einem Governance-Modell wird
als ein Prozess betrachtet, der zunehmend in ein Szenario eingebettet ist, das
von Internationalen Akteuren wie z.B. den internationalen Finanzinstitutio-
nen, der Europiischen Union oder dem internationalen Kapital dominiert
wird. Es wird gezeigt, dass die Transformation nicht mit einem Riickzug des
Staats einherging, sondern mit einer Restrukturierung der Staatsapparate
und Hierarchien nach neoliberalem Muster. Ein als ,neutral positionier-
ter Staat garantiert Marktfreiheit, wihrend das sozialistische Wohlfahrtssys-
tem demontiert wird. Dieses staatliche Verhalten erweist sich als notwendi-
ge Rahmenbedingung fiir die freie Reproduktion der neuen konomischen
Mechanismen.

Giancarlo Cotella
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Anfang vom Ende?
Zum Zustand des neoliberalen Projekts in Lateinamerika

1. Einleitung

Im Januar 2006 wurde mit Evo Morales zum ersten Mal ein linker und
indigener Gewerkschafter an die Spitze Boliviens gewihlt. Seine Ernennung
zum Prisidenten ist der Kulminationspunke einer Reihe neuerer Entwick-
lungen in Lateinamerika, die 1998 mit der Wahl von Hugo Chévez zum
Prisidenten Venezuelas ihren Anfang nahmen. Weitere historische Regie-
rungswechsel fanden 2003 in Brasilien und 2005 in Uruguay statt. In der
aktuellen Debatte in und zu Lateinamerika wird heftig iiber die neu ge-
wihlten linken Regierungen und PrisidentInnen auf dem Subkontinent
diskutiert. Immer wieder taucht die Frage auf, ob sich derzeit ein profunder
Wandel abzeichnet: Stehen Hugo Chévez, Lula da Silva und Evo Morales
fiir einen regionalen Epochenwechsel? Verindert sich hier eine Region, in
der der Neoliberalismus frithzeitig Fuf8 fassen konnte, zu einer Vorreiterin
fiir eine andere, gerechtere Welt nach dem Neoliberalismus?'

Im vorliegenden Debattenbeitrag wird aus einer staatstheoretischen
Perspektive argumentiert und vor diesem Hintergrund die Bedeutung der
Wahlen linker Regierungen in Lateinamerika analysiert. Dabei wird deut-
lich, dass das neoliberale Projeket in Lateinamerika noch nicht am Ende ist,
da mit der gesellschaftlichen Verankerung dieses Projekts eine profunde
Transformation der staatlichen Apparate? und der Zusammensetzung des
Staatspersonals einherging, die bis heute noch nicht tiberwunden ist.

Die Analyse aktueller Prozesse wird eingebettet in eine kurze
historische Skizze der Entwicklung der lateinamerikanischen Staaten ab
den 1930er Jahren und die Rekapitulation einiger zentraler Diskussionen
zu diesem Thema. Anschliefend wird ausfiihrlicher auf die Modifikation
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der gesellschaftlichen Krifteverhiltnisse im Ubergang zum neoliberalen
Postfordismus eingegangen, die Auswirkungen dieser Verinderungen
werden auf der Ebene der staatlichen Apparate dargestellt und vor diesem
Hintergrund die aktuellen Entwicklungen analysiert.

2. Die Debatte: Abschied oder Persistenz des neoliberalen
Projekts in Lateinamerika?

Die Debatten iiber die Entwicklung Lateinamerikas haben seit Mitte
der 1990er Jahre eine erstaunliche Wendung erfahren: Bis ins Jahr 2001 war
noch von einer ziigellosen Expansion neoliberaler Vorherrschaft die Rede.
Festgemacht wurde diese unter anderem an den Freihandels- und Infrastruk-
turprojekten der gesamtamerikanischen Freihandelszone (FTAA/ALCA),
am Plan Puebla-Panam4 (PPP) und an der Freihandelszone zwischen den
USA und Mittelamerika (CAFTA) (vgl. u.a. Berriel Diaz/Malcher 2001;
Ling 2001). Eine radikal-reformerische Entwicklungsvariante fiir Latein-
amerika galt als ,,optimistische Zukunftsvision®, allerdings ohne Aussichten
auf unmittelbare Umsetzung (Boris 2001: 151). Ein Ende der neoliberalen
Ubermacht schien nicht in Sicht — daran inderte zunichst auch die Wahl
von Hugo Chavéz an die Spitze der venezolanischen Regierung nichts.

Heute wirken diese Analysen veraltet. Als Indikator fiir eine Neuein-
schitzung der Situation wird einerseits das Wiedererstarken der sozialen
Bewegungen gegen den Neoliberalismus genannt, andererseits wird auf die
Wahl linker Regierungen insbesondere im siidlichen Teil Lateinamerikas
verwiesen. Teilweise ist von einer beginnenden Periode des ,,Post-Neolibe-
ralismus® die Rede (Candeias 2005) oder von ,,Rissen® in der neoliberalen
Hegemonie (Ramirez Voltaire 2002). Mit dem Verweis auf gesellschaftli-
che AkteurInnen und Konflikte in den einzelnen Staaten wird dariiber dis-
kutiert, ob ein anderes Lateinamerika maglich ist (Koschiitzke 2005). Ge-
gen eine verfrithte Aufbruchstimmung wird hingegen eingewandt, dass die
Wahl von Mitte-Links-Regierungen in Lateinamerika Verinderungen der
herrschenden Verhiltnisse ,,vor allem auf der Diskurs- und Stilebene® zur
Folge haben (Boris et al. 2005: 279).

Im vorliegenden Beitrag wird insbesondere auf das Beharrungsvermo-
gen des neoliberalen Projekts in Lateinamerika trotz der Wahl linker Regie-
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rungen eingegangen. Gezeigt wird, welche Bedeutung die neoliberale Trans-
formation des staatlichen Apparats und des Staatspersonals auch fiir die
neuen, linken Regierungen hat. Thre Reform bedarf langwieriger und ziher
Kimpfe in- und auflerhalb der staatlichen Apparate. Auflerhalb der staatli-
chen Apparate geht es um die Transformation der 6konomisch-gesellschaft-
lichen Krifteverhiltnisse, innerhalb der staatlichen Apparate gilt es, die ver-
streuten Widerstandszentren zu entfalten und letztlich den Staatsapparat
selbst zu transformieren (Poulantzas 2002; Brand/Heigl 20006).

Wenn im Folgenden von der Entwicklung des lateinamerikanischen
Staates in verschiedenen Entwicklungsperioden die Rede ist, handelt es sich
um eine Verallgemeinerung auf einem mittleren Abstraktionsniveau. Da-
her kann die Diskussion nicht allen Spezifika der einzelnen lateinamerika-
nischen Staaten in ihrer historischen Entwicklung gerecht werden. Nur so
erscheint es allerdings méglich, eine Einschitzung zum Zustand des neoli-
beralen Projekts in Lateinamerika zu erarbeiten.

3. Die Abkehr vom lateinamerikanischen Entwicklungsstaat

3.1 Get the government out of the way ...

Charakeeristisch fiir den Entwicklungsstaat, der zwischen den 1930er
und den 1970er Jahren in Lateinamerika etabliert wurde, war seine massi-
ve 6konomische Intervention. So engagierte sich der Staat in Bereichen, die
fiir Privatinvestoren (noch) nicht interessant waren, und baute dort grund-
legende Infrastruktur auf. Teilweise wurden auch Enteignungen auslindi-
scher Eigentiimer durchgefiihrt, um das nationale Entwicklungsprojekt zu
ermoglichen (Osorio 2003: 20-22).

Die Krise des lateinamerikanischen Entwicklungsstaates setzte in den
1960er Jahren ein. Bedingt war sie sowohl durch interne als auch durch
externe Faktoren und Entwicklungen. Die Probleme der Import-Substi-
tutions-Industrialisierung (ISI) manifestierten sich in chronischen Han-
dels- und Leistungsbilanzdefiziten, in den negativen Effekten der zuneh-
menden Konzentration auf die Industrialisierung und der Vernachlissigung
der Agrar- und Dienstleistungssektoren sowie in den chronisch defizitiren
Bilanzen der Staatshaushalte (Boris 2001: 48-51). Bis Ende der 1970er Jah-
re konnten diese Probleme durch die zunehmende Auslandsverschuldung
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der dffentlichen Haushalte kompensiert werden, dann aber dnderte sich die
weltwirtschaftliche Situation. Es folgten die drastische Zinssatzerhshung in
den USA 1979/1980, der Verfall der Rohstoffpreise seit Mitte der 1970er
Jahre und der Riickgang der absoluten Nachfrage nach den Exporten aus
Lateinamerika aufgrund der angespannten konomischen Situation in den
Industrielindern. In der Folge explodierten die Schulden der éffentlichen
Haushalte und die lateinamerikanischen Staaten erklirten nach und nach
ihre Zahlungsunfihigkeit.

Nach der Schuldenkrise von 1982, die alle lateinamerikanischen Lin-
der (wenn auch in unterschiedlichem MafSe) betraf (vgl. Boris 2001: 69-74),
wurde ein Paradigmenwechsel in Entwicklungstheorie und -praxis durch-
gesetzt. Implementiert wurden von diesem Zeitpunke an die Vorgaben des
ab 1989 als Washington Consensus bezeichneten (Williamson 1990) neoli-
beralen Kanons.

3.2 ... and the state out of debate

Der wichtigste Ausgangspunkt fiir die lateinamerikanische Staatsdebat-
te waren die Kontroversen zwischen Modernisierungs- und Dependenzthe-
oretikerInnen in den 1950er und 1960er Jahren, welche mit der Konsoli-
dierung des lateinamerikanischen Entwicklungsstaates zusammenfielen. Die
Debatte um den lateinamerikanischen Staat war in dieser historischen Peri-
ode stark strukturalistisch und 6konomistisch geprigt. So argumentierte die
Dependenztheorie, dass der periphere Staat als ,,Agent“ des internationalen
Kapitals die Funktion eines rationalen Gesamtkapitalisten wahrnehme (fiir
einen Literaturiiberblick: Menzel 1995: 209-220; Davis 2005). Folgerichtig
sollte der lateinamerikanische Entwicklungsstaat die inneren Entwicklungs-
potentiale der peripheren Formationen fordern und eine autozentrierte Ent-
wicklung einleiten, um die Weltmarktabhingigkeit abzubauen. Diese aus
ihrem eigenen Selbstverstindnis heraus kritische Theorierichtung orientier-
te sich allerdings implizit ebenso wie ihr grofler theoretischer Gegenspieler,
die Modernisierungstheorie, an den okzidentalen Entwicklungs- und Staats-
modellen (vgl. Ké3ler 1998: 91-118).

Mit der Abkehr vom lateinamerikanischen Entwicklungsstaat gegen
Ende der 1970er Jahre ging die Krise der staatstheoretischen Diskussion
in und zu Lateinamerika einher. Die Debatte iiber den Staat wurde weitge-
hend ersetzt durch die Beschiftigung mit Regierungsformen und der insti-
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tutionellen Ausgestaltung der jungen liberaldemokratischen Regime. Diese
Debatte beschiftigte bis vor wenigen Jahren grofle Teile des politikwissen-
schaftlichen Mainstreams. Hieran zeigt sich auch die Hegemonialwerdung
des neoliberalen Projekes im akademischen Bereich: Die aus der Sicht ne-
oliberaler Okonomen notwendige Trennung von Okonomie und Politik
wurde in der akademischen Auseinandersetzung reproduziert. Insgesamt ge-
schen blieb diese Debatte auf die Formen institutionell-formeller Partizipa-
tion beschrinkt, sozioskonomische Aspekte wurden dagegen vernachlissigt.
Die komplexe Verbindung, welche zwischen Demokratie, Staat und Gesell-
schaft besteht, wurde weitgehend ausgeblendet (Oliver Costilla 2005: 53).
Seit Ende der 1990er Jahre wird im Rahmen der Globalisierungsde-
batte auch in Lateinamerika wieder verstirke die Frage diskutiert, in wel-
chem Verhiltnis Okonomie und Politik stehen. Zumeist wird hier die These
vertreten, dass es im Zuge der Globalisierung zur Schwichung des Staates
komme (Osorio 2004: 9). In diesem Kontext ist eine — wenn auch nach
wie vor marginale — Wiederbelebung kritischer staatstheoretischer Debat-
ten zu beobachten, die sich auf Konzepte von Poulantzas und Gramsci so-
wie auf Aspekee aus der Regulationstheorie bezichen (vgl. u.a. Vilas 1997;
Vidal 2002; Osorio 2003, 2004; Kaplan 2004; Oliver 2005; Roux 2005).
Ein bedeutender Hinweis aus der lateinamerikanischen Diskussion ist, dass
den Staatsapparaten und ihrer Transformation in den peripheren Formatio-
nen Lateinamerikas besondere Aufmerksamkeit geschenkt werden muss, da
hier die zivilgesellschaftlichen Strukturen weniger stark ausgeprigt sind als
in den Metropolen. Nur der Staat verfiigt in Lateinamerika iiber die Kapa-
zitit, Partikularinteressen zu verallgemeinern und zu ,,projectos de todos“ zu
machen, sie also voriibergehend zu stabilisieren (Osorio 2003: 25).

4. Zum Neoliberalismus und weiter in eine andere Zukunft?

Um die aktuelle Entwicklung in Lateinamerika aus einer staatstheoreti-
schen Perspektive zu untersuchen, ist insbesondere der Rekurs auf Konzepte
von Poulantzas, Gramsci und auf die Regulationstheorie interessant. Daher
wird im folgenden Abschnitt auf die historischen Verschiebungen innerhalb
der zentralen gesellschaftlichen Allianzen und dem ,,Block an der Macht*
eingegangen, um zu analysieren, ob sich heute profunde Modifikationen
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in deren Zusammensetzung abzeichnen. Ausgangspunkt ist der ,, integra-
le Staat“ im Sinne Gramscis (GH 6: 824). Hier ringen die zivilgesellschaft-
lichen Akteurlnnen um die langfristige gesellschaftliche Verankerung und
Stabilisierung ihrer jeweiligen hegemonialen Projekte (GH 7: 1502).

Die politisch herrschenden Klassen und Klassenfraktionen sind nach
Poulantzas im Block an der Macht organisiert (Poulantzas 2001: 56).
An diesem Biindnis sind hin und wieder auch die herrschenden Klassen
nicht-kapitalistischer Produktionsweisen beteiligt, so beispielsweise die
Groflgrundbesitzerlnnen in der Peripherie (Poulantzas 2002: 158). Hin-
zu kommy, dass in den peripheren Formationen eine bestimmte Kapital-
fraktion — die Kompradorenbourgeoisie — als ,, Vermittler des auslindischen
Kapitals“ agiert (Poulantzas 2001: 51). Die Interessen der Kompradoren-
bourgeoisie unterliegen , ginzlich denen des auslindischen Kapitals“ (Pou-
lantzas 1977: 38), was dazu fiihrt, dass im lateinamerikanischen Block an
der Macht auch die Interessen von Kriften aus den metropolitanen Forma-
tionen vertreten werden. Mit Poulantzas ist zudem davon auszugehen, dass
es sich beim Staat um die ,, materielle Verdichtung eines Krifteverhiltnisses®
handelt (Poulantzas 2002: 159). Damit wird deutlich, dass die staatlichen
Apparate weder eine von bestimmten gesellschaftlichen Kriften vollstindig
okkupierte noch eine neutrale Instanz darstellen. Die staatlichen Apparate
verfiigen iiber eine gewisse Eigendynamik, die Poulantzas als , institutionelle
Materialitit” bezeichnet (ebd.: 42). Diese ist gekennzeichnet von einer spe-
zifischen Selektivitit, welche einerseits die Hegemonialwerdung der unter
den herrschenden Kriften favorisierten Projekte beférdert und andererseits
die Projekte der beherrschten Krifte innerhalb einer Formation tendenziell
desorganisiert. Die Transformation der institutionellen Materialitit beruht
auf der erfolgreichen gesellschaftlichen Verankerung eines gegen-hegemo-
nialen Projekts. Dies impliziert, dass verinderte gesellschaftliche Kriftever-
hiltnisse insbesondere dann zu einer Transformation der institutionellen
Materialitit fithren, wenn sie auch die herrschenden gesellschaftlichen Krif-
te in den einzelnen Formationen erfassen. Ausgegangen werden muss in der
Analyse somit von den gesellschaftlichen Krifteverhiltnissen, um dann die
Verhiltnisse in den staatlichen Apparaten untersuchen zu kénnen. Die Re-
gulationstheorie schliefllich verweist auf den Zusammenhang von Okono-
mie und Politik, von Akkumulation und Regulation. Sie zeigt die Verschie-
bungen zwischen gesellschaftlichen Kriften auf, welche zu einer verinderten
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Akkumulationsdynamik in einer bestimmten Formation fithren, und analy-
siert die politischen Implikationen dieser neuen Akkumulationsdynamik.

In einem Grofiteil der lateinamerikanischen Formationen entstand
nach den massiven Kimpfen der 1930er Jahre und mit der Implementie-
rung der ISI-Politiken eine relativ breite Klassenallianz zwischen industriell-
biirgerlichen Kriften, Teilen der stidtisch-industriellen ArbeiterInnenklasse
und teilweise dem Militir (Boris 2001: 36-46). In dieser Periode war auch
der Block an der Macht durch seine heterogene Zusammensetzung charak-
terisiert. Eine Vielzahl biirgerlicher Krifte war hier vertreten — von auf den
Binnenmarkt fixierten Klein- bis hin zu Grof3- und Finanzunternehmerln-
nen. Hinzu kamen die NutznieferInnen des alten exportorientierten Mo-
dells, die GrofgrundbesitzerInnen und OligarchInnen. Letztere verfiigten
nun allerdings — im Gegensatz zur vorhergegangenen Periode des liberalis-
tischen Entwicklungsmodells — nicht mehr iiber die hegemoniale Position
innerhalb des Blocks an der Macht (Osorio 2003: 22). Insbesondere in der
ersten Phase der ISI (1930er bis 1950er Jahre) spiegelte sich diese Krifte-
konstellation in den politischen Aktivititen des lateinamerikanischen Staa-
tes wider (Castro Escudero et al. 2005: 33). Die Akkumulation beruhte in
diesem Zeitraum vor allem auf der Entwicklung eigener Industrien und des
Binnenmarktes. In einigen Formationen konnte ein ,,peripherer Fordismus®
etabliert werden (Lipietz 1984).

Mit den zunehmenden wirtschaftlichen Problemen der ISI-Politiken
ab Mitte der 1960er Jahre zeigten sich sowohl in der gesellschaftlichen Al-
lianz als auch im Block an der Macht verstirkt Risse. Einerseits waren die
Teile der Unter- und Mittelschichten, welche von der positiven wirtschaft-
lichen Entwicklung der vergangenen zwanzig Jahre profitiert hatten, nicht
bereit, ihre Errungenschaften kampflos aufzugeben. Andererseits verschirf-
ten sich die Friktionen im Block an der Macht. So stellte die Industrie- und
Finanzbourgeoisie das Projekt der ,,extensiven und diversifizierten Industri-
alisierung® in Frage (Osorio 2003: 23-25; Castro Escudero et al. 2005: 35).
Die grofle Industrie- und Finanzbourgeoisie entwickelte ein zunehmendes
Interesse an der Offnung der nationalen Mirkte, was dazu fiihrte, dass sie
im Sinne einer Kompradorenbourgeoisie fortan auch die Interessen auslin-
discher Kapitalfraktionen vertrat. Insbesondere die groffen Konglomerate,
welche als grupos econdémicos® bezeichnet werden, spielten hier eine Rolle.
Viele dieser Konglomerate entstanden zu Beginn der ISI. Bis in die 1960er
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Jahre expandierten sie und entwickelten eigene regionale oder auch globale
Unternehmensstrategien (Ferndndez 2000: 99-101). Die binnenmarktori-
entierten Kreise der internen, traditionellen Bourgeoisiec wurden hingegen
zunehmend — und nach teilweise massiven Konflikten (Boris 2001: 82) —
aus dem Block an der Macht verdringt.

Das industrielle Grof- und das Finanzkapital stieg zur hegemonialen
Fraktion im Block an der Macht auf und setzte sich im Zuge seiner Politi-
sierung stirker auch in der politischen Arena fiir seine eigenen Interessen
ein (Flores Andrade 2006: 3). In vielen Lindern der Region etablierten sich
grof8e ArbeitgeberInnenorganisationen, welche primir das Finanz- und das
Industriekapital vertraten (fiir Mexiko vgl. Schamis 2002). Diese Organisa-
tionen kniipften enge Kontakee in die staatlichen Apparate, vorrangig in die
fiir die Finanz- und teilweise auch fiir die Wirtschaftspolitik zustindigen In-
stitutionen sowie zu den PrisidentInnen (Flores Andrade 2006: 2). Anliegen
der Protagonistlnnen des neoliberalen Projekts auch in Lateinamerika war
es also, ithre Klassenmacht wiederherzustellen. Sie setzten auf eine flexible,
international orientierte Akkumulationsstrategie, was mit der erfolgreichen
Durchsetzung der Strategie zu einer Umorientierung der nationalen Oko-
nomien und zur Konzentration auf Exportorientierung fiithrte. In vielen la-
teinamerikanischen Formationen hatte die Durchsetzung dieser Strategie
eine Riickkehr zum ,bloody Taylorism® zur Folge (Leborgne/Lipietz 1996)
und war in den 1990er Jahren mit massiven Finanzkrisen verbunden.

Die neoliberalen Politiken konnten insbesondere nach dem ,,Ausbruch*
der Schuldenkrise in den lateinamerikanischen Formationen etabliert wer-
den. Dabei beruhte die Durchsetzung des neoliberalen Projekts nicht alleine
auf Zwangselementen, sondern durchaus auch auf konsensualen Aspekten
— innerhalb des Blocks an der Macht und ebenso innerhalb der beherrsch-
ten Klassen. Das neoliberale Projeke hatte fiir verschiedene gesellschaftliche
Gruppen eine gewisse Attraktivitit: Dort, wo tiber monetire Gleichgewich-
te die galoppierende Inflation gestoppt werden konnte (wie beispielsweise in
Peru), verbesserte sich (voriibergehend) auch die Lebenssituation der Arms-
ten; dort, wo erstarrte Machtkonstellationen aufbrachen, erhshten sich die
gesellschaftlichen — und privaten — Chancen fiir bestimmute Teile der Mit-
tel- und Oberschichten zur politischen und 6konomischen Teilhabe. Hinzu
kam, dass in einigen Landern Lateinamerikas urspriinglich linksgerichtete
Parteien wie die PT in Brasilien im Lauf der 1990er Jahre das neoliberale
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Projekt iibernahmen und teilweise aktiv vorantrieben. Dasselbe gilt fiir ein-
zelne sozialdemokratische Volksparteien wie die argentinischen Peronisten
zu Beginn der 1990er Jahre und dem mexikanischen Partido Revolucionario
Institucional seit den 1980er Jahren.

Heute, nach zwanzig Jahren neoliberaler Politiken, ist die Attrakeivitit
dieser Politikrezepte offensichtlich massiv gesunken. Dies kommt sowohl
in reprisentativen Meinungsumfragen, beispielsweise zum Thema Privati-
sierung (Tittor 2005), als auch in der Wahl anti-neoliberaler Regierungen
und den verstirkten Aktivititen sozialer Bewegungen zum Ausdruck. Aller-
dings bleibt zu beriicksichtigen, dass wihrend der Hochphase des neolibe-
ralen Projekts neue 6konomische Konglomerate (nuevos grupos econdmicos)
entstanden sind — beispielsweise in der Folge von Privatisierungsprozessen
in der Region (Flores Andrade 2006: 4; Vidal 2001). Diese neuen Gruppen
sind — ebenso wie ein Teil der ilteren grupos econémicos — in ihren Aktivi-
titen regional oder global ausgerichtet und nutzen die unter ihrer Mitwir-
kung neoliberal transformierte institutionelle Struktur der staatlichen Appa-
rate (Ferndndez 2000; Péres Nufiez 1998). Angesichts dieser Konstellation
kann zwar von einem ,Verfall neoliberaler Hegemonie® in Lateinamerika
(Boris et al. 2005) ausgegangen werden, allerdings geht die Erniichterung
in breiten Bevélkerungsteilen nicht mit einer unmittelbaren Transformati-
on der gesellschaftlichen Verhiltnisse und der Krifterelation im Block an
der Macht einher. Hochstens in Venezuela scheint sich heute — nach Jah-
ren massiver Konflikte, die einen Putschversuch gegen Prisident Chédvez im
Jahr 2002 und einen Streik in der Olindustrie des Landes zum Jahreswechsel
2002/2003 umfassten — eine relativ stabile neue Klassenallianz auf national-
staatlicher Ebene abzuzeichnen. Zu dieser gehéren unter anderem eine be-
deutende Fraktion des Militirs, ein Teil der in den ,bolivarischen Zirkeln®
organisierten Armen sowie der im Jahr 2003 gegriindete Gewerkschafts-
dachverband Unidn Nacional de Trabajadores (zu den Ambivalenzen der ve-
nezolanischen Entwicklung vgl. Burchardt 2004: 193-221; Boeckh 2005;
Meschkat 2005; Miiller 2005).
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5. Die finanz- und wirtschaftspolitischen Staatsapparate:
Nach wie vor Kristallisationspunkte neoliberaler Hegemonie

Angesichts des staatstheoretischen Fokus des vorliegenden Beitrages
soll nun ein Blick auf die Transformation der staatlichen Apparate und des
Staatspersonals geworfen werden. Den Theorien Poulantzas, Gramscis und
der Regulationstheorie zufolge ist anzunehmen, dass die Grundlage fiir ei-
ne Transformation der institutionellen Materialitit der staatlichen Appara-
te eine profunde Verinderung der gesellschaftlichen Krifteverhiltnisse und
nicht allein die verbesserte Organisierung der subalternen Krifte ist. Ver-
treten wird hier deshalb die These, dass in der lateinamerikanischen Gesell-
schaft und in den staatlichen Apparaten Lateinamerikas eine neoliberale He-
gemonie errichtet werden konnte — und dass diese noch nicht am Ende ist.

Beziiglich der Transformation der lateinamerikanischen Staatsapparate
im Ubergang zum Postfordismus wird insbesondere auf zwei Aspekte ein-
gegangen: Erstens auf die institutionelle Materialitit der Staatsapparate und
zweitens auf den neuen Typus von Staatspersonal, der im Zusammenhang
mit der Implementierung des neoliberalen Modells in den Staatsapparaten
aufstieg. Dabei wird insbesondere auf finanz- und bestimmte wirtschafts-
politische Apparate fokussiert, die im Neoliberalismus ein besonderes insti-
tutionelles Gewicht erlangen (Baker 1999).

Die institutionelle Materialitit des Staates kommt in der Konfigurati-
on seiner Apparate zum Ausdruck. Die Staatsapparate stellen ein zerkliifte-
tes Ensemble dar, da jeder Apparat der Sitz spezifischer Interessen ist (Pou-
lantzas 2002: 164). Dabei haben die hegemonialen Fraktionen im Block an
der Macht aufgrund der spezifischen Selektivitit der staatlichen Matrix sehr
viel groflere Chancen, ihre Interessen in den bedeutendsten Staatsapparaten
zu verankern. Die beherrschten gesellschaftlichen Krifte kénnen zwar so-
wohl aus der Distanz als auch direkt auf einzelne Staatsapparate einwirken,
allerdings bleibt ihnen der Zugang zu den bedeutendsten Apparaten in der
Regel versperrt.

Im Ubergang vom Fordismus zum Postfordismus sind Transformati-
onen des institutionellen Gefiiges des lateinamerikanischen Staates zu be-
obachten, welche als , Internationalisierung des Staates“ bezeichnet werden
koénnen (Hirsch 2002: 137-141). Es handelt sich dabei vor allem im Hin-
blick auf den peripheren Staat um kein ginzlich neues Phinomen. Dennoch
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gewinnt es im Zuge der neoliberalen Globalisierung an Bedeutung. Niher
eingegangen wird hier auf die Wettbewerbsorientierung und die Re-Skalie-
rung der staatlichen Institutionen, wie sie sich im Zuge der Internationali-
sierung des lateinamerikanischen Staates herausbilden.

Ein Aspekt der Internationalisierung des Staates ist, dass die Staatsap-
parate in ihrer institutionellen Struktur stark auf den internationalen Wett-
bewerb zugeschnitten werden. Das bedeutet, dass sich staatliche Politik im
neoliberal restrukturierten Kapitalismus zunehmend darauf konzentriert,
einem global immer flexibler agierenden Kapital in Konkurrenz mit ande-
ren Staaten giinstige Wettbewerbsvoraussetzungen zu verschaffen (Hirsch
2002: 110). Mit dem Ubergang zum Postfordismus bilden sich ,nationale
Wettbewerbsstaaten heraus. In der lateinamerikanischen Peripherie brin-
gen diese Staaten einen Wettbewerb hervor, der sehr kurzlebig und prekir
ist, da er nur wenig mit der Entwicklung interner Wertschépfungsketten zu
tun hat (Oliver 2005: 58, 67). Der Wettbewerb wird insbesondere um die
Gunst von Investorlnnen gefiihrt, welche sich auf den internationalen Ka-
pital- und Finanzmirkten bewegen. Fiir diese InvestorInnen ist politische
und makrodkonomische Stabilitit von herausragender Bedeutung. Daher
erfuhren die Staatsapparate, welche Sitze der Interessen dieser Fraktion
sind, im Ubergang zum Postfordismus in Lateinamerika eine Aufwertung,.
Gleichzeitig verleiht das herausragende institutionelle Gewicht dieser Appa-
rate den ,,Strukturzwingen® der Kapital- und Finanzmirkte besondere Be-
deutung. Zu registrieren ist in diesem Zusammenhang die Bedeutungszu-
nahme der Finanzministerien und der Zentralbanken sowie teilweise auch
der Wirtschaftsministerien.? Ein Beleg dafiir ist die in den meisten latein-
amerikanischen Staaten im Laufe der 1990er Jahre erfolgte konstitutionelle
Festschreibung der Unabhingigkeit der Zentralbanken. Einige Lander wie
Ecuador und El Salvador nahmen in den vergangenen Jahren sogar eine
Dollarisierung vor, d.h. die Landeswihrung wurde durch den Dollar ersetzt.
Dieser Schritt bedeutet die Aufgabe eines wichtigen Bestandteils nationa-
ler Souverinitit, da die Dollarisierung verbunden ist mit der Ubertragung
der Wihrungspolitik an die US-Zentralbank. Attraktiv ist diese Mafinahme
insbesondere fiir transnationale Unternehmen, da so das Risiko von Wih-
rungsschwankungen ausgeschlossen wird (Siebert 2001).

Andere staatliche Apparate wurden hingegen in ihren Handlungs-
spielriumen massiv beschnitten. Privatisiert oder abgeschafft wurden so-
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zialpolitische Bereiche des lateinamerikanischen Entwicklungsstaates, wie
beispielsweise die staatlichen Rentensysteme (Madrid 2003) oder die staat-
lichen Agrarbanken (Seibel 2005; fiir Mexiko vgl. Boris 2005a: 71). Die-
se Mafinahmen fithrten zu einer Ausgliederung sozialpolitischer Aufgaben
aus den Staatsapparaten und zu einer Schwichung der Ministerien, die bis
dato mirt diesen Politiken betraut waren. Zwar werden nun von einigen la-
teinamerikanischen Regierungen neue Sozialprogramme aufgelegt, an der
profunden Re-Strukturierung der lateinamerikanischen Staaten hat sich bis
dato allerdings wenig gedndert: So ist durch die linken Regierungen bisher
weder die Offnung der Okonomien noch die Unabhingigkeit der Zentral-
banken noch die Fokussierung auf die Geld- und Fiskalpolitik ernsthaft in
Frage gestellt worden (Boris et al. 2005: 279). Insgesamt geschen hat sich
die Unabhingigkeit der lateinamerikanischen Zentralbanken in den letz-
ten Jahren ,verbessert” (Banco de Espafa et al. 2004). Da sich die Wettbe-
werbsfihigkeit der lateinamerikanischen Staaten primir auf (internationa-
le) Investitionen stiitzt, fillt es auch linken Regierungen und insbesondere
linken PrisidentInnen schwer, sich von den neoliberalen makroskonomi-
schen Politiken, welche auf Stabilitit und ausgeglichene Staatshaushalte set-
zen, abzuwenden.

Da Silvas Koalition mit Teilen des Industriekapitals und der Agrarbour-
geoisie stellte anfinglich auch einen Versuch dar, eine konomische Desta-
bilisierung — beispielsweise durch einen massiven Kapitalabfluss — zu verhin-
dern und damit Spielriume fiir eine neue Politik zu eréffnen. Doch schnell
wurde aus dieser temporiren Strategie ein permanentes Programm (Sader
2005: 546). Die Regierung da Silva setzt im Bereich der Finanz- und Wirt-
schaftspolitik den neoliberalen Kurs ihrer Vorgingerregierung fort, was sich
an ihrer Schuldenbedienungspolitik, der anhaltenden Exportorientierung
und der Hochzinspolitik zeigt (Andrioli/Schmalz 2005: 203). Dariiber hin-
aus scheint sie die neoliberale Transformation des staatlichen Gefiiges weiter
vorantreiben zu wollen: So wurde von der PT-Fiihrung eine Gesetzesinitiati-
ve im Parlament eingebracht, mit der die operationelle Unabhingigkeit der
Zentralbank festgeschrieben werden soll. Diese Gesetzesinitiative geht auf
eine bereits von der Vorgingerregierung getroffene Vereinbarung mit dem
IWF zuriick (ebd.: 203; Bartelt 2005: 23) und kann als Ausdruck der kon-
tinuierlichen neoliberalen Transformation des brasilianischen Staates inter-
pretiert werden. In Brasilien zeigt sich somit deutlich, dass die Wahl einer
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linken Regierung keine Garantie fiir eine tatsichliche Transformation spezi-
fisch strukturierter staatlicher Terrains ist.

Die Beurteilung der Lage in Argentinien ist sicherlich schwieriger. So
handelt es sich bei den Auseinandersetzungen zwischen der argentinischen
Regierung und dem IWF im Rahmen der Schuldenverhandlungen (vgl.
Malcher 2005; Boris 2005b) zwar um eine Abweichung von den bisheri-
gen neoliberalen Mustern in der Finanzpolitik, in anderen wirtschaftspoliti-
schen Bereichen wie der Industriepolitik kam es bisher allerdings zu keinen
Verinderungen (Boris 2005b: 152). Eine grundlegende Re-Konfiguration
des institutionellen Gefiiges des argentinischen Staates und damit einherge-
hend einer langfristigen Verankerung post-neoliberaler oder nicht-neolibe-
raler Politiken hat unter Kirchner bisher nicht stattgefunden. Ahnlich stellt
sich die Situation in Uruguay dar: Hier wurde unter der neuen linken Regie-
rung des Frente Amplio zwar ein Sozialentwicklungsministerium eingerich-
tet, dieses ist jedoch nach wie vor klar dem Finanz- und Wirtschaftsministe-
rium untergeordnet (Wachendorfer 2005), das weiterhin einen neoliberalen
politischen Kurs verfolgt und eine enge Kooperation mit den internationa-
len Finanzinstitutionen pflegt (Thimmel 2005: 198).

Einzig in Venezuela werden bislang grundlegendere Versuche unter-
nommen, die institutionelle Struktur des staatlichen Gefiiges neu zu jus-
tieren. Da dieses Unterfangen jedoch auch fiir eine progressive Regierung
sehr schwierig ist, bleibt als Strategie oftmals nur die Schaffung von Paral-
lelinstitutionen, um die bereits bestehenden und spezifisch vermachteten
Terrains und die bis dato bestehende Selektivitit der staatlichen Matrix zu
modifizieren. Ein Beispiel fiir die Schaffung neuer institutioneller Terrains
ist die Griindung eines neuen, mit einem grofen institutionellen Gewicht
ausgestatteten Olministeriums nach dem Amtsantritt von Chévez (Kollek-
tiv p.i.s.o. 16 2004: 91). Die Versuche der institutionellen Restrukturie-
rung fiihren derzeit allerdings primir zu ,institutionellen Inkohirenzen®
(Burchardt 2004: 207). Diese Inkohirenzen sind sichtbarer Ausdruck der
massiven Konflikte um die Modifikation und Transformation der instituti-
onellen Materialitit des venezolanischen Staates.’

Ein weiterer Aspeke der Internationalisierung des Staates ist die zu-
nechmende Bedeutung der supranationalen Ebene fiir staatliches Handeln
(Hirsch 2002: 138). Das gilt auch fiir die lateinamerikanischen Staaten, die
seit der Schuldenkrise von 1982 in ein dichtes Netz von internationalen ins-
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titutionellen Verflechtungen eingebunden sind. Oftmals stellen auch hier
die finanz- und wirtschaftspolitischen Apparate die zentralen Vermittlungs-
instanzen zwischen nationalen und internationalen Prozessen und Instituti-
onen dar. Internationale politische Institutionen (Welthandelsorganisation,
Weltbank, Internationaler Wihrungsfonds) kénnen als eine ,,Verdichtung
zweiten Grades® von Krifteverhiltnissen interpretiert werden (Brand 2005:
53). In den internationalen politischen Institutionen werden mittels kom-
plexer Prozesse politische Projekte formuliert. Hierbei handelt es sich — wie
bei den nationalstaatlichen Verdichtungen — um Prozesse, die auf einem
spezifisch perforierten Terrain ausgetragen werden, weshalb die ,herrschen-
den Krifte die Formen der Auseinandersetzungen wesentlich bestimmen
und damit Kriftekonstellationen zwischen Lindern, Klassen, Geschlech-
tern und Ethnien auf Dauer verstetigen® (Brand 2006: 268). Letztendlich
sind somit die Interessen der Zentrumsstaaten in der Vormachtstellung. Al-
lerdings handelt es sich bei dieser ,,institutionell vermittelten Abhingigkeit*
nicht nur um eine Einbahnstrafle: Die internationalen politischen Instituti-
onen dienen den neoliberalen Kapitalfraktionen in Lateinamerika teilweise
auch als Terrain, um ihre Interessen — gegen den Widerstand in den natio-
nalen Formationen — durchzusetzen und festzuschreiben (Boris et al. 2005;
Teichman 2004).

Bis dato ist nicht eindeutig erkennbar, dass sich dieser Aspeke der Inter-
nationalisierung der lateinamerikanischen Staaten umkehrt. Zwar kommen
die ALCA-Verhandlungen derzeit nicht vom Fleck (siche u.a. Garin/Neuber
2005; Pomrehn 2005), aufSerdem wird mit den neuen Initiativen zur Reak-
tivierung des Mercado Comiin del Sur (MERCOSUR) und der Griindung
der Initiative Alternativa Bolivariana para las Américas (ALBA)versucht, Ge-
genpole zum nach wie vor von den USA favorisierten ALCA zu schaffen.
Ziel dieser Initiativen der linken siidamerikanischen Regierungen und allen
voran Venezuelas ist es, neue institutionelle Terrains zu kreieren und andere
wiederzubeleben. Allerdings andern diese Initiativen auf absehbare Zukunft
nichts daran, dass die lateinamerikanischen Staaten in die Kreditvergabesys-
teme der bedeutendsten internationalen politischen Institutionen wie dem
Internationalen Wihrungsfonds und der Weltbank als beherrschte Krifte
eingebunden sind.

Eng verbunden mit dem Ubergang vom Fordismus zum Postfordismus
ist schliefllich der Aufstieg neuer politischer Eliten in den lateinamerikani-
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schen Staatsapparaten (vgl. u.a. Centeno 1994; Gwynne/Kay 1999; Silva
1999). Dieser neue Typus des politischen Technokraten (zechnopol) vertiigt
im Vergleich zu den vorherigen biirokratischen Eliten iiber eine verinder-
te professionelle Sozialisation und ein neues Selbstbild. Die Adaption von
orthodoxen Anpassungsprogrammen war in Lateinamerika zumeist mit der
Berufung von technokratischen, neoliberalen OkonomInnen auf strategi-
sche Regierungspositionen — d.h. insbesondere in den Finanz- und Wirt-
schaftsministerien und in der Zentralbank — verbunden (Silva 1998: 79).
In diesen Positionen agieren die TechnokratInnen weitgehend isoliert vom
allgemeinen politischen Geschehen (fiir Brasilien: Novy 2001: 280). Hiufig
werden sie von dort aus auf andere, bedeutende Posten in der Regierung be-
rufen (fiir Mexiko: Morton 2003: 638). Neoliberale TechnokratInnen sind
so iiberall in Lateinamerika zu nationalen Pendants der FinanzexpertInnen
der internationalen Finanzinstitutionen geworden (Silva 1998: 79).

Dies hat sich bis heute nicht grundlegend geidndert. In Lateinameri-
ka sind die fechnopols nach wie vor massiv in den Staatsapparaten vertre-
ten (Fuchs 2005). Die personelle Kontinuitit des Neoliberalismus besteht
insbesondere in den — nach wie vor zentralen — finanz- und teilweise auch
wirtschaftspolitischen Apparaten der lateinamerikanischen Staaten fort. In
Brasilien wurden zwar einzelne progressive MinisterInnen in das Kabinett
berufen, allerdings nicht auf finanz- oder wirtschaftspolitisch bedeutende
Posten. Es handelt sich bei ihnen um ,keine Schliisselfiguren im Kabinett*
(Bartelt 2005: 27). In Uruguay gibt es, obwohl unter der Frente Amplio viele
Kabinettsposten mit Linken besetzt wurden (Thimmel 2005: 193), im Be-
reich der Finanz- und Wirtschaftspolitik nach wie vor eine klare personelle
Kontinuitit des Neoliberalismus. Mit Danilo Astori wurde ein Mann, der
das neoliberale Paradigma verkdrpert, zum Wirtschafts- und Finanzminister
ernannt (ebd.: 198). Selbst in Venezuela sind nach wie vor viele institutio-
nelle Schliisselpositionen mit Gegnern des dort initiierten Reformprozesses

besetzt (Miiller 2005: 187).
6. Fazit: Die Beharrungskrifte des neoliberalen Projekts

Die Wahl linker oder linkspopulistischer Regierungen in der Region ist
ein Ausdruck des zunehmenden Niedergangs neoliberaler Hegemonie. Ob
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damit allerdings bereits der Neoliberalismus als Projekt am Ende ist, darf
bezweifelt werden. Dafiir erscheint die soeben dargestellte Verankerung des
Neoliberalismus bei einem wichtigen Teil der gesellschaftlichen Krifte, so
beispielsweise bei den alten und neuen grupos econdmicos und dariiber hin-
aus in den institutionellen Strukturen der lateinamerikanischen National-
staaten — mit Ausnahme Kubas und méglicherweise Venezuelas —, nach wie
vor zu stark. Festzuhalten bleibt, dass derzeit vielfiltige Kimpfe um eine
Verinderung der gesellschaftlichen Krifteverhiltnisse ausgetragen werden,
wohingegen die Transformation der staatlichen Apparate erst am Anfang
steht.

Daher ist davon auszugehen, dass es in den kommenden Jahren zu be-
stimmten Modifikationen des neoliberalen Programms kommen wird. Vor
allem im Bereich der Eigentumsrechte sind gewisse Verinderungen und
eventuell eine bedingte ,Riickkehr des Staates in die 6konomische Arena
zu erwarten. Hinsichtlich anderer zentraler Politiken des neoliberalen Pro-
jekts, insbesondere im Bereich der Finanzpolitik, ist jedoch bisher kein Um-
denken zu erkennen. Lateinamerika steuert daher momentan weniger auf
eine Phase des ,,Post-Neoliberalism®, sondern vielmehr auf einen reformier-
ten und modernisierten Neoliberalismus zu. Die Uberwindung von Klas-
senherrschaft bleibt in diesem Kontext ein weit entferntes Ziel.

U Herzlich bedanken fiir Hinweise zum vorliegenden Artikel méchte ich mich bei Die-
ter Boris, Uli Brand, Hans-Jiirgen Burchardt, Joachim Hirsch und der Redaktion
des JEP.
Im vorliegenden Artikel wird insbesondere auf die Transformationen der ,repres-
siven Staatsapparate” und weniger auf die der ,ideologischen Staatsapparate” (Al-
thusser 1977) eingegangen. Die zugrunde liegende These lautet, dass insbesonde-
re die finanzpolitischen und teilweise auch die wirtschaftspolitischen Staatsapparate
im Ubergang zum Neoliberalismus mit einem zunehmenden institutionellen Ge-
wicht ausgestattet wurden. Will man den Zustand des neoliberalen Projekts heute
untersuchen, erscheint daher eine Fokussierung auf diese Apparate besonders sinn-
voll. Damit sollen keineswegs die Bedeutung der ideologischen Staatsapparate und
die Transformationen, welche sie im Ubergang zum Postfordismus erfahren, negiert
werden. Allerdings werden sie nicht explizit und ausfiihrlich in die Analyse mit ein-
bezogen. Dies ist sowohl dem spezifischen Fokus des Artikels als auch Platzgriinden
geschuldet.
3 Als grupos econdmicos werden Gemeinschaftsunternehmungen bezeichnet, deren ein-
zelne Bestandteile zwar operative Unabhingigkeit aufweisen, aber von einer zentralen
Einheit koordiniert werden. Thre Aktivititen kénnen sich auf ein Produkt beziehen,
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auf eine diversifizierte Produktpalette, die vertikal integriert ist, oder auf verschiedene
Konglomerate, die in diversen 8konomischen Sektoren operieren und zu denen oft-
mals auch Finanzinstitutionen gehoren (Ferndndez 2000: 108, Fn 5).

9 In einigen Lindern wurden das Wirtschaftsministerium und das Finanzministerium
unter der Agide des Finanzministeriums fusioniert. In anderen Fillen, wie beispiels-
weise in Mexiko, wurde das traditionell bedeutende und protektionistisch orientierte
Wirtschaftsministerium entmachtet (Schamis 1999: 254). In beiden Fillen ging mit
dieser Kompetenzverlagerung in die finanzpolitischen Institutionen der Verzicht auf
eine eigenstindige, planende Wirtschaftspolitik einher.

% In Venezuela lassen sich Tendenzen zur Entwicklung einer ,,Doppelmacht” auf natio-
nalstaatlicher Ebene beobachten. In anderen Lindern, beispielsweise in Brasilien, hat
die PT im Stiden des Landes eine solche Strategie mittels der Einfithrung des partizi-
pativen Budgets verfolgt (vgl. Leubolt 2006).

Literatur

Althusser, Louis (1977): Ideologie und ideologische Staatsapparate. Hamburg/
Westberlin: VSA.

Andrioli, Antonio Indcio/Schmalz, Stefan (2005): Brasilien: politische Wende oder
Fortsetzung neoliberaler Politik? In: Boris, Dieter/Schmalz, Stefan/Tittor, Anne
(Hg.): Lateinamerika: Verfall neoliberaler Hegemonie? Hamburg: VSA, 192-212.

Baker, Andrew (1999): Nébuleuse and the ‘internationalization of the state’ in the
UK? The case of HM Treasury and the Bank of England. In: Review of Interna-
tional Political Economy 6 (1), 79-100.

Banco de Espafia/Banco Central do Brasil/Europiische Zentralbank (2004):
Pressemitteilung. Zweites hochrangiges Seminar des Eurosystems und latein-
amerikanischer Zentralbanken am 26. November 2004 in Rio de Janeiro. htep:
/lwww.bundesbank.de/download/ezb/pressenotizen/2004/20041126ezb2.pdf,
16.03.2007

Bartelt, Dawid Danilo (2005): Szenen einer Ehe. Die Regierung Lula in Brasilien und
ihre linken Kritiker. In: Gabbert, Karin et al. (Hg.): Neue Optionen lateinameri-
kanischer Politik. Jahrbuch Lateinamerika Analysen und Berichte 29. Miinster:
Westfilisches Dampfboot, 18-40.

Berriel Diaz, Alvaro/Malcher, Ingo (2001): FTAA — Auf dem Weg zur Marktverfas-
sung in den Amerikas. In: Z. Zeitschrift fiir marxistische Erneuerung 12 (46),
35-46.

Boeckh, Andreas (2005): ,,Sozialismus des 21. Jahrhunderts“? Das venezolanische Re-
formprojekt von Hugo Chévez. In: Gabbert, Karin et al. (Hg.): Neue Optionen
lateinamerikanischer Politik. Jahrbuch Lateinamerika Analysen und Berichte 29.
Miinster: Westfilisches Dampfboot, 74-95.

Boris, Dieter (2001): Zur Politischen Okonomie Lateinamerikas. Der Kontinent in
der Weltwirtschaft des 20. Jahrhunderts. Hamburg: VSA.

Anfang vom Ende? Zum Zustand des neoliberalen Projekts in Lateinamerika 141



Boris, Dieter/Schmalz, Stefan/Tittor, Anne (2005): Reflexionen zur “neoliberalen
Hege-monie” in Lateinamerika. In: Boris, Dieter/Schmalz, Stefan/Tittor, Anne
(Hg.): Lateinamerika: Verfall neoliberaler Hegemonie? Hamburg: VSA, 270-282.

Boris, Dieter (2005a): Neoliberalismus und Landwirtschaft in Lateinamerika. In:
Boris, Dieter/Schmalz, Stefan/Tittor, Anne (Hg.): Lateinamerika: Verfall neolib-
eraler Hegemonie? Hamburg: VSA, 69-86.

Boris, Dieter (2005b): Vom temporiren Hegemonieverlust zum stabilen ,Normal-
Kapitalismus“? Argentinien vier Jahre nach der grofen Krise. In: Boris, Dieter/
Schmalz, Stefan/Tittor, Anne (Hg.): Lateinamerika: Verfall neoliberaler Hegemo-
nie? Hamburg: VSA, 136-162.

Brand, Ulrich (2005): Gegen-Hegemonie. Perspektiven globalisierungskritischer
Strategien. Miinster: VSA.

Brand, Ulrich (2006): Die politische Form der Globalisierung. Politische Institutio-
nen und soziale Krifte im internationalisierten Staat. Habilitation, Universitit
Kassel.

Brand, Ulrich/Heigl, Miriam (2006): ,Innen’ und ,Auflen’. Zu Staat, Bewegung und
radikaler Transformation bei Poulantzas. In: Bretthauer, Lars et al. (Hg.): Pou-
lantzas lesen. Hamburg: VSA, 274-289.

Burchardt, Hans-Jiirgen (2004): Zeitenwende. Politik nach dem Neoliberalismus.
Stuttgart: Schmetterling Verlag.

Candeias, Mario (2005): Widerspriiche und Herausforderungen des ,,Post-Neoliberal-
ismus*. hetp://www.linksnet.de/artikel.php?id=2002, 3.7.2006.

Castro Escudero, Teresa/Mussali Galante, Rina/Oliver Costilla, Lucio (2005): Revis-
itando al Estado. In: Castro Escudero, Teresa/Oliver Costilla, Lucio (Hg.): Poder
y politica en América Latina. México D.E: Siglo Veintiuno Editores, 17-49.

Centeno, Miguel Angel (1994): Democracy within Reason. Pennsylvania: The Penn-
sylvania State University Press.

Davis, Diane E. (2005): The State of the State in Latin American Sociology. In:
Wood, Charles H./Bryan, Roberts H. (Hg.): Rethinking Development in Latin
America. Pennsylvania: Pennsylvania State University Press, 159-182.

Ferndndez Jilberto, Alex E. (2000): América Latina: el debate sobre los ‘Nuevos Gur-
pos Econdémicos’ y conglomerados industriales después de la reestructuracién
neoliberal. In: European Review of Latin American and Caribbean Studies 69,
97-108.

Flores Andrade, Anselmo (2006): Viejos actors, nueva relacién? Empresarios e
izquierda en América Latina. In: La Chronique des Amériques 17, 1-8.

Fuchs, Stefan (2005): Wenn der Regen nicht aufwirts flieen will. In: Freitag 36,
9.9.2005.

Garin, Nancy/Neuber, Harald (2005): ALCA auf Eis gelegt. In: Junge Welt
7.11.2005, 3.

GH - Gramsci, Antonio (1991ff.): Gefingnishefte 1-29, 9 Binde, Hamburg/Berlin:
Argument-Verlag.

142 Miriam HEIGL



Gwynne, Robert N./Kay, Cristébal (1999): Latin America Transformed: Changing
Paradigms, Debates and Alternatives. In: Gwynne, Robert N./Kay, Cristébal
(Hg.): Latin America Transformed. Globalization and Modernity. London et al.:
Arnold Publishers, 2-30.

Hirsch, Joachim (2002): Herrschaft, Hegemonie und politische Alternativen. Ham-
burg: VSA.

Kaplan, Marcos (2004): Estado y globalizacién. In: Correa, Eugenia/Girén, Alicia
(Hg.): Economia financiera contempordnea. México D.E: Miguel Angel Porrua,
211-255.

Kollektiv p.i.s.0. 16 (2004): Venezuela. Welcome to our Revolution. Innenansichten
des bolivarianischen Prozesses. Miinchen: Gegen den Strom.

Kofler, Reinhart (1998): Entwicklung. Miinster: Westfilisches Dampfboot.

Koschiitzke, Albert (2005): Editorial: Ein anderes Lateinamerika ist méglich. In: Gab-
bert, Karin et al. (Hg.): Neue Optionen lateinamerikanischer Politik. Jahrbuch
Lateinamerika Analysen und Berichte 29. Miinster: Westfilisches Dampfboot,
7-17.

Leborgne, Danitle/Lipietz, Alain (1996): Postfordistische Politikmuster im globalen
Vergleich. In: Das Argument 217, 697-712.

Leubolt, Bernhard (2006): Staat als Gemeinwesen. Das Partizipative Budget in Rio
Grande do Sul und Porto Alegre, Miinster et al.: LIT-Verlag.

Ling, Martin (2001): Ein Subkontinent wird liberalisiert. In: Lateinamerika Nach-
richten 323, 7-9.

Lipietz, Alain (1984): Imperialism or the beast of the apocalypse. In: Capital & Class
22, 81-109.

Madrid, Radl L. (2003): Retiring the State. The Politics of Pension Privatization in
Latin America and Beyond. Stanford: Stanford University Press.

Malcher, Ingo (2005): Kirchner, der unerwartete Prisident. Grenzen und Spielriume
neuer argentinischer Politik. In: Gabbert, Karin et al. (Hg.): Neue Optionen
lateinamerikanischer Politik. Jahrbuch Lateinamerika Analysen und Berichte 29.
Miinster: Westfilisches Dampfboot, 41-61.

Menzel, Ulrich (1995): Geschichte der Entwicklungstheorie. Einfithrung und system-
atische Bibliographie. 3. tiberarb. und erw. Aufl. Hamburg: Deutsches Ubersee-
Institut.

Meschkat, Klaus (2005): Wie halten wir es mit Hugo Chdvez? In: Gabbert, Karin et
al. (Hg.): Neue Optionen lateinamerikanischer Politik. Jahrbuch Lateinamerika
Analysen und Berichte 29. Miinster: Westfilisches Dampfboot, 62-73.

Morton, David Adam (2003): Structural change and neoliberalism in Mexico: ,,pas-
sive revolution” in the global political economy. In: Third World Quaterly 24
(4), 631-653.

Miiller, Bea (2005): Die ,,bolivarische Revolution® auf der Suche nach einem ko-
hirenten Projekt. In: Boris, Dieter/Schmalz, Stefan/Tittor, Anne (Hg.): Latein-
amerika: Verfall neoliberaler Hegemonie? Hamburg: VSA, 163-191.

Novy, Andreas (2001): Brasilien: Die Unordnung der Peripherie. Wien: Promedia.

Anfang vom Ende? Zum Zustand des neoliberalen Projekts in Lateinamerika 143



Oliver Costilla, Lucio (2005): Revisitando al Estado. Las Especifidades actuales del
Estado en América Latina. In: Castro Escudero, Teresa/Oliver Costilla, Lucio
(Hg.): Poder y politica en América Latina. México D.E: Siglo Veintiuno Edi-
tores, 50-86.

Osorio, Jaime (2003): La centralidad del Estado en la mundialzacién. In: Aboites,
Aguilar et al. (Hg.): Estado versus mercado ,,;Ruptura o nueva forma de regu-
lacién?. México D.E: Miguel Angel Porrua, 17-39.

Osorio, Jaime (2004): El Estado en el Centro de la Mundializacién. La sociedad civil
y el asunto del poder. México D.E: Fondo de Cultura Econémica.

Péres Nufiez, Wilson (Hg., 1998): Grandes Empresas y Grupos Industriales Latinoa-
mericanos. México D.E: Siglo Veintiuno Editores/ CEPAL.

Pomrehn, Wolfgang (2005): “Bush fihrt mit leeren Hiinden nach Hause”. In: Junge
Welt 7.11.2005, 3.

Poulantzas, Nicos (1977): Die Krise der Diktaturen. Portugal, Griechenland, Spanien.
Frankfurt am Main: Suhrkamp.

Poulantzas, Nicos (2001): Die Internationalisierung der kapitalistischen Verhiltnisse
und der Nationalstaat. In: Hirsch, Joachim/Jessop, Bob/Poulantzas, Nicos (Hg.):
Die Zukunft des Staates. Hamburg: VSA, 19-70 (Originalausgabe 1975).

Poulantzas, Nicos (2002): Staatstheorie. Politischer Uberbau, Ideologie, Autoritirer
Etatis-mus. Hamburg: VSA (Originalausgabe 1978).

Ramirez Voltaire, Simén (2002): Risse im Gebiude. In Lateinamerika gerit das neo-
liberale Modell aus den Fugen. In: Blitter des iz3w 264, 6-8.

Roux, Rhina (2005): El Principe Mexicano. Subalternidad, Historia y Estado. México
D.E: Ediciones Era.

Sader, Emir (2005): Die hegemoniale Krise und die Krise der Linken in Lateinameri-
ka. In: Prokla. Zeitschrift fiir kritische Sozialwissenschaft 35 (141), 541-549.

Schamis, Hector (1999): Distributional Coalitions and the Politics of Economic Re-
form in Latin America. In: World Politics 51 (2), 236-268.

Schamis, Hector (2002): Re-Forming the State. The Politics of Privatization in Latin
America and Europe. Michigan: University of Michigan Press.

Seibel, Hans Dieter (2005): Agrarbanken: Ignorieren, schlieflen oder reformieren? In:
Entwicklung & lindlicher Raum 39 (4), 8-11.

Siebert, Boris (2001): Die Hand mit vier Fingern. Ecuador ein Jahr nach seinem Sou-
verinititsverlust. Interview mit dem Okonom Alberto Acosta. In: ILA 243, 7-9.

Silva, Patricio (1998): Neoliberalism, Democratization, and the Rise of Techno-
crats. In: Vellinga, Menno (Hg.): The Changing Role of State in Latin America.
Boulder/Oxford: Westview Press, 75-92.

Silva, Patricio (1999): The new political order in Latin America: towards technocratic
democracies? In: Gwynne, Robert N./Kay, Cristébal (Hg.): Latin America Trans-
formed. Globalization and Modernity. London et al.: Arnold Publishers, 51-66.

Teichman, Judith (2004): The World Bank and Policy Reform in Mexico and Argen-
tina. In: Latin American Politics and Society 46 (1), 39-74.

144 Miriam HEIGL



Thimmel, Stefan (2005): Uruguay: Linksbiindnis an der Macht. In: Gabbert, Karin et
al. (Hg.): Neue Optionen lateinamerikanischer Politik. Jahrbuch Lateinamerika
Analysen und Berichte 29. Miinster: Westfilisches Dampfboot, 192-201.

Tittor, Anne (2005): Soziale Kimpfe gegen Privatisierung in Lateinamerika. In: Boris,
Dieter/Schmalz, Stefan/Tittor, Anne (Hg.): Lateinamerika: Verfall neoliberaler
Hegemonie? Hamburg: VSA, 40-68.

Vidal, Gregorio (2001): Privatizaciones, fusions y adquisiciones: las grandes empresas
en América Latina. México D.F.: Anthropos Editorial.

Vidal, Gregorio (2002): Grandes empresas, economia y poder en México. México
D.E.: Plaza y Valdes Editores.

Vilas, Carlos M. (2000) : La reforma del Estado como cuestién politica. In: Camare-
ro, Herndn/Pozzi, Pablo/Schneider, Alejandro (Hg.): De la revolucién liberta-
dora al menemismo. Historia social y politica argentina, Buenos Aires: Ediciones
Imago Mundi, 251-289.

Wachendorfer, Achim (2005): Die Linksregierung in Uruguay: Start gegliickt. Kurz-
berichte aus der internationalen Entwicklungszusammenarbeit. Bonn: Friedrich-
Ebert-Stiftung.

Williamson, John (Hg., 1990): The Progtess of Policy Reform in Latin America,
Washington D.C: Institute for International Economics.

Abstracts

Der vorliegende Artikel interveniert in die aktuelle Debatte um die Zu-
kunft des neoliberalen Projekts in Lateinamerika unter Riickgriff auf theo-
retische Konzepte von Gramsci, Poulantzas und aus der Regulationstheorie.
Vertreten wird die These, dass das neoliberale Projekt in den lateinamerika-
nischen Gesellschaften und in den staatlichen Apparaten erfolgreich veran-
kert werden konnte — und dass es trotz der Wahl linker Regierungen und
dem Wiedererstarken sozialer Bewegungen noch nicht am Ende ist. Latein-
amerika steuert heute weniger auf eine Phase des ,,Post-Neoliberalismus® zu
als vielmehr auf einen reformierten und modernisierten Neoliberalismus.

The article aims at contributing to the current debate about the futu-
re of the neo-liberal project in Latin America by drawing from theoretical
concepts of Gramsci, Poulantzas and Regulation Theory. The thesis sug-
gests that the neo-liberal project has successfully been anchored within La-
tin American societies and state apparatuses and that this project has not
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yet come to an end even though there has been a left turn at the ballot-
boxes and an upsurge of social movements. Latin America today is moving
less towards ‘post-neo-liberalism’ but rather towards reformed and moder-
nised neo-liberalism.

Heigl Miriam
Georgenstrafle 102
80798 Miinchen
Miriam_heigl@yahoo.de
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Holztrattner, Magdalena
(Hg.): Eine vorrangige Op-
tion fiir die Armen im 21.
Jahrhunderte? Innsbruck: Ty-
rolia Verlag 2005, 432 Seiten,
39 Euro.

Die Ziele, die sich die Herausge-
berin dieses Sammelbandes ge-
setzt hat, konnen wohl zu Recht
als ambitioniert bezeichnet werden.
Den Ausgangspunke der Betrach-
tungen stellt das aus der latein-
amerikanischen  Befreiungstheo-
logie entnommene Konzept der
yvorrangigen Option fiir die Ar-
men® dar, dessen anhaltende Ak-
tualicit aufgezeigt werden soll:
Einerseits, indem es einer theologi-
schen Diskussion unterzogen wird,
andererseits wird der Versuch ge-
startet, seinen Anwendungs- und
Geltungsbereich iiber das theolo-
gische Feld hinaus auf andere Dis-
ziplinen zu erweitern (der Schwer-
punke liegt aber dennoch explizit
auf theologischen und philosophi-
schen Fragestellungen). Angestrebt
wird die interdisziplinire Ausein-
andersetzung mit zwei fundamen-
talen Fragen der Armutsforschung:
Warum soll Armut bekimpft wer-
den? Und wie soll das geschehen?
Das Werk gliedert sich in fiinf
thematische Abschnitte:

- Begriffsklirung. Durch eine lingu-
istische Analyse der spanischen Be-
griffsbildung opcidn por los pobres
arbeitet Marietta Calderén zentrale
inhaldiche Bestimmungsmerkmale
des diesem Sammelband zu Grun-
de gelegten Zuganges heraus: Kenn-
zeichnend ist ein Perspektivenwech-
sel, weg von der Bevormundung der
Armen und dem Handeln in ihrem
Namen hin zu einem Handeln mit
den Armen und aus der Perspektive
der Armen. Das Wort opcidn impli-
ziert weiter ,eine nachhaltige Wei-
chenstellung mit Konsequenzen fiir
das Leben der sie treffenden Perso-
nEn“ (Calderén 2005: 17), es han-
delt sich also um eine energische
Hinwendung zu den Armen, um
ein Priorisieren ihrer Anliegen.

- Theologische Hinfiibrungen: Dieser
Abschnitt widmet sich der Behand-
lung eines breiten Spektrums theo-
logischer Fragestellungen in Zu-
sammenhang mit der ,vorrangigen
Option fiir die Armen®, darunter
z.B. die Analyse der Option fiir die
Armen vor dem Hintergrund des
heutigen Lateinamerika (Michelle
Becka), die Anwendung der Opti-
on fiir die Armen auf die Soterio-
logie (Markus Ebenhoch) sowie der
Versuch der Ubersetzung des befei-
ungstheologischen Vokabulars in
moderne Begrifflichkeiten (Andre-

as Bammer).
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- Philosophische Uberlegungen: Im
philosophischen Teil des Buches
erdrtern die Autorlnnen unter an-
derem die Frage nach dem mogli-
chen Beitrag der Philosophie zur
Armutsbekimpfung bzw. zur Um-
setzung einer bevorzugten Option
fiir die Armen (Julia Stabentheiner,
Elisabeth List) sowie das Verhiltnis
von Armut und Menschenwiirde
(Barbara Andrade).
- Gesichtspunkte praktischer Umset-
zung. Die einzelnen Beitrige die-
ses Abschnittes sind héchst unter-
schiedlich, besprochen werden z.B.
folgende Fragen: Welchen Beitrag
kann die Nuklearwissenschaft zur
Armutsbekimpfung liefern? (Hel-
mut Bock) und: Welchen Anforde-
rungen hat eine moderne Sozialpo-
litik zu geniigen? (Martin Schenk).
Der meines Erachtens nach beste
Beitrag des Sammelbandes stammt
von Josef P. Mautner, der sich mit
dem Thema ,Zivilgesellschaft und
Option fiir die Armen® auseinan-
dersetzt.
- Nachdenken in anderen Diszipli-
nen: Die einzelnen Aufsitze pri-
sentieren Armut aus der Perspektive
der Entwicklungstheorie, der (So-
zio-)Okonomie, der Architektur,
der Literaturwissenschaft und der
Friedensforschung.

Insgesamt gelingt ein sehr viel-
faldiger Aufriss méglicher Zuginge
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zum Thema Armut, dieser verbleibt
allerdings (insbesondere was die Be-
trachtung aus anderen Disziplinen
angeht, die auf jeweils einen Beitrag
beschrinkt sind) auf relativ ober-
flichlichem Niveau.

Eine wirklich interdisziplini-
re Auseinandersetzung wurde mei-
ner Ansicht nach aus zwei Griin-
den nicht (oder nur ansatzweise)
erreicht: Einerseits deswegen, weil
die theologischen Texte, die einen
betrichdichen Teil (ungefihr ein
Drittel des Buches) ausmachen,
zum Teil sehr spezifisch und fiir
theologische Laien schwer zuging-
lich sind, und andererseits, weil den
anderen Disziplinen nur sehr wenig
Platz eingeriumt wird und deren
Behandlung daher unterkomplex
bleibt (besonders auffillig im Fall
der Entwicklungstheorie und auch
der Okonomie).

Diesem ,Platzsparen im Be-
reich der nicht-theologischen Diszi-
plinen stehen zahlreiche Wiederho-
lungen mancher Inhalte entgegen.
Beispielsweise erldutern mindestens
vier Autorlnnen die Entstehungs-
geschichte der Begrifflichkeit ,,vor-
rangige Option fiir die Armen“ und
drei Autorlnnen stellen den Fihig-
keiten-Ansatz Amartya Sens dar. So
interessant diese Inhalte sein mo-
gen, liest man sie immer und im-
mer wieder, wird es anstrengend.



Viel interessanter wire es gewesen,
anstatt dieser Wiederholungen an-
dere Inhalte zu vertiefen.

Die mangelhafte Ubereinstim-
mung der einzelnen Beitrige fill
auch in anderer Hinsicht negativ
auf: Es finden sich zum Teil stark
widerspriichliche Aussagen. In Be-
reichen, in denen es um theoreti-
sche Ansichten geht, konnen diese
Widerspriiche als Zeichen fiir die
Pluralitit wissenschaftlicher Mei-
nungen gesehen werden, in anderen
Fillen, z.B. wenn es um die Beant-
wortung der Frage, ob wir in Zei-
ten zunehmenden (S. 227) oder ab-
nehmenden (S. 144) 6konomischen
Wohlstands leben, ist eine solche
Interpretation eher unpassend — es
stellt sich die Frage, was denn nun
richtig ist, denn keine der beiden
Positionen wird argumentativ be-
legt. Grundsitzlich fille auf, dass
immer wieder (teils recht gewagte)
Behauptungen aufgestellc werden,
die aber nicht entsprechend argu-
mentiert und belegt werden (z.B.
die 7 Thesen zu Armut und sozialer
Ausgrenzung von Leopold Neuhold
auf S. 79-81).

Doch gibt der vorliegende Sam-
melband Antworten auf die zu Be-
ginn spezifizierten Forschungsfra-
gen? Diese Frage kann im Groflen
und Ganzen,
tigung meiner an fritherer Stelle

unter Beriicksich-

schon angemerkten Vorbehalte be-
ziiglich des interdisziplindren Cha-
rakeers, bejaht werden. Nur eine
Frage komme ich nicht umhin mir
zu stellen: Wie passt die festgestellte
Dringlichkeit der Armutsbekdmp-
fung (die Herausgeberin beginnt
das Vorwort mit dem Zitat von Gu-
tiérrez ,,Armut fiihrt zum Tod“ [S.
9]) mit einem so massiven Fokus
auf theologische und philosophi-
sche Fragestellungen zusammen?
Ohne deren Bedeutung in Frage
stellen zu wollen, sind diese mit Si-
cherheit nicht jene Disziplinen, die
am unmittelbarsten zur Armutsbe-
kimpfung beitragen kénnen.

Zusammenfassend lisst sich
sagen, dass der vorliegende Sam-
melband wohl insbesondere fiir
theologisch interessierte (und vor-
gebildete) LeserInnen von Interesse
ist. Von theologischen Fragestellun-
gen abgeschen liegt seine Leistung,
wie bereits erwihnt, vor allem im
ykurzen Anreiffen” zahlreicher még-
licher Zuginge zum Thema Armut
— leider ldsst die Ausfithrung teil-
weise zu wiinschen {ibrig.

BARBARA BERNSTEIN
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