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Abstract 

The aim of this research has not only been to understand how tourism is governed, but 

more importantly also to understand why the sector is organised the way it is. This was 

done by placing the study of the tourism system in the context of network approaches to 

urban governance. Evidence for the research was collected through a comparative study 

of Dutch and English tourism networks. Three English and three Dutch medium-sized 

cities with varying degrees of success in tourism were selected for a close examination 

and analysis of their tourism systems. 

The concept of `institutional thickness' was used as a way to systematically 

operationalise, compare and evaluate the governance structures and cultures of tourism 

networks. The underlying aim of the research has been to establish whether it is possible 

for a locality to be successful in tourism without an institutionally thick tourism system 

or, vice versa, whether there are localities that have institutional thickness but are not 

very successful in tourism. 

In order to provide feedback on how to improve the governance of the tourism system, 

it is necessary to identify what elements explain variation in institutional thickness 

between case studies. Four interrelated factors can be distinguished which determine the 

governance of tourism: the structure and culture of urban governance, the culture of 

tourism, `path-dependency' and the state of change of governance and tourism. 

A successful tourism destination requires more than the presence of a range of popular 

attractions. The institutional structures and cultures of a locality's tourism network exert 

a great amount of influence on this success. The majority of tourism stakeholders are 
increasingly aware of their interdependence and of the importance of cooperation and 

coordination. This is however only a starting point on the way to creating vertical- 
linkages between these stakeholders and to creating integrated networks. 
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1. Introducing and framing the thesis 

Introducing the research 

Following early indifference or scepticism as to the value of tourism, national and local 

governments increasingly came to acknowledge the importance of the sector at the end 

of the 1980s and the beginning of the 1990s. The reason for this shift has above all been 

the recognition of tourism's potential to contribute to economic development, to 

employment creation and more general place regeneration. Tourism has also gained 

popularity as an academic research subject and there is now an extensive body of work 

on subjects such as place images and authenticity, marketing, sustainability and 

consumer behaviour. While, however, there has been growing recognition of the 

potential importance of tourism, expertise in terms of policy implementation and 

understanding of the structure and culture of tourism production have lagged behind. 

Public-private partnerships and collaborative alliances between the various tourism 

stakeholders are increasing. Despite recent managerial and academic interest in these 

networks, little systematic research has, however, examined the internal processes and 
impacts of these new inter-organisational forms. ' 

There are several reasons why there has been comparatively little research on the 

governance of the tourism system. A first and very pragmatic explanation is that tourism 

is extremely difficult to define, being an activity, a set of industries as well as an 

experience. In addition, it is not always clear what the differences are between tourism, 

leisure and recreation. The wide range of organisations and institutions directly as well 

as indirectly involved in these three areas further complicates this. Tourism cuts across 

many economic and social sectors of life and is a geographically complex activity, 
including activities ranging from shopping trips to round-the-world holidays. A second 

explanation for the lack of governance research in tourism is that the subject is rarely 

approached from a multi-disciplinary perspective. 

1 Selin S& Myers N (1998) `Tourism Marketing Alliances: Member Satisfaction and Effectiveness 
Attributes of a Regional Initiative' Journal of Travel and Tourism Marketing Vol. 7, No. 3, p. 79 
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The research presented here places the study of the tourism system in the context of the 

policy network approach to governance, providing a much broader analytical base. This 

conceptual framework establishes the language and frame of reference through which 

the reality of governance for tourism is examined. The network approach to governance 

can provide useful insights to help guide and understand the analysis of the tourism 

system. The initial objective of the research is to find out how tourism is organised by 

mapping the governance structure of the sector. In order to achieve this, the various 

organisations involved as well as their roles and responsibilities need to be 

systematically examined. The primary purpose of the research, however, is to analyse 

why the governance of the tourism sector is organised the way it is. It is suggested, 

initially, that the governance of the tourism system can be explained by a combination 

of two factors: first, the particular urban governance structure and culture in a locality 

and, second, the intrinsic characteristics of the tourism system. This inter-organisational 

analysis examines the various actors, functions and scales in the tourism system and the 

way these are changing. The unit to be studied is not a single organisation but rather a 

network of organisations consisting of a number of distinguishable actors engaged in a 

significant amount of interaction with each other. Particular attention is paid to the 

problematic relationship between public and private sector organisations, to structures 

of cooperation and coordination, hierarchical and power relations and the increased use 

of partnerships and alliances? 

The research seeks to outline and analyse the governance of urban tourism by making a 

comparative analysis of English and Dutch network structures and cultures. By 

assessing the extent of similarities and differences between tourism systems in the 

Netherlands and England in the light of their national and local contexts, strengths and 

weaknesses of particular tourism systems can be identified. An adapted version of Amin 

and Thrift's concept of institutional thickness (1994a, b; 1995) is used to evaluate and 

compare tourism systems in selected localities. This hopefully provides valuable 

insights as to how to improve the governance of the tourism system. This thesis, thus, 

problematises the relationship between institutional thickness and tourism development 

and tries to determine the contribution of institutional thickness to success in tourism. It 

aims to establish whether it is possible for a locality to be successful in tourism without 

2A list of operational research questions can be found in Appendix 1. 
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an institutionally thick tourism system or, vice versa, whether there are localities that are 

characterised, in general, by institutional thickness, but are less successful in terms of 

tourism. It can be assumed that a successful tourism destination requires more than the 

presence of a range of popular attractions and that the governance structure and culture 

of its tourism, system exert a great amount of influence, either positive or negative, on 

this success. -It 
is not the purpose of this research to provide policy-makers with a 

checklist or an ideal model of successful tourism planning. Instead, it tries to 

conceptualise the complex subject of tourism because 

As the tourism bandwagon runs its course, there is a need and a potential not 

only for more innovative ideas to be developed, but also for a greater sense 

of partnership at the local level and a more concerted focus on the matter of 

implementation within a competitive arena to be nurtured. (Ball & Stobart 

1998,351) 

Because tourism is such a complex phenomenon, encompassing numerous activities and 

actors within the same system, the focus of the research had to be narrowed down to be 

able to make a meaningful analysis. Emphasis in this study is on the production side of 

the tourism system and in particular on the organisations and actors involved in the 

more general planning, promotion and organisation of the system. Within this analysis 

the focus is not so much on commercial tourism businesses -although these are not 

entirely overlooked- as it is on public, semi-public and non-profit organisations within 

the governance of the tourism system. A final, geographical, restriction of the research is 

its emphasis on the local level. However, some, albeit limited, attention is also paid to 

the regional and national context and to the links between organisations at different 

spatial scales. It is hoped that this research will be of interest and benefit to a wide 

audience of tourism stakeholders: policy-makers, businesses as well as academics. 

Framing the thesis: defining tourism 

Before a conceptual framework can be established, it is necessary to demarcate the 

parameters of this research. To this end the following sections are an attempt to define 

3 



tourism in general and urban tourism in particular. There is no lack of definitions in the 

tourism literature, ranging from the pragmatic to the more reflective. This highlights the 

fact that tourism is a multi-disciplinary and multi-dimensional subject studied by 

various academic departments, governmental agencies and individual businesses who 

have all offered different definitions, reflecting their own perceptions and perspectives. 

Tourism is also a geographically complex phenomenon as different goods and services 

are sought and supplied at different stages from the origin (or market) to the 

destination. Hence, the definition of the concept of tourism will be different depending 

on whether one's interest is in tourism as a human experience, as social behaviour, as a 

geographic phenomenon, as a resource, as an industry or as an intellectual debate. This 

definitional problem is further complicated by the similarities and interrelationships 

between the concepts of leisure, recreation and tourism. 

Numerous authors have undertaken comprehensive reviews of definitions of tourism, 

leisure and recreation. Two of the more common perspectives tourism analysts have 

used are those of the trip and the person. Although this distinction is useful, a more 
fundamental distinction is that between the demand-side and the supply-side of tourism. 

Each of these four perspectives is described below to see which ones, if any, best suit 

the parameters of this research. 5 Thinking within the framework of the first perspective - 
the trip- the question that has to be answered is "what is the best way to define the 

phenomena related to temporary travel by individuals away from their home 

environment? " These kind of definitions are constructed in a `time-space framework' 

since they are mostly concerned with the distance travelled and the duration of the trip. 
The difference between tourism and recreation is, in this respect, often described as a 

continuum with, at one end, recreation based either at home or close to home, and at the 

opposite extreme travel for tourism where some distance is involved and overnight 

3 Pearce D (1992) Tourist Organisations Harlow, Essex: Longman Group UK, p. 5 
4 See for example: Hunt J& Layne D (1991) `Evolution of Travel and Tourism Terminology and 
Definitions' Journal of Travel Research, 29,4, p. 7-11; Shaw G& Williams A (1994) Critical Issues in 
Tourism. A Geographical Perspective Oxford: Blackwell; Smith S (1988) `Defining Tourism: A Supply- 
side View' Annals of Tourism Research 25, p. 179-190; Smith S (1995) Tourism Analysis. A Handbook 
Harlow: Longman; Vellas F& Becherel L (1995) International Tourism London: Macmillan 
s These four perspectives are based on a similar structure used by Smith S (1995 2nd edition) Tourism 
Analysis. A Handbook Harlow, Essex: Longman Group Limited, p. 20 
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accommodation might be needed. Leisure is often defined as a measure of time, namely 

the time left over after work, sleep and personal and household chores have been 

completed. Defining tourism from this perspective is problematic in the context of this 

research because it leads to definitions that are too `narrow' and technical. What is 

needed is a broader, more `fluid' perspective that is able to include a wide variety of 

leisure experiences. 

A second perspective used to define and analyse tourism is that of the person. The 

question that needs to be answered in this case is "what characteristics and conditions 

make an individual a tourist? " A tourist is often defined on the basis of behaviour and 

motivation for travel. This perspective is concerned with concepts like a sense of 

freedom, enjoyment and relaxation to describe the symbolic and emotive side of tourism 

behaviour. In the same way, recreation should refresh a person's strength and spirit. 

Leisure, defined as free time, is often assumed to have the same effect. The problem is 

that not all free time is always experienced as having this effect, leading to the view 

that leisure is as much an attitude of mind as a measure of time. Although tourism today 

is a mass phenomenon, tourists by no means constitute a homogenous mass market. 

Most definitions of tourism constructed within this perspective give a one-sided view of 

the concept, only emphasising the experience and reflexive nature of tourism. 

A third category used to analyse tourism is that of the demand-side and includes 

classifications of individuals and of trips. The question that this perspective attempts to 

answer is "what factors lead people to describe an activity or a set of activities as 

tourism or touristic experiences? " The difficulty with this perspective is that the same 

activity or behaviour may be classified differently depending on the circumstances, 

situation or,, gender of the individual. 8 This is further complicated by the. emergence of 

so-called post-modern tourism practices that may no longer be about tourism per se, but 

6 Boniface B& Cooper C (1994,2od edition) The Geography of Travel and Tourism Oxford: Butterworth- 
Heineman, p. 1 

Think for example of the unemployed and their experience of `enforced' leisure time. 
Shaw S (1984) found that some activities such as cooking, home chores, shopping, child care and travel 

were more frequently defined as leisure by males than by females. She also found individuals defined the 
same activity differently at different times. Quoted in Mannell R& Iso-Ahola S (1987) `Psychological 
Nature of Leisure and Tourism Experience' Annals of Tourism Research, 14, p. 320 
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embody other activities .9 
Urry (1990,82) describes this as the `universalisation of the 

tourist gaze' which increasingly leads to confusion between tourism as it is 

conventionally understood and a host of other social and cultural practices, such as 

shopping, sport, culture, hobbies, leisure, education. If one takes this confusion to its 

extremes then tourism can simply be defined as ̀ the geography of consumption outside 

the home area'. 10 Thus, while defining tourism on the basis of demand is certainly 

problematic, it simultaneously highlights the fact that a wide range of activities can be 

placed under the umbrella-concept of tourism. 

The fourth and final perspective is that of the supply-side which comprises the 

businesses and agencies that provide services to visitors. The question that needs to be 

answered from this perspective is "what makes places visitable to tourists? " A supply- 

side definition of tourism is the only one consistent with the accepted definitional 

standards used by other industries, which are normally defined in terms of the goods and 

services they produce, not the characteristics or motivations of their consumers. A 

distinction is often made by considering tourism facilities as belonging to two separate 

groups or `tiers'. Tier 1 consists of those businesses that are directly involved in tourism 

and would thus not exist in the absence of travel, such as hotels and travel agencies. Tier 

2 is made up of those businesses that are more indirectly involved in providing services 

to visitors, such as restaurants and retail facilities. The problem with this perspective is, 

however, that the way in which it usually gives meaning to the tourism industry is too 

narrow for the purposes of this research. Most definitions of this kind exclude any 

public, semi-public, non-profit sector or community involvement in tourism. 

These four perspectives have tended to reduce tourism to a restricted set of activities or 

economic transactions. This has led to narrow definitions of tourism and the creation of 
inflexible typologies. Some authors, such as Leiper (1990) and Mill & Morrison (1992), 

have been critical of this `reductionism', stressing instead the links and interactions 

between all elements of tourism by defining it as a system. " Although their models are 

9 Munt J (1994) ̀The Other Post-modern Tourism: Culture, Travel and the New Middle Classes' 77ieory, 
Culture and Society, 11, p. 104 
10 Law C (1993) Urban Tourism: Attracting Visitors to large Cities London: Mansell, p. 14 
"A copy of Leiper's (1990) and Mill and Morrison's (1992) models of tourism as a system can be found 
in Appendix II. 
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not completely unproblematic, they do enable the researcher to retain some sense of 

totality of tourism. Throughout this thesis the tourism system is defined as the wide 

range of interdependent industries, organisations and actors that have developed to 

govern, plan, promote and service the phenomenon of tourism. This systems approach 

provides the opportunity to contain a wide range of activities under the umbrella of 

tourism, including those usually defined as leisure and recreation. It also provides the 

opportunity to include the broad spectrum of organisations and actors directly as well as 

indirectly involved in the governance of urban tourism. A system is a relational concept 

which implies that one part of the system cannot exist or does not mean anything 

without the other parts. The dynamic nature of the tourism system means that change in 

any area-will inevitably affect the equilibrium in all others. Moreover, a system is an 

integrated whole whose essential properties arise from the relationships between its 

constituent parts. 

Defining urban tourism 

Having conceptualised the tourism system, attention now needs to turn to one specific - 
and increasingly popular- form of tourism, namely urban tourism. Few would nowadays 
disagree with the observation that 

Urban areas are not simply places where populations concentrate together 

witht, economic activities, cultural life and the control of political power. 
Urban places are also assuming a greater role as centres for tourism activity. 
(Page 1995,2-3) 

Some would even go so far as to state that - 

The consumption of urban tourism, combined with investment in the 

production of tourist services and of new tourist attractions, might propel 

urban tourism into becoming the major economic dynamism of post- 
industrial internationally oriented cities. (Shachar, 1995,160) 
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It is only recently that tourism has been widely acknowledged as a well-established part 

of the urban landscape. In the beginning of the 1990s several authors still expressed 

doubts about the extent to which urban tourism actually existed. Ashworth (1992) 

expressed the opinion that tourism is not a distinctive attribute associated with the main 

function of the city. He argued- that planners, commercial interests and local 

governments rarely perceive tourism as a significant element within the urban economy 

and view it more as an adjunct to the way in which the city operates, as an ephemeral 

phenomenon which is seasonal in character and transitory. Mullins (1991) asserted a 

similar opinion to Ashworth, writing about the development of tourist cities. He argued 

that the consumption of goods and services in resorts and urban areas is not a permanent 

feature, but a transitory function not based on basic human needs, but on the quest for 

fun, excitement, relaxation and leisure. Urban tourism has undoubtedly increased in 

significance since the early 1990s, as an economic as well as a cultural phenomenon. 

These days cities, and especially city centres, are transformed into consumption and 

leisure spaces, making tourism a permanent feature of the urban landscape. Moreover, 

the quest for fun, excitement, relaxation and leisure is more and more coming to be 

regarded as a basic human need. 

The notion that an urban tourism exists throws up a number of questions: what makes 

urban areas qualitatively different from other types of areas?; what exactly is it that 

attracts visitors to urban areas?; and what specific urban factors transform a visit to a 

city into a touristic experience? Any type of area is made up of a wide range of physical 

and social infrastructures. The physical infrastructure is embedded in the land as the 

built environment of roads, bridges, houses, parks, factories, shopping centres and so on. 
But these elements can be found in urban areas as well as in other types of areas. There 

is, for example, nothing exclusively urban about shops. However, the shops found in 

urban areas might be larger, more specialised, of a greater number and of a greater range 

than those found in non-urban areas. 12 So, in terms of the physical environment the 

distinction between urban areas and others is more one of degree than of type. The 

social infrastructure of an area is harder to pin down. Many cities have an individual 

character and atmosphere that transcends the mere sum of their buildings and other 

physical attractions. However, the same is true for non-urban areas. In addition, urban 
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cultural characteristics, given the transportation and communication revolution, now 

permeate the entire society and are not confined to specific geographic locales. 

Nonetheless, urban areas are widely attributed as possessing distinct urban lifestyles 

based around expressions of arts and other cultural productions, the hustle and bustle of 

the streets,. shopping facilities and a wide variety of restaurants and bars. All this is 

assumed to create an atmosphere of and breeding ground for innovation, excitement, 

creativity and other characteristics that are difficult to quantify and describe. These are 

all elements of what Mumford called `the urban drama'. The city, he writes, is `a theatre 

of social action'. 13 His idea of urban drama clearly resonates with an entire line of urban 

cultural analysts. Jane Jacobs, for example, talks about `street ballet'. 14 Each city has got 

a unique mix of physical and social infrastructural elements and that is what attracts 

visitors to urban areas. It is worth noting the difficulty to disaggregate the tourist and 

non-tourist function of cities. Urban tourist functions are very rarely solely produced for, 

or consumed by, tourists but by a whole range of users. 15 Urban areas thus have to deal 

with the touristic demand from outside the city but also with the recreational needs of its 

own urban population. 

Structure of the thesis 

The objective of this research is to map the governance of the tourism landscape with 

the underlying aim of developing an understanding of the complex processes of network 

formation and cooperation in the tourism system. It aims to gain insight into the 

governance structures and cultures of tourism by investigating the strengths and 

weaknesses of current governance forms to deal with tourism in a post-modem urban 

context. Chapter two describes the changing supply-side and demand-side dimensions 

of the tourism system and how this affects the governance structures and cultures of 

tourism. Chapter three establishes a conceptual framework for the analysis of 

12 Example from Hall T (1998) Urban Geography London: Routledge, p. 16 
13 Mumford L (1937) 'What is a City? ' in R LeGates &F Stout (eds. ) (1996) The City Reader London: 
Routledge, p. 185 
14 Jacobs J (1961) 'The Uses of Sidewalks: Safety' from 'The Death and Life of Great American Cities' in 
R LeGates &F Stout (eds. ) (1996) The City Reader London: Routledge, p. 104 
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governance structures and cultures of urban tourism. The policy network approach to 

governance is identified as the most appropriate perspective in the context of this 

research. This chapter furthermore examines the concept of institutional thickness as a 

way of operationalising the governance of urban tourism. Chapter four then describes 

the methodologies used in this research to achieve the various objectives and to seek 

answers to the questions posed. The chapter gives a detailed account of the various 

research phases and processes. 

Chapter five provides an international and national institutional context for the local 

case studies. It introduces some relevant political, cultural and touristic aspects of 

England and the Netherlands, while also describing the roles and responsibilities of the 

main national and sub-national organisations involved in the governance of urban 

tourism in these two countries. Chapter six is a detailed account of the governance of 

urban tourism in the six selected case studies. It is an attempt to understand not only 

how tourism is organised but, more importantly, to grasp why tourism is organised the 

way it is. The emphasis in this analysis is on inter-organisational cooperation, 

partnership formation and problems of coordination in the tourism system. The final 

chapter of this thesis compares the six English and Dutch case studies. It evaluates the 

presence, or absence, of institutional thickness in the governance of the six cities' 

tourism systems and tries to identify best practice. The chapter furthermore attempts to 

establish why the governance of the tourism system is organised the way it is and 
identifies four interrelated explanatory factors. The thesis concludes by linking the 

empirical and conceptual frameworks of the research. 

15 Shaw G& Williams A (1994) Critical Issues in Tourism. A Geographical Perspective Oxford: 
Blackwell, p. 201 
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2. The changing dimensions of the tourism system 

Introduction 

The aim of this chapter is to try and contribute to an increased understanding of the 

governance of the tourism system by examining some characteristics of tourism 

consumption and tourism production. This chapter consists of two main parts. The first 

investigates the transformations to the demand-side of the tourism system while the 

second part analyses the dimensions of the supply-side. The first half of this chapter 

examines the changing preferences of tourists and what effects this has on the tourism 

industry. The increased popularity of urban tourism is analysed in more detail. Three 

inter-linked concepts that are of central importance to current debates on tourism are 

analysed, namely the issues of heritage, authenticity and commodification. The second 

half of this chapter deals with the transformations to the supply-side of the tourism 

system. Several unique characteristics of tourism which distinguish it from other 

services and industries are described as well as their implications for the governance of 

the tourism system. The next section deals with the involvement of governmental actors 

in the governance of the tourism system. The increasing prominence of tourism as an 

element of society and the economy has consequently meant a growing governmental 

activity in this field. This phenomenon is outlined together with the various uses that 

tourism has or is attributed to have. 

Transformations to the demand-side of the tourism system 

Changing tourist preferences 

Tourism has been one of the most spectacular growth areas of the twentieth century. 

Especially important is the period since the Second World War which saw the growth of 

mass international tourism. The transformations in the global patterns of demand for 

tourism are usually explained by referring to a linked series of changes in the developed 

world in the post-1950 period, namely social factors, technological factors, economic 
factors and political factors, resulting in a major shift in consumption patterns. After the 
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war increasing proportions of the population of the industrialised nations were in the 

possession of both the time (in the form of paid leave from employment) and the money 

(owing to increased disposable incomes) to. engage in international travel. 16 Supply to 

meet this increased demand for tourism was developed mainly in the form of the 

standard mass package tour made possible by developments in transport technology. 

Conversely, negative economic and political factors in the 1980s and 1990s -such as the 

economic recession at the beginning of the 1980s and the Gulf War at the beginning of 

the 1990s- hampered the average annual growth rate of tourism. Nevertheless, tourism is 

still an important growth area with mass tourism now being extended to a wide range of 

destinations in developing countries together with the growth of overseas travel by 

residents of developing countries. As Shaw and Williams (1994,22) put it, there are 

very few regions -let alone countries- which have not been touched, in some way, by 

international tourism. There has been a general tendency towards internationalisation in 

the content of leisure time as well as a reduction of perceived distances. This has 

affected both the attraction of traditional tourist destinations and participation in local 

leisure activities. 

Tourism has shifted from being a luxury item to a mass consumer product. It is 

perceived to be an essential feature of modem life. Types of tourism have diversified as 

the industry matured and tourists became more demanding. An increased popularity of 

more engaged or experiental forms of tourist experience has been a feature of this 

diversification. According to Cooper et al. (1998,449) the motivations for travel are 

moving away from passive mass tourism towards more tailor-made, individual 

consumption of active, adventurous and educational tourism. These new forms of 

tourism have sometimes been described as involving a ̀ romantic gaze' by `travellers' as 

opposed to a `collective gaze' by `tourists' (May 1996; Munt 1994; Urry 1990), 

although some authors would argue that this distinction has been characteristic 

throughout much of recent western history. Another significant element of today's 

tourism is the dissolution of the boundaries between high and low culture and between 

different cultural forms such as art, architecture, shopping, sport, education and tourism. 

This universalisation of the tourist gaze, as Urry (1990) terms it, has led to an increasing 

confusion between tourism as it is conventionally understood and a host of other social 

16 Cooper C et al. (1998) Tourism. Principles and Practice Harlow: Addison, Wesley & Longman, p. 68 
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and cultural practices. The demands of today's tourists are more diverse than ever 

before. The tourism industry, thus, has to respond to `the desire for carnival-like 

diversion' on the one hand, and a `yearning for extra-ordinary but real experience' on 

the other (Fainstein & Judd, 1999,7). The future of tourism will be one of flexible, 

segmented, customised and diagonally integrated tourism rather than the mass, rigid, 

standardised and packaged tourism of the 1970s. 

The development of urban tourism 

A focus on urban areas as destinations for tourism is not a new phenomenon. Shachar 

(1995,155) gives the example of the Grand Tour in the eighteenth century which was 

composed of a `glittering collection of urban places'. This kind of travelling was, 

however, exceptional and reserved only for a small proportion of the population. Until 

the 1960s and 1970s, the majority of tourists saw their destination as being oriented 

away from urban centres -which were characterised as being crowded, noisy and filthy 

and regarded only as the point of origin of the tourists- and towards nature, open spaces 

and rural environments. This image of tourism has prevailed for a long time and for a lot 

of travellers, possibly, still does. Urban tourism became a major component of world 

tourism during the 1970s. Not only urban facilities and attractions, but increasingly also 

the urban environment itself came to be viewed as a leisure product. The massification 

of urban tourism did not set in until the 1980s and is still in the process of developing. 

Van den Berg et al. (1995,11) write that: 

While most traditional segments of the tourist market seem to approach 

saturation or even decline despite the persisting expansion of demand, other, 

more recently emerged segments seem to be only at the starting phase of 

their development. One of these is the segment of urban tourism. 

A major factor pertaining to the rise of the urban component of tourism is the changing 

demographic structure of the European population. This changing structure with its 

consequent decrease in family tourism traditionally oriented towards areas of recreation, 

sport, beach and open space activities, goes hand in hand with the preference of more 

elderly couples and younger singles for urban settings and the forms of entertainment in 
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an urban milieu. 17 The increase in disposable income and the steady improvement in the 

level of education over the last generation are also important reasons for the rapid 

expansion of demand for urban tourism. The recent tendency towards greater variation 

in the ways in which holidays are spent is equally, if not more important, in accounting 

for the increased popularity of urban tourism. It has become increasingly popular to 

divide up annual leave into more and shorter segments. This is related to a growth in the 

proportion of the population who may be described as ̀ money rich but time poor'. 18 As 

a result, weekend and multi-seasonal tourism are more in demand and there is a greater 

variety of places to visit and activities to partake in. The global increase in business 

tourism is also an important factor in the growth of urban tourism. 

Another factor which has greatly contributed to the increased popularity of urban 

tourism is the `universalisation of the tourist gaze', explained in the previous section. 

The dissolution of boundaries between high and low culture and between different 

cultural forms has meant that a whole host of `new' attractions and activities arc now 

considered to be worthy of the tourist's gaze. The traditional categorisation of urban 
functions and facilities into so-called primary products which are assumed to be the 

original reasons to visit a locality, and so-called secondary or complementary products, 

such as hotels, shopping and gastronomy, is not valid any longer. Shopping, for 

example, is seen by many as a leisure experience and high quality shopping facilities are 

considered to be a major component of a locality's leisure product. This blurring of 
boundaries between leisure facilities and the emergence of `new' tourist activities, led 

Ashworth and Tunbridge (1990,52) to conclude the following: 

The tourism function within cities is frequently rendered all but invisible by 

its very ubiquity and integration in the urban scene. 

" Shachar A (1995) ̀Metropolitan Areas: Economic Globalisation and Urban Tourism' in A Montanan & A Williams (eds. ) European Tourism. Regions, Spaces and Restructuring Chichester: Wiley, p. 156 " West Country Tourist Board (1999) Towards 2020: A Tourism Strategy for the South JVest Exeter: 
WCTB, p. 9 
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Central concepts to tourist experiences 

Three concepts can be identified which seem to be both explanatory as well as part of 

changing consumer preferences in tourism, namely heritage, authenticity and 

commodification. These are very much interrelated and one cannot be examined without 

investigating the others. Although these three issues are relevant to most tourist 

experiences and activities today, they are particularly relevant to a discussion of urban 

tourism. 

Heritage 

Since the 1980s there has been a growing concern with the past, a trend which is 

especially noticeable in and exploited by the tourism and leisure industries. The rise in 

heritage tourism, heritage theme parks and historical re-constructions shows the level of 

public interest in the past. According to Cohen (1995,20) these heritage experiences 

seem to satisfy `the nostalgic cravings of contemporary tourists for the past' as well as 

the tourists' `predisposition for playfulness' and their `readiness ludically to accept 

`contrived' attractions as if they were real'. 19 Heritage, described as the popular, 

recreational engagement with the past, was previously a term with a rather dated ring to 

it. However, heritage has now emerged as a central enabling concept within national and 

regional redevelopment, related directly to the growth in tourism and leisure 

investment 20 The constant re-presentation and re-framing of the past within the sphere 

of a largely commodified leisure culture is now an omnipresent phenomenon. Heritage 

has become increasingly used in the marketing of products and places. Regeneration 

efforts in several urban localities have used the concept of heritage as a key component 

of place-marketing and revitalisation strategies. A great deal of the literature on the 

heritage industry has focused on Great Britain, where the concept is very prominent, but 

19 This latter point relates to a term advanced by Feifer (1985) referring to the new tourist as a 'post- 
tourist', someone who almost delights in the inauthenticity of the normal tourist experience. One of the 
most important characteristics of this post-tourist is that he/she knows that they are a tourist and that 
tourism is a game, or rather a whole series of games with multiple texts and no single, authentic tourist 
experience. From: Urry J (1990) The Tourist Gaze. Leisure and Travel in Contemporary Societies 
London: Sage, p. 11,100 
20 Corner J& Harvey S (1991) `Mediating Tradition and Modernity: the Heritage/Enterprise Couplet' in J 
Comer &S Harvey (eds. ) Enterprise and Heritage. Crosscurrents of National Culture London: 
Routledge, p. 53 
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it has also been widely used in other countries and tourist destinations. The relationship 

between tourism and heritage is reciprocal because: 

Tourism in its various forms has played, and continues to exercise, a critical 

role in the development of historical resources, while conversely that 

historical resources form an equally critical part of a growing tourism 

industry and that the symbiosis of the two has become a major activity of 

cities and a major force in the design and structure of the modem city. 

(Ashworth & Tunbridge 1990,3) 

Much has been written about the rise of the heritage industry, most of it in a negative 

context because of its associated problems of historical falsification and cultural 

commodification. First of all, the falsification of history deals with the question whose 
heritage is being conserved or reconstructed and for whom. Larkham (1996,14) 

describes heritage as a process of selection and presentation of aspects of history and 

place for popular consumption. What needs to be stressed here is the selective nature of 
heritage, excluding aspects of local history deemed unsaleable to tourists or investors, 

resulting in a sanitised and interpreted version of the past. Heritage objects tend to 

acquire new meanings, which `overwrite' their original significance and wipe out the 

complexities of social life. As Larkham (1996,14) rightly concludes, the selectivity 
inherent in the concept of heritage is especially problematic in a multi-cultural and 
historically diverse context. The second problem which the critics of the heritage 

industry identify is its blatant commodification of the past. These commentators view 
the whole process as one whereby the tourist industry produces a history-making 

business. Ashworth and Tunbridge (1990,1) are also critical of this commodification, 

writing that: 

History has become heritage, heritage has become an urban resource and this 

resource supplies a major `history industry', which shapes not merely the 
form but the functioning and purpose of the commodified city. 

A third complaint of heritage industry critics applies to a situation in which the concept 
of heritage becomes overused and most critics in this case refer to the situation in Great 
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Britain. The consequence of this is, to quote Mellor (1991,97), who is referring to 

Britain, that: 

We are, as a nation, living on `fantasy island': wallowing in nostalgia, 

inhabiting a fake past, unable to tell the difference between real history and a 

romantic construction of it. 

Hewison (1987,10) criticises the British heritage industry because `hypnotised by 

images of the past, we risk losing all capacity for creative change'. Thus, an increased 

emphasis on heritage is criticised as producing a backward-looking society and, 

consequently, the presence of prettified images of the past makes it increasingly difficult 

to distinguish or, in the case of the `post-tourist' (see footnote 29), even to appreciate 

authentic re-constructions of the past. However, the term `authentic re-construction' 

might even be a contradiction in terms since it is virtually impossible to establish how 

far historical attractions can be revitalised or reinterpreted and where authenticity ends 

and fantasy begins. The look back in nostalgia has become an economic enterprise. This 

nostalgia is in part one for a lost sense of authenticity, as Hewison (1987,29) observes, 

while commerce reinforces the longing for authenticity in order to exploit it. The 

following section which describes the concept of authenticity further highlights the 

dilemma that this issue poses in the context of tourism. 

Authenticity 

The concept of authenticity is central to any discussion of tourism, but even more so 

when it involves the categories of the so-called new tourist and the post-tourist. The new 

tourist is no longer satisfied with a passive experience, but is instead seeking 

authenticity at destinations with a view to understanding the indigenous culture, history 

and environment. MacCarmell is one of the advocates, and certainly the one most often 

cited, of the argument that tourism is a quest for authenticity. However, the changing 

nature of consumer preferences is placing increased demands and pressures upon 

destinations and the arrival of (mass) tourism in an area is almost necessarily intrusive 

to the lives of local people. The latter respond by organising tourist spaces on the basis 
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of what MacCannell terms `staged authenticity'. This is when the concept of 

authenticity becomes problematic because, to quote Cooper et al. (1998,305): 

Authenticity becomes questionable when the destination tries to conceal the 

staging of an event by giving visitors the impression that what they are 

seeing is real, when in fact it may be an artificially created event or belong 

to a time gone by and have no place in the current life of the community. 

Thus, staged authenticity is an almost inevitable consequence of the logic of mass 

consumption and in this context the concept of tourism as embodying a quest for 

authenticity becomes untenable. In contrast to MacCannell, many authors have emerged 

who argue that it seems therefore incorrect to suggest that a search for authenticity is the 

basis of the tourism system. Rojek and Urry (1997,12) argue that much tourism 

involves a search for the inauthentic. They observe that it is no longer enough for a 

tourist sight to be merely an `action' place or a place of dedicated relaxation. Places 

must also ̀ distort time and bend space to produce the illusion of an extraordinariness of 

experience'. The purpose of going to leisure attractions and participating in tourist 

experiences is purely for entertainment and excitement. The present-day tourist knows 

that certain facilities are staged but this does not make their experience of them any less 

valuable. Furthermore, some tourist environments have deliberately set out to attract 

visitors by consciously falsifying both place and time. Thus the concept of authenticity 

poses a dilemma when viewed in the light of the current patterns of demand for tourism. 

MacCannell (1992,176) notes the paradox that the consequence of mass tourism is to 

homogenise tourist space through the process of commodification, while its ideology 

retains an emphasis upon escape and difference as the hallmarks of authentic tourist 

experience. As MacCannell concludes, the process of commodification plays a 

prominent role in the production of tourist spaces. How this process works and what the 

consequences of it are for the tourist experience, is examined in the following section. 

Commodif cation 

Commodification is a wide-ranging process which includes the commodification of 
place, history (as was shown in the previous discussion on heritage) as well as 
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experiences. Segments of culture, history and locality are mobilised and manipulated in 

the competitive selling of places both to outsiders and to insiders. i In this process 

places are packaged as a commodity to be bought and sold and as commodities that can 

be rendered attractive, advertised and marketed, not just their physical existence as land 

but also their historical and cultural significance. Philo and Kearns (1993,29) are very 

critical of this practice describing it as `a mentality that trades only in stereotypes of 

places with a view to enhancing their marketability'. A central element in the 

commodification of experiences is the notion of `theming'. The ideas of theming -which 

may involve the falsification of both time and place- are strongly commercial forces 

within the modem tourism and leisure industries. Besides being used in the more 

obvious example of the theme park, the concept of theming or labelling has also been 

developed in other leisure environments, especially the new shopping malls that 

combine retail and leisure elements. This is just another example of the dissolution of 

boundaries between a wide range of recreational practices. 

The subjects of heritage, authenticity and commodification are strongly inter-linked and 

are particularly connected when it comes to selling places and transforming localities 

into tourist experiences. The idea of constructing tourism environments is nothing new 

but what is new is the scale, nature and diversity of it. As Shaw and Williams (1994, 

167) note, a great deal of leisure consumption, especially that related to tourism, is 

about myths and fantasies. For many tourists seeking to escape the blandness of their 

work and home routines the creation of unreal images is essential. In too many cases, it 

is argued, tourists are given the impression that the destination is some idyllic fantasy 

world and that they are fooled into this by attractions and events that are staged and may 

have little relevance to the culture of the destination. It could, on the other hand, also be 

argued that this is simply what tourism is all about, namely creating experiences. What 

is true, however, is that this practice, in which (mass) tourists experience culture via 

stereotypical and commercial filters, involves a risk of homogenising tourist experiences 

and destinations. In addition, the process of imitation between localities' place 

promotional strategies demonstrates, according to Ward and Gold (1994,4), a general 

21 Philo C& Kearns G (1993) `Culture, History, Capital: a Critical Introduction to the Selling of Places' 
in G Kearns &C Philo (eds. ) Selling Places. The City as Cultural Capital, Past and Present Oxford: 
Pergamon Press, p. 29 
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paucity of creative ideas and effectively ensures that the vast majority of campaigns 

rarely manage to cross the threshold of ephemeral indifference. 

Ashworth and Tunbridge (1990,150) write about the growth of tourism and its 

increasing orientation to heritage and how this has generated market demand to enhance 

or contrive an historic resource. They call this the logical progression from preservation 

to creation. This observation is equally valid in the case of authenticity and 

commodification. So, not only historicity is created but also authentic and valuable 

tourist experiences. The project of tourism is very ambiguous. Ringer (1998), for 

example, in his presentation of the cultural landscapes of tourism as socially constructed 

places, examines the extent and manner by which tourism both establishes and falsifies 

local reality. Ringer (1998,7) shows that tourism is essentially about the creation and 

reconstruction of geographic landscapes through manipulation of history and culture. 

The destination, as configured in the tourist's mind, thereby differs from the `actual' 

locality. Another paradox of tourism is that for the new tourist seeking authentic, 

uncommodified experiences and escape, other tourists become the biggest enemy. Thus 

tourism is at the same time both a conservative and a radical force in landscape 

evolution. These dilemmas and problems of tourism are particularly eminent in 

medium-sized cities where the use of space and the functions of the urban landscape 

present urban govemances with a constant struggle for compromises. 

Characteristics of the supply-side of the tourism system 

The tourism industry has several unique intrinsic characteristics which distinguish it 

from other services and sectors and which have implications for its governance 

structure. The following six elements can be identified as contributing to tourism's 

unique character: 

Tourism as a system 

Tourism can best be described as a system in which all elements have to be coordinated. 
Especially at the geographically lower end of the organisational scale, namely the 
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regional and the local level, the number of elements directly or indirectly involved in the 

tourism system is multitudinous. At the national and international level the number of 

elements that are involved and that need to coordinate their actions is still very large. A 

tourism destination comprises a mosaic of different groups such as residents, tourists, 

the tourism industry, the public sector and many others. A truly sustainable destination 

will recognise that it must satisfy all of these stakeholders in the long term 22 

Tourism as a highly localised product 

Tourism is not usually a product which can be stored or transported but instead has to be 

consumed at the point of production. The tourist gaze can be experienced only at 

particular locations23 and part of what is consumed is in effect the place in which the 

service producer is located. Urry (1990,40) describes in more detail this problematic 

relationship between the tourist gaze and the industries which have been developed to 

meet that gaze. He writes that the quality of the social interaction between the provider 

of the service, such as the waiter, flight attendant or hotel receptionist, and the 

consumers is part of the `product' being purchased by tourists. According to Urry, the 

problem results from the fact that the production of such consumer services cannot be 

entirely carried out backstage, away from the gaze of tourists. He goes on to argue that 

while the producers are to a significant extent spatially fixed, consumers are 
increasingly mobile, able to consume tourist services on a global basis. This has greatly 
increased competition within the tourism industry. 

Tourism as a dualistic industry 

Tourism has a highly dualistic industrial structure which is polarised between large 

numbers of small and medium-sized independent firms (typically in retailing and 
accommodation services) and a small number of large companies (for example in air 
transport). While there are strong concentration tendencies in the industry, many sectors 

22 Cooper C et al. (1998) Tourism. Principles and Practice Harlow: Addison, Wesley & Longman, p. 113 23 Discounting virtual or cyber-travel, the experience of which is not bound to a particular location. 
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of the tourism and leisure industry continue to be dominated by small firms. 4 Shaw and 

Williams (1994,104) have a very plausible explanation for this survival of small 

establishments in even the most competitive situations, namely the fact that 

individuality and personalised services command a premium in the tourism business. 

Tourism as a multitude of industries 

Tourism is a composite industry product, being composed of the output of the travel, 

accommodation, food and beverage, retail, entertainment sectors plus many others. In 

addition, tourism has strong linkages with many other sectors of the economy. Because 

the tourism product results from a combination of different sectors, tourism firms in one 

sector often have a major interest in the financing of tourism superstructures and 

services in related sectors 25 For instance, tour operators may finance the development 

of hotel complexes in resorts where they bring their clients to ensure that they have the 

capacity they need. Airline companies may guarantee the financial security of tour 

operators who use their services extensively. However, it is clear that while the 

individual sectors of the tourism industry are inter-linked and, to some extent, mutually 

dependent upon each other, there is a potential for conflict within and between sectors. 

This may be attributed to the fact that each sector is working to its own agenda with a 

view to its own profit maximisation. 

Tourism as a dynamic industry 

The level of demand for tourism is predicted to reach unprecedented levels over the next 

two decades, providing the tourism industry and all those involved in its production 

with major challenges. New problems requiring new solutions are constantly arising and 

predicted changes in all aspects of the tourism system will inevitably influence its future 

direction. The tourism industry is a complex and dynamic system where the constituent 

elements change constantly and often unpredictably. 26 The nature of the industry, its 

24 The European tourism industry is a sector dominated by small and medium-sized entreprises, with over 
99% of firms employing fewer than 250 people. httpJ/www. euroguide. org/category/tourismhtm Accessed 
May 1998 
25 Vellas F& Bbcherel L (1995) International Tourism London: Macmillan, p. 194 
26 Cooper C et al. (1998) Tourism. Principles and Practice Harlow: Addison, Wesley & Longman, p. 19 
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environment of competition and market, public and government demand, mean that it is 

always in a state of change. 

Tourism as a fragmented public sector activity 

As stated before, there is a certain amount of confusion between the definitions of the 

concepts of leisure, recreation and tourism. This confusion can certainly be noticed at 

the level of the public sector. Tourism and leisure are rarely located within the same 

governmental department. In most cases tourism has not even got a separate department. 

Tourism policies are often not treated individually but are integrated into policies of 

other sectors, for example economic policies, cultural policies or land planning policies. 

Another characteristic of tourism is that it inter-links with and is dependent upon so 

many other departments. 

Consequences for the governance of the tourism system 

The above six characteristics distinguish tourism from many other services and 

industries and give the sector its unique identity. They also have important implications 

for the governance structure and culture of urban tourism. Tourism is a very fragmented 

and dualistic sector which has several consequences. The fragmented and competitive 

nature of the industry means that tourism as a sector has been far less effective than say, 

agriculture or manufacturing in terms of influencing the state. 7 Lobbying the state, 

whether at the local, regional or national level, has furthermore been aggravated by the 

fact that tourism has not got one particular point of reference within the public sector. 

This diffused character furthermore underestimates the contribution of tourism in 

economic development and wastes an important potential growth area. Also, the lack of 

cooperation and coordination between the government agencies that directly or 

indirectly affect tourism means that the public sector is too often unable to react with the 

27 Williams A& Montanan A (1995) `Introduction: Tourism and Economic Restructuring in Europe' in A 
Montanans &A Williams (eds. ) European Tourism. Regions, Spaces and Restructuring Chichester: 
Wiley, p. 11 
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speed desired by the private sector. 28 The fragmented and small-scale nature of the 

industry makes it also difficult to address export markets effectively. 29 

The dynamic nature of tourism also has important implications for the governance of the 

tourism system. Within the policy and planning framework for tourism, there must be 

flexibility to allow for adapting to changing circumstances. Planning that is too rigid 

may not allow development to be responsive to changes. Hence, the planning of tourism 

should be recognised as a continuous and flexible process. 0 The emphasis of tourism 

development planning has moved away from the rigid `grand design' master plan in 

favour of more flexible and reactive development plans3' It has to be said, though, that 

this development is not unique to tourism. This change in approach might be due to the 

general recognition in the public sector that development is an infinite concept that takes 

place in an ever-changing world. 

Another characteristic of today's tourism, which has consequences for the governance of 

the sector, is the new paradigm of tourism which is primarily characterised by the 

segmentation of demand, flexibility of supply and distribution and the more demanding 

`new' tourist. Consequently, the tourism industry finds itself in the midst of a business 

paradigm shift, where the old rules for profitability and long-term success arc losing 

validity. In the mass production system of tourism such as the one which has 

predominated in the last few decades, the only choice the tourist had was to consume 

standardised and, hence, very rigidly structured products. The new conditions in the 

market require a far more sophisticated approach. 2 The tourism industry has to compete 

on the global level, not only within the tourism sector but often with companies in the 
larger leisure industry. 

28 Mill R& Morrison A (1992) The Tourism System Englewood Cliffs: Prentice-1 fall, p. 341 
29 British Tourist Authority (n. d. ) Tourism. How Important is it? London: BTA 
30 World Tourism Organisation (1994) National and Regional Tourism Planning. Afethodologies and 
Case Studies London: International Thomson Business Press, p. 6 
31 Cooper C et al. (1998) Tourism. Principles and Practice Barlow: Addison, Wesley & Longman, p. 199 32 Vellas F& Becherel L (1995) International Tourism London: Macmillan, p. xx 
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Governmental involvement in tourism networks 

When analysing tourism networks it is important to be aware of and understand the 

respective roles and responsibilities of each actor in the system. Basic questions arise 

relating to which functions are most appropriately undertaken at which scale by which 

organisation to achieve which goals. The nature and direction of the interactions which 

occur among the stakeholders in the network also become fundamental issues. The 

focus of this chapter is on governmental organisations because their position in the 

tourism system is most problematic and much debated. After explaining the dilemma of 

governmental involvement in tourism, the remainder of the chapter notes government's 

increased activity in the tourism system and conceptualises what roles government can 

have in it. 

The dilemma of governmental involvement 

The role and function of government in tourism, particularly at the national level, is 

fairly problematic. What form the public sector management of the tourism system takes 

and the degree of involvement will depend upon such factors as the political and 

administrative system, the political culture and ideology, where power lies and the 

maturity of the destination. In addition, the reasons for state intervention can change 

over time in response to developments in the political economy of the state and in the 

tourism industry as well as in the larger national and international economy. Cooper et 

al. (1998,226) state that: 

As a rule the greater the importance of tourism to a country's economy, the 

greater is the involvement of the public sector, to the point of having a 

government ministry with sole responsibility for tourism. 

Generally, in the wide-ranging spectrum of ideas about the extent and form of state 
intervention in the tourism system, two opposite extremes can be identified. On the one 
hand it is argued that providing tourism and leisure services is not a statutory obligation 

of any public sector organisation and that the development of these facilities should 
therefore be funded by the private sector. The tourism system should be shaped by 
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market forces. On the other hand, it is argued that tourism could not survive without 

public sector management. Pearce (1992,6), for example, argues that the rationale for 

government involvement in tourism is based not only on the nature and extent of 

perceived economic and social benefits of tourism but also on the impracticability or 

inability of the enterprises, representative organisations or individuals to undertake 

certain functions. Similarly, Cooper et al. (1998) argue that governments intervene to 

assist and regulate the private sector ̀ because the complex nature of the tourist product 

makes it unlikely that private markets will satisfy all the tourism policy objectives of a 

country'33. 

Cooper et al. (1998,223) identify three motives for governmental involvement in 

tourism. They, first of all, argue that many core tourist attractions such as landscapes, 

culture and built heritage, are public goods and to this end, public sector involvement is 

at least desirable and at best crucial. Secondly, many activities such as planning, 

research, resource allocation, management and regulation can be undertaken most 

effectively and most impartially by the public sector. Doubts must be cast over this 

opinion. Governments are one of many stakeholders in the tourism system and are, 

therefore, not a neutral party. In addition, it is doubtful whether governments are the 

ones who can undertake these functions most effectively considering their lack of 

resources and the low priority sometimes given to tourism. Thirdly, Cooper et al. argue 

that the lack of expertise in the tourism industry in certain key areas and the domination 

of small businesses with inadequate funds to promote themselves sufficiently, provides 

a compelling argument for continued involvement of the public sector. It is, however, 

debatable whether promotion and marketing should be a government responsibility. 

Elliott (1997,215), furthermore, argues that the environmental and community issues in 

tourism that have recently obtained a place on the policy agenda, have become pressing 

political issues thus legitimising why governments should intervene and exert control in 

the tourism sector. 

It can be concluded that the role of governmental organisations continues to be a central 

one and that this role can contribute to effective governance of the tourism system. 
Despite their critical role in shaping the tourism system, government's precise role and 

33 Cooper C et al. (1998) Tourism. Principles and Practice Barlow: Addison, Wesley & Longman, p. 244 
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responsibilities are problematic and difficult to define. The -in most cases- semi- 

governmental National Tourist Organisation (NTO) is a more appropriate organisation 

to deal with the management, development and operation of a country's tourism 

industry. It organises tourism promotion at the national level, controls the activities of 

all tourism sectors and provides national coordination for regional tourism 

development. 34 Especially their coordination and lobbying role is important because 

tourism is not a clear-cut sector of activity which means that many of the functions and 

responsibilities of other government departments and ministries will impinge on tourist 

development. Consequently, one of the NTO's functions may be to coordinate these 

different policies as they affect tourism or at least ensure there is a tourism voice when 

these policies are being framed. 35 

Increased governmental activity in tourism 

Elliott (1997,21) writes that since early times travel has always depended upon public 

sector management because governments `provided the environment for law and order 

and security, the means of exchange, coins for money to pay for services, all essential 
for trade and travel'. Furthermore, the growth of travel and tourism relies to a large 

extent upon a dependable system of infrastructure, the provision of which continues to 

be seen as one of the key tasks of the public sector. Hence, national and local 

governments continue to be involved in tourism, although the degree of governmental 
involvement with the tourism industry in the provision of services or preconditions 

varies depending upon the political culture. The role and involvement of governments in 

the governance of tourism has changed considerably in accordance with the changing 

nature of travel and tourism itself. Where governments used to take a mere passive role 
in tourism they now pursue a more active role. Leach et al. (1992) also note this trend in 

their study of the changing role and function of local government which identified the 

emergence of `new' areas of service responsibility. They (1992,12-13) conclude that: 

Local councillors have begun to shift their energies from traditional services 
to areas where there appears to be scope for an extended provision role. 

34 Vellas F& Becherel L (1995) International Tourism London: Macmillan, p. 254 
35 Pearce D (1992) Tourist Organisations Harlow: Longman, p. 14 
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Recreation and leisure in particular, cultural activity and the arts and `green' 

policies and programmes, in conjunction with other already established 

areas such as economic development and consumer protection have begun to 

offer members in particular a greater potential in what they see as direct 

service provision as a substitute for education, social services and housing. 

Their study also brings to light the increasing emphasis upon service integration. This is 

a trend which Mayer (1995,234) also observes. In a study of the new context of urban 

management, she concludes that the increased engagement of the local authority in 

economic development and the consequent diverse efforts to mobilise and coordinate 

local potential for economic growth together produced the effect of gradually 

undermining the traditional sharp distinctions between different policy areas. This 

means that educational, environmental and cultural policies have become more 

integrated with, and are often part and parcel of, economic development measures. A 

further effect identified by Mayer (1995,234) is institutionalised change: new 

departments and interagency networks have been created within the administration and 

new institutions contributing in significant ways to the shaping of local politics have 

been established and/or supported outside of the local authority. The integration of 

services and the dissolution of distinctions between services are issues which are 

particularly apparent in the case of tourism. This might be explained and caused by the 

difficulty to define and delineate tourism, but, on a more positive note, also by the 

versatile and multi-functional nature of tourism. 

The growing governmental activity in the fields of leisure and tourism during the 1980s 

is interesting from the point of view that the financial constraints under which 

governments have been operating have increased in combination with the fact that these 

services are entirely discretionary. The reason why governmental involvement in 

tourism has nonetheless increased is that the sector has been perceived as having an 
important role in economic and non-economic improvements in urban areas. Tourism 

policies are often used to develop and stimulate more than just the tourism sector, 

something which Hitters (1997,19) also concludes in the wider context of cultural 

policies. He identifies four external effects which are usually ascribed to cultural 

policies which equally apply to tourism policies since these are often developed as part 
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of a wider cultural policy. First of all, according to Hitters, culture has a positive effect 

on the quality of urban life and, secondly, it has the potential to improve the image of a 

locality. Thirdly, he argues that culture enhances the attraction of the city as an area for 

consumption and finally, culture can play an important role in the local economy. 

Cultural and tourism projects are also widely used in the physical regeneration of areas. 

At the heart of most tourism strategies is the idea that visitors will be attracted to the 

city, thus generating income and jobs. In addition, improved tourism facilities have 

benefits for visitors and residents alike, thereby creating a better urban environment 

which will lead to a general improvement in the image of the city to would-be investors. 

Tourism policies sometimes also have a cultural objective in promoting and, in some 

cases, reviving the natural, artistic and architectural heritage of localities. It is for all 

these reasons that tourism policies, or the more wider commodification of leisure, is 

used as a strategy for urban renewal. However, the social and cultural benefits of 

tourism development should not be exaggerated because, as Cooper et al. (1998,125) 

write: 

In spite of the many altruistic and well-meaning reasons sometimes put 

forward to support the case for tourism development, it is the economic 

advantages that provide the main driving force for tourism development. 

Conclusions 

Some critical observations need to be made about the restructuring of localities around 

the development of tourism and leisure facilities. Shaw and Williams (1994,219) 

identify two areas of concern. The first one relates to sustainability and addresses the 

question of whether urban tourism projects can lead to sustained economic growth. 

Tourism is often criticised for offering seasonal, low-income and low-skilled 

employment opportunities and would thus not contribute to the long-term well-being 

and survival of a locality. The second concern identified by Shaw and Williams is 

primarily social and concerns the unequal distribution of benefits from these 

developments. Economic motives are usually applied to politically legitimise tourism 
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policies although social and geographical exclusion now seem to be gaining importance. 

Tourism has also brought negative environmental impacts. Direct environmental effects 

occur in resorts where eco-systems are damaged and where more and more space is 

devoted to tourism-related activities. Tourism can also aggravate environmental 

problems in urban areas, through increases traffic pollution and overcrowding. 

The nature of tourism thus calls for the use of an inter-organisational framework to best 

coordinate it as a multi-sector activity and to obtain the optimum balance between its 

environmental, social and economic impacts. The development of tourism will be less 

optimal if dominated by private sector interests for they are primarily motivated by 

shorter-term profit-and-loss related objectives. On the other hand, if tourism 

development is dominated by the public sector then it is unlikely to be developed at the 

optimal rate from the point of view of maximising economic benefits. Therefore, 

tourism development requires careful cooperation and coordination of both the public 

and private sectors. Cooper et aL (1998,419) explain that a lack of public sector 

funding and a withdrawal of governmental support have necessitated this move towards 

alliances and collaboration. The building of bridges with the local community and local 

businesses has become a core function for many public sector tourism offices and this is 

a development which will become even more perceptible, and necessary, in the future. 

Having established that the effective development, operation and management of 

tourism requires a framework of organisations, what becomes critical then are the 

linkages between the actors in the network. The World Tourism Organisation (1994,6) 

concludes that 

The system will function much more effectively and bring the desired 

benefits if it is planned in an integrated manner, with coordinated 
development of all the components of the system. 

Constant communication, horizontal as well as vertical, is essential. This can consist of 
formal as well as informal contacts. Formal specification of the functions of different 

stakeholders and the establishment of consensus on this subject can avoid unnecessary 
duplication of effort and can also remove the need for over-frequent consultations and 
delays in decision-making. Care must be taken to ensure that consultation and 
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representation from different organisations does not result in unwieldy, time-consuming 

procedures. Furthermore, managers in both public and private sectors need to 

acknowledge their dependence upon each other and the importance of partnerships and 

exchange. 
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3. Towards a conceptual framework for the governance of urban 
tourism 

Introduction 

The late twentieth century has seen enormous change due to a complex interplay 

between the national and international economic climate, governmental structures and 

cultures coupled with changing societal perceptions and preferences. Political and 

institutional structures at all levels of the geographical scale have been affected by shifts 

in technology, economy, space relations, social relations, consumer habits and lifestyles. 

Especially at the end of the twentieth century the pace and extent of these changes has 

accelerated. As Osborne and Gaebler (1992,15) put it: 

We live in an era of breathtaking change. We live in a global marketplace, 

which puts enormous competitive pressure on our economic institutions. We 

live in an information society, in which people get access to information 

almost as fast as their leaders do. We live in a knowledge-based economy, in 

which educated workers bridle at commands and demand autonomy. We 

live in an age of niche markets, in which customers have become 

accustomed to high quality and extensive choice. 

The current state of governance as a political and organisational mechanism is 

experiencing a high degree of uncertainty and instability as a consequence of this 

`breathtaking change'. The first governments to respond to these new realities were 
local governments, in large part, as Osborne and Gaebler (1992,16) put it, `because they 

hit the wall first'. In line with this, Castells and Hall (1994) argue that in the global 

economy cities and regions are the new economic actors because national governments 

suffer from failing powers to act upon the functional processes that shape their 

economies and societies. Cities and regions appear to be more flexible in adapting to the 

changing conditions of markets, technology and culture. In the early 1990s several 

authors (for example Leach et al. 1992; Osborne & Gaebler 1992; Stewart & Taylor 

1993) concluded that local government as an institution was at a crossroads and moving 

away from the traditional bureaucratic and hierarchical authority. However, as Leach et 
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al. (1992,58) also pointed out, it was by no means completely clear where this was a 

movement to. What is certain is that the political and administrative structures necessary 

to sustain the governance of urban areas seemed to be unable to keep pace with the 

changes taking place. Bureaucratic institutions -public as well as private- developed 

within the modernist approach to government increasingly failed. Davoudi (1995,225), 

summing up these issues, writes: 

[... ] what the appropriate governance forms are for the management of 
dynamic and sometimes contradictory relations within the urban arena has 

been the subject of a `restless search' by political communities. By the end 

of the [20`h] century, the scale of the `restlessness' has increased along with 
increasing uncertainty and experimentation about appropriate governance 
forms for contemporary western late capitalist societies. 

Jessop (1997,34), along the same lines, writes that there are: 

[... ] continuing experiments to find new, more appropriate forms of 

articulation of regulation and governance in response to narratives which 

ascribe part of the blame for failure and crisis on previous models of urban 

politics and local economies. 

Hence, since the 1980s there have been experiments transforming the nature of urban 
policy-making and the institutional and political landscape within which it takes place. 
Most of these transformations have however been ad-hoc, piecemeal, politically 
motivated and without any sense of long-term direction, reflecting a lack of clarity about 
the basic purposes of government. Over the past two decades vogue words and phrases 
for reforming the public sector have come and gone. The 1980s, for example, witnessed 
a trend from `managerialism to entrepreneurialism' (see, for example, Harvey 1989; 
Kotler et al. 1993), signifying a shift in the balance between planning in favour of the 

market. In the early 1990s `public-private partnership' was the buzz-word in urban 
planning (see, for example, Roberts et al. 1995; Newman & Thornley 1996). More 

recently, urban researchers have interpreted the current changes as a shift from 
`government to governance'. 
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Over the years various concepts have been developed to help understand and theorise 

the shifts in governing arrangements and urban planning processes. These theoretical 

concepts do not exist in isolation but are developed within a particular ideology or 

societal context. In addition, they are often developed on the basis of or as a critique to 

other theoretical concepts. The following sections describe a number of these conceptual 

frames and show how they are interlinked. The first section contrasts elite theory with 

pluralism. It then relates these more directly to urban governance, looking at the 

concepts of urban growth machines, originating from elite theory, and urban regime 

theory and modes of governance, with their roots in pluralism. It goes on to discuss 

network approaches to governance which, it is suggested, would seem to be particularly 

useful and informative when analysing current forms of urban governance for tourism. 

The development of theoretical concepts for urban governance 

Elite theory and pluralism 

Elite theory and pluralism were established in the 1950s and 1960s and are concerned 

with urban power structures. The basic assumption underlying elite theory is the 

existence of a hierarchical society in which one group has more power and influence 

than other groups in the city. The emphasis is on relations and interactions between the 

rulers and the ruled, the powerful and the powerless (Harding, 1995,35). Local policies 

are determined by a small dominant elite, often largely from the private sector. Not all 

advocates of elite theory see this as necessarily negative. According to Harding (1995, 

36), the technocratic approach to elite theory suggests that elites are necessary for the 

management of increasingly complex modem societies. 

In reaction to this, pluralist concepts were developed. Judge (1995,13) underlines the 

importance of these concepts by stating that `pluralism is the theory from which many 

perspectives on urban politics have developed, or against which many others have set 
themselves'. It assumes the participation of various groups in urban planning and 
decision-making as well as an open political system accessible to every active and 
organised group. No single group dominates urban processes or structures and, as such, 
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pluralism is based on liberal and democratic ideas of society. Within pluralism several 

pillars can be discerned. One of those, `stratified pluralism' (Judge, 1995,19), 

acknowledges that not all groups have equal power, opportunities or access to resources. 

A small group of individuals is able to exert more influence on urban decision-making 

than others by way of their position within this community. This pillar differs from elite 

theory in that it does not assume the presence of one all-powerful elite but recognises 

that different groups lead in different areas. A second pillar is known as 

`hyperpluralism' (Judge, 1995,23) in which various (minority) groups develop extended 

rights and influence. The growth of cities and the increased number of participants lead 

to a fragmentation of political power. As a consequence urban governance is becoming 

more complex and pluriform. 

Urban growth machines, urban regime theory and modes of governance 

In the 1970s and 1980s two conceptual models are developed that have their roots in the 

elitist and pluralist concepts of the earlier decades. The concept of urban growth 

machines can be seen as a refined version of elite theories. The emphasis is not so much 

on those who govern but more on the substance of governing: the motives behind and 

the aims and effects of policies. The urban growth machines theory originated in the 

United States at a time when central government support for localities was greatly 

reduced. This largely explains the emphasis on urban growth through economic 
development and the major role of the private sector in this. Growth machines are 
formed between urban land and property owners and other key interests whose 

collective effort should create a climate favourable to attract inward investment. The 

business elite collectively wields power over the pattern of urban development by virtue 

of its control over substantial material and intellectual resources and its ability to 

smooth access to external investment (Harding, 1995,43). Tourism and leisure have in 

the 1990s gained importance as elements of urban growth strategies. 

Regime theory, based on pluralist approaches, has at its centre the complexity of urban 
processes. The emphasis is on the interdependency and linkages between governmental 
and non-governmental actors involved in a web of complex relations. This must be seen 
in relation to the changing role of governments and the increased decentralisation and 
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fragmentation of responsibilities. Local government is no longer the only agency of 

authority and control but has an important role as an enabler and coordinator of local 

initiatives. It must seek to form regimes with non-governmental actors. Regime theory 

focuses attention upon the problem of cooperation and coordination between the various 

actors (Stoker, 1995,54). In contrast to elite theory and pluralism, regime theory sees 

power not as the aim but as a result of actions. Power is a means to an end and not an 

objective in itself. Regime theory can be used when examining conditions and 

ingredients for partnerships with a view to understanding formation processes and is 

mostly applied to local planning and local coalitions. Regime theory does not suffer 

from economic determinism as much as the concept of growth machines does. It does, 

however, assume the systematic advantage of business interests in urban politics. 

Governments are driven to cooperate with those who hold resources essential to 

achieving a range of policy goals. 

The modes of governance approach to urban politics has been developed in response to 

perceived shortcomings of urban regime theory. Digaetano and Klemanski (1999,15) 

identified a number of problems when regime theory was applied to comparative 

analysis. They are of the opinion that much of the recent comparative literature on urban 

politics has tended to exaggerate the influence of different national contexts on urban 

governance and has failed to consider important similarities in the way cities of different 

nations are governed. To distinguish the commonalities as well as the differences in 

urban politics, Digaetano and Klemanski developed the modes of governance approach, 

which involves three analytical components (1999,6-9). The first of these is urban 

political economy, which refers to the social, economic and intergovernmental context 
in which urban governance occurs. The second component, urban governing agendas, is 

a product of the governing process and embodies the strategies and policies formulated 

by governing coalitions. The third component is the concept of urban governing 

alignments, which comprise the coalitions and power structures that set and carry out 

governing agendas. The key question posed by the modes of governance perspective is 

how and why civic and political elites enter into coalitions around particular governing 

agendas. These ruling coalitions exercise considerable power over the shape and content 

of local policy agendas, leaving a distinct imprint on the final product. 

37 



The network approach to governance 

In the course of the 1980s there is growing acknowledgement of the fact that cities do 

not operate as isolated, closed entities. Urban areas are influenced by local as well as 

external contextual factors and are not autonomous. New approaches have emerged that 

emphasise this networked nature of urban planning. The network approach builds on the 

tradition of pluralism and analyses urban planning processes as complex interactions in 

which many actors, with multiple goals and strategies, participate. This approach 

considers public policy-making and governance to take place in networks of various 

interdependent actors none of which possesses the power to determine the strategies of 

the other actors (Kickert et al., 1997,9). The network approach is a mode of 

coordinating governance. It sees effective action as flowing from the cooperative efforts 

of different interests and organisations. Cooperation is obtained, and subsequently 

sustained, through the establishment of relations promised on solidarity, loyalty, trust 

and mutual support rather than through hierarchy or bargaining. Under the network 

model organisations learn to cooperate by recognising their mutual dependency (Stoker, 

1995,59). Interactions between governmental agencies, quasi-governmental bodies and 

private organisations are necessary because only through a collective effort and pooling 

of resources can certain goals be attained. Kickert et al. (1997,6) observe a process of 
institutionalisation as these interactions are frequently repeated: 

Shared perceptions, participation patterns and interaction rules develop and 

are formalised. The structural and cultural features of policy networks which 

came about in this way influence future policy processes. 

The theoretical concept of policy networks provides a useful perspective for this 

research and can help in analysing and understanding the governance of urban tourism 

in England and the Netherlands. The network approach emphasises the 

interdependencies of the various actors and the linkages between them. Elite theory or 

approaches derived from it are not able to take into account the fragmented and diverse 

nature of the tourism system. The network approach also allows the analysis to extend 
beyond the local level to incorporate actors on higher geographical scales. In contrast, 
regime theory and other pluralist approaches sometimes overemphasise the extent of 
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local autonomy and fail to escape the 'localist trap' as Stoker (1995,55) calls it. 

However, especially in the case of tourism, localities in a (sub)region are strongly 

dependent on each other in the face of increased competition. In addition, the network 

approach to governance is applicable to this research project because it focuses attention 

on the way networks influence the making and implementation of public policy. A basic 

assumption underlying this study is that the success of a tourism destination is strongly 

influenced by the structure and culture of urban governance as well as by the tourism 

system in a locality. The policy network approach is also well suited to case study 

research because it can be relatively easily operationalised. Most studies which have 

been done apply the concept at the meso level of specific policy fields. Even though the 

modes of governance approach has been specifically developed for the needs of 

comparative analysis, it is less suited to the context of this research. The modes of 

governance approach attaches great importance to the influence of political factors in 

urban processes and the efforts of elite groups to influence political agendas. These 

circumstances seem less relevant in the case of governance for tourism. 

Regime theory tends to overemphasise the privileged position of business interests in 

governmental decision-making and concludes that this constrains other political 

institutions and actors to exert influence. Regime theory suggests that a particular 

pattern of governance has emerged based upon a governing coalition between business 

and political elites; other interests are consistently excluded (Marsh, 1998b, 191). The 

network approach to governance takes a different perspective on the relationships 
between business and government. It allows researchers to examine the linkages and 

overlap between the political and economic arenas and to recognise different forms of 

leadership. The policy networks model does not a priori focus on particular interests and 

may thus be more useful in the context of this research. Another criticism of regime 

theory is that it often fails to put regimes into context. Most urban regime studies focus 

on the internal dynamics of the governing coalition to the detriment of contextual forces. 

Regimes exist, however, within the broader external regional or national environment as 

well as a local environment. The crucial challenge, according to Stoker (1995,66), is to 

connect local and non-local sources of policy change and to place any analysis within 

the context of wider processes of change. Taking a network approach to governance 

allows the researcher to do exactly this. 
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The following sections examine in more detail the policy network approach to 

governance. In the first section the core elements of the approach are presented. The 

section also investigates to what extent the network approach signals a real change in 

the structure and culture of urban policy-making or whether it merely represents a new 

analytical perspective. The following section determines the consequences of the 

network approach for the role and function of governments. 

Introducing the policy network approach to governance 

Outlining some central issues 

Before the concept of policy networks can be examined in greater detail, the word 
9 governance' needs to be defined. Rhodes (1995,1-2) writes that 

Governance signifies a change in the meaning of government, referring to a 

new process of governing; or a changed condition of ordered rule; or the 

new method by which society is governed. 

It is generally accepted that governance cannot be treated as a synonym for government. 
The definition adopted by the United Nations describes the role of the different types of 
actors in the governance system: 

Governance includes the state but transcends it by taking in the private 

sector and civil society. All three are critical for sustaining human 

development. The state creates a conducive political and legal environment. 
The private sector generates jobs and income. And civil society facilitates 

political and social interaction, mobilising groups to participate in economic, 

social and political activities. (UNDP, 1997,1) 

Rhodes (1995,2) argues that governments can choose between `governing structures', 

namely markets and hierarchies and now also networks. Governments are searching for 

a new `operating code' and need to decide which structure works best in their particular 
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locality. None of the three structures is intrinsically good or bad, but each structure has 

different conditions under which it works most effectively. Hybrid forms of the three 

structures are also a possibility. Stoker (1999,4), in his research on local government 

change in Britain, has found that many managers in local authorities have drawn on each 

of the three governing structures and found some way to combine them together, suited 

to their own organisation and circumstances. The concepts of hierarchy and bureaucracy 

are, in a lot of cases, outdated and governments have had to allow room for many more 

outside actors and institutions on the urban stage. Bureaucracy, however, remains an 

important way of providing certain services while competition and markets are also a 

fixed part of the governmental landscape. Rhodes (1995; 1997) describes networks as 

self-organising with a significant degree of autonomy from the state and as `governing 

without government'. This could create the impression that government -as the state and 

the public sector- is no longer part of the organisation and planning of localities. In 

certain policy and service areas government might indeed have lost a considerable 
degree of control and steering capacity. However, the self-organising capacity of these 

networks should not be overestimated while the remaining control capacity of 

government should not be forgotten. 6 Governance is thus not a concept in which 

governments perform at the most only a marginal role. It is more accurate to speak of a 

re-articulation between governance and government, rather than a shift from 

government to governance. 

Networks of interdependent actors have become increasingly prominent among English 

and Dutch governing structures. After an earlier overemphasis on the failures and 
limitations of government steering, more attention has recently been given to the 

potentials of the concept of policy networks for public problem solving and societal 

governance (Kickert et al., 1997,2). The development of ideas and theories on public 

policy and governance has long been based on an image of government as standing 

above society and being able to `steer' it. In the 1960s and 1970s, however, a failure of 

government policies to meet their targets and the inability of governing structures to 

36 A good example to illustrate the fact that governments still have considerable power is that at the time 
of writing, the Department for Culture, Media and Sports in England is reviewing the support structures 
for domestic tourism as part of a comprehensive spending review. One of the options is the abolition of 
the English Tourist Board, illustrating the fact that governments are still able to exert considerable control 
over networks. 
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deal with problems effectively, resulted in a move to privatisation, deregulation and 

decentralisation. Recently, a view has emerged which no longer sees the government nor 

the private sector as occupying a superior position to others, but as being on equal 

footing with each other. Governance within networks is about cooperation between 

interdependent parties with different and often conflicting rationalities, interests and 

strategies. This is an interaction process in which actors discuss problems and 

preferences and exchange resources. The aim is to establish collective action towards a 

common goal. Because of the frequent interactions involved and the consequent 
development of shared values and trust, networks should ideally develop a problem- 

solving capacity in which actors do not narrowly forward their self-interests (Marsh, 

1998a, 9). 

In the reality of everyday policy-making cooperation can be a problematic concept. 
Important actors may be absent from the network because of its sometimes exclusionary 

nature. There may be tensions in the network because certain groups refuse to cooperate 

with others. Cultural differences may prevent the establishment of collective action and 

shared visions. In addition, networks sometimes suffer from a lack of commitment of 
the various groups or inadequate resources. Network management and coordination can 
help to overcome these difficulties, or at least minimise their impact, by improving 

conditions for collective action. These conditions should be conducive to the creation 

and facilitation of interaction processes between actors. The policy network approach 

not only underlines the highly interactive nature of policy processes, it also draws 

attention to the institutional context in which these processes take place. Klijn (1997, 

33) notes that if policy processes take place within a certain institutionalised context, it 

becomes important to understand this context and, where necessary and if possible, to 

change it. The policy network approach is an attempt to analyse the relationship between 

context and process in urban policy-making. 

Networks: a new concept? 

Networking is without much doubt the current buzzword in urban planning. It is 
however important to establish to what extent it signals a real change in the structure 
and culture of urban policy-making or whether it merely represents a new analytical 
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perspective. To this end, the historical development of the governance structures in 

urban localities needs to be examined as well as the development of the distribution of 

power between governmental and non-governmental actors within these structures. The 

term governance expresses a shift from provision and control by formal government 

structures to the contemporary fragmentation of agencies and responsibilities between 

public, private, voluntary and household spheres. However, this fragmentation is not 

exactly a novelty in urban areas. As early as 1954, Form concluded that the urban 

landscape was the result of a: 

[... ] negotiated outcome of a complex series of perceptions, actions and 

interactions between a variety of actors, including landowners, speculators, 

developers, financiers, planners, politicians and real estate agents. (Form 

quoted in Prestwich & Taylor, 1990,106) 

The various urban managers do not act in isolation and the urban form is therefore 

shaped by an ongoing conscious manipulation of an alliance of interests with social, 

political and economic power. Hence, to establish to what extent networks are new ways 

of governing the distribution of responsibilities and power within them needs to be 

investigated apart from just the composition of these alliances. 

Within the modernist approach to government with its emphasis on bureaucracy and 

hierarchy it was held that effective democracy required an all-purpose organisation 

consisting of disciplined hierarchies, directly under the oversight of elected 

representatives. 7 This modernist approach provided order through the universalist 

welfare state and the machinery for urban planning which established a degree of 

standardisation in the support services for both social and economic life. 38 This 

approach, however, became more and more difficult to sustain against the changing 

economic and social realities of urban life. It was this situation which has given neo- 
liberal approaches to governing such leverage in the late twentieth century. The mood of 

37 Hood C& Schuppert G (1988) `The Study of Para-government Organisations' in C Hood &G 
Schuppert (eds. ) Delivering Public Services in Western Europe. Sharing Western European Experience of 
Para-government Organisation London: Sage, p. 9 
38 Healey P et al. (1995a) ̀ Introduction: the City -Crisis, Change and Invention' in P Healey et al. (eds. ) 
Managing Cities: The New Urban Context Chichester: Wiley, p. 5 
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disillusion with public bureaucracy gave prominence to justificatory theories using 

private or independent organisations resulting in the application of economic 

methodology and assumptions to public administration. Consequently, urban policies 

during the 1980s were primarily characterised by a targeting of the private sector in 

partnerships to produce property-led models of urban regeneration. Through this market 

entrepreneurialism the private sector achieved a considerable degree of influence in the 

governance of urban areas. 

Towards the end of the 1980s this market-led model of governance drew widespread 

criticisms. Hall (1998,58) identifies two reasons for this. First, there were doubts about 

the ability of this approach to alleviate underlying social and economic problems. 
Secondly, according to Hall, the array of urban programmes appeared both fragmentary 

and confusing. With these limitations revealed, urban policy in the 1990s aimed to 

become more socially inclusive, involving community interests as well. Rhodes (1997, 

45) observes that functional policy networks based on central government departments 

expanded to include more actors, most notably from the private and voluntary sectors. 
The centre increasingly factored complex problems into manageable bits and attempted 

to reduce complexity by institutional differentiation and pluralisation. Rhodes (1997, 

45) notes how this development triggered a chain of events: 

Fragmentation not only created new networks but it also increased the 

membership of existing networks. Such trends make steering more difficult, 

so the mechanisms for integration multiply. 

Urban governance now commonly consists of trans-urban relations and different 

relational webs of various partnerships within the urban arena. Tasks formerly 

undertaken by the state have to an extent been `off-loaded' to companies, voluntary 

organisations and households. Consequently, there is now a wide, and often confusing, 

array of statutory agencies, inter-agency initiatives and voluntary partnerships concerned 

with urban development. As far as the composition of networks of urban governance is 

concerned, the changes have not been dramatic. The private and voluntary sectors have 

always been involved in urban governance. This has led some people to argue that the 

new terminology of partnerships and networks simply recognises processes which were 
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once informal and hidden but are now more formal and visible. However, the extent to 

as well as the ways in which these non-governmental actors have been involved has 

changed quite significantly. It seems that governments have lost a considerable amount 

of control and power to outside actors. In the policy network approach the management 

role of governmental actors is no longer self-evident. Moreover, the remit of 

management has changed. Klijn (1997,33) writes that management activities are 

directed to a greater extent at improving and sustaining interaction between the different 

actors involved and uniting the goals and approaches of the various actors. In the past 

building up key urban region relations has tended to be a consequence of urban 

governance. Today, however, this is a direct objective of policy attention. 39 

Governing through networks: challenges for (local) government 

The policy network approach to governance is not an unproblematic concept since it 

carries with it several interrelated challenges to the role and purpose of governments and 
local government in particular. The aim of this section is to identify and examine these 

challenges. First of all, the problem of fragmentation in these networks is dealt with. 
Secondly, the problematic role of governments, especially at the local level, in these 

networks is analysed. Thirdly, the purpose and responsibilities of the new enabling 

government are discussed. 

The fragmentation of networks 

City governments, once a key locus for the integration of urban relationships, have in 

many places become merely one of many actors in the governance arena competing for 

control of agendas and access to resources. As Healey et al. (1995a, 18-19) write: 

Urban management cannot be understood these days in terms of `top-down' 

or `command and control' models of governance. Urban governments are 

not in a position to control the strategies of the various firms and households 

in their economies. 

39 Healey P et al. (1995b) ̀ Challenges for Urban Management' in P Healey et al. (eds. ) Managing Cities: 
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Hierarchical, central top-down steering does not work in networks, which have no `top'. 

Urban management is the product of the way people in households, firms and agencies 

seek out ways of making links and establishing common cause with those with similar 

agendas or some mutuality of interest. Through these processes new alliances are 

formed to influence the terms of coexistence of what local and national governments do. 

The agencies of formal urban politics struggle to adjust to new circumstances and they 

are often under active pressure to respond to these new agendas and ways of doing 

things. At the same time, they too are within relational webs in which there are higher 

tiers of government seeking to shape what they do. Traditional hierarchies of urban 

management are increasingly replaced by new forms and practices of urban governance, 
by horizontal alliances and networks, cutting across divides between the political and 

the economic, the public and the private. A mono-centric and mono-rational style of 

coordination and management cannot be applied in a network. 

The interdependence of governmental and non-governmental forces in meeting 

economic and social challenges focuses attention upon the issue of coordination 
between these groups. However, in practice the result has been an increasing 

fragmentation of responsibility and power within the urban arena. This means that 

coordinated action between and within networks becomes difficult, bringing with it a 

risk of duplication of actions resulting in an inefficient and ineffective way of spending 

already scarce urban resources. Boundaries between the public, private and voluntary 

sectors are getting increasingly blurred, while `the margins of government have grown 
faster than the central parts'. 0 In addition, many partnerships and networks have only 
informal arrangements and agreements on responsibilities and objectives, which makes 

coordination even more difficult. According to Kickert and Koppenjan (1997,44) 

network management can be seen as promoting the mutual adjustment of the behaviour 

of actors with diverse objectives and ambitions with regard to tackling problems within 

a given framework of inter-organisational relationships. Network management is aimed 
at stimulating coordination through interaction in the form of negotiation and 
consultation between actors. Urban areas need to be managed in a comprehensive and 

The New Urban Context Chichester: Wiley, p. 282 40 Hood C& Schuppert G (1998) `The Study of Para-government Organisations' in C Hood &G 
Schuppert (eds. ) Delivering Public Services in Western europe. Sharing Western European Experience of Para-government Organisation London: Sage, p. 2 
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coherent manner. Yet the extent to which these new forms of urban governance 

constitute a new coherence is questionable. As Jewson and MacGregor (1997,6) put it: 

In the context of social change and the fear of disintegration, the dominant 

questions surround the possibility of coherent and integrated governance, the 

knitting together of the myriad of agencies involved in the governing 

process and the salience of democratic processes. 

However, the problem is, in the words of Rosenau and Czempiel (1992,99), that 

The patchwork pattern of regimes that is evolving does not give an 

appearance of well-organised governance, and it is not. 

Governments in networks: searching for a new role 

The current confusion on roles and responsibilities within these networks might to a 

large extent be explained by the problematic role of formal government structures, 

especially at the local level, within these networks. The proliferation of inter-agency 

networks and partnerships has now reached a point where these are seen as a primary 

vehicle for urban policy development and implementation. Government itself has to a 

large extent contributed to this trend by making cooperation a policy objective and by 

replacing producer-dominated and hierarchical single service structures and cultures by 

less formal, more integrated, holistic, cross-cutting approaches to public service. The 

practical response to the need for more coordination has been the emergence of 

partnerships of all kinds and the transfer of responsibilities to quangos. Hence networks 

of governance emerged more or less as an unplanned, unheralded governing structure to 

which governments contributed in a large way. To summarise in the words of Kooiman 

(1993,4) 

There seems to be a shift away from more traditional patterns in which 

governing was basically seen as `one-way traffic' from those governing to 

those governed, towards a `two-way traffic' model in which aspects, 

qualities, problems and opportunities of both the governing system and the 
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system to be governed are taken into consideration. [... ] The emphasis is no 

longer on uni-lateral but on the bi-lateral or even multi-lateral aspects of 

these models of governing. 

The emergence of the network approach created a problem for local governments and 

left them faced with the challenge of redefining their role and purpose. As networks 

multiply, so do doubts about governments' capacity to steer. Rhodes (1995,13-17) 

suggests that agencies will become increasingly independent with their own distinct 

cultures and a marked reluctance to accept central guidelines. He goes on to argue that 

the challenge for governments is to recognise the constraints on central action posed by 

the shift to self-organising networks and to search for new tools for managing such 

networks. Government can have an elementary role in these networks, but one that is 

not based on hierarchies and very different from the roles government has traditionally 

played. To define this new role it is useful to quote Healey et al. (1995b, 286): 

The new urban management is not about capturing power understood as 

control back from economic and political forces which have taken it away. It 

is about reconstituting the bases for power, understood as opportunity, in a 

world of open, dynamic and diverse relational webs. 

The core of government's role thus seems to lie in careful consensus-building work 

across the contemporary fragments. Or as Stoker (1995,55) puts it: 

In a complex, fragmented urban world the paradigmatic form of power is 

that which enables certain interests to blend their capacities to achieve 

common purposes. 

Herein lies the new role of governments: spanning different policy fields and bringing 

together actors from very different backgrounds in a non-hierarchical, cooperative style 

of policy-making where instead of giving orders, the local authority is moderating or 
initiating cooperation. The role of local government has thus changed from being the 

redistributive local arm of the welfare state to acting as a catalyst of processes of 
innovation and cooperation which it seeks to steer in the direction of improving the 
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community's economic and social situation. The next section looks in more detail at the 

backgrounds to this new role for government. 

From providing to enabling: a debate about the purpose of government 

Governments, especially at the local level, have thus had to find a new role for 

themselves in the system of networks of governing structures. This search was 

necessitated by newly emerging thinking about the purpose and role of governments. 

The structure and culture of government have changed considerably over the last three 

decades. The concept of a local authority as a self-sufficient entity, capable itself of 

providing comprehensive services to the local community is no longer acceptable 4' 

Local authorities are having to work more and more through a complex network of 

partnerships, contracts and influences in order to achieve service delivery and 

community development. In general terms, the overall direction of change can be seen 

as a shift from a direct service provision role to an enabling role. 

As with so many concepts, the concept of `enabling' remains a diffuse one, open to a 

wide variety of interpretations. Elcock (1994,284) identifies two approaches to the 

enabling authority, which can more or less be seen as two opposites on a continuum. 

Although both interpretations conclude that the role of the local authority is no longer 

that of the universal provider, they differ in their views of the purposes of local 

government. The first interpretation of the enabling state is a rather narrow one. Local 

government's primary purpose is seen as specifying service requirements in relation to a 
discrete range of services which cannot be directly provided by the market and then 

`enabling' these services to be provided through increasing use of external agencies. 

There is very little emphasis in this definition on activity areas involving a cross-cutting 

set of services, beyond exhortations to partnership or joint planning with other relevant 

agencies. The second approach recognises a general need for local government to adapt 
its activities to the changed national policy environment and to the new demands from 

local citizens for participation and for good quality and accessible public services. Byrne 

(1994,489) describes this second, wider interpretation of governments as follows: 

41 Leach S et al. (1996) Enabling or Disabling Local Government. Choices for the Future Buckingham: 
Open University Press, p. 9 
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A broader view of the enabling role sees it as an opportunity to develop 

more creative local government, with councils more responsive to the needs 

of their communities and placing themselves at the centre of a network of 

formal and informal links with local groups, businesses and individuals. 

This second interpretation involves a more comprehensive, proactive and interventionist 

interpretation of the enabling government. In this analysis, councils act as lobbyists, 

promotors, coordinators, managing agents and service providers with various roles such 

as aiding, stimulating, advising, guiding and regulating. Urban governments have often 
lost sight of the possibility of a wider role they can perform beyond merely providing 

services. Byrne (1994,490) writes that an enabling local authority who is freed from the 

assumption of self-sufficiency and the need to produce all it does directly, can define its 

role not by the services it produces but by a broader agenda of concerns. To many 

people, especially those adhering to the collective or state provision of goods and 

services, the concept of the enabling authority represents a threat to the position of local 

government. However, the shift from provider to enabler is only a threat when taking a 

narrow view of governments' role and purposes. The new enabling role presents local 

governments with challenges and opportunities to take once again a leadership role. 
Their overview role is particularly important since, with many and various agents 
involved, there are likely to be problems of coordination and steerage as well as the risk 

of unequal treatment and access. Elcock (1994,307) for example believes in this new 

positive role for governments, writing that: 

The local authority is uniquely well-placed to act as the main coordinator of 

public sector initiatives in its area and may reduce duplication and waste if it 

plays this role actively. Its potential to influence private and voluntary 

sectors too is increased by the development of the enabling role whereby it 

is the source of contracts. 

Leach et al. (1996,156) are a bit more cautious, but they too support local governments' 
leadership role by writing that `the local authority is not the only body which could 
provide such a `lead' but at least it is one of the most appropriate'. An enabling 
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government has the potential to ensure that an effective urban governance system exists, 

as long as it is realised that the public sector does not have the monopoly of ideas, skills, 

powers and resources to control such a system of governance. Decision-making 

processes increasingly take place outside of traditional local government structures and 

urban governance has become based on the explicit representation and coordination of 

functional interests active at the local level. 2 The urban world, once seen as ordered 

through functional hierarchies and focused on the organisation of specific objects and 

sectors, now appears as a morass of fragmenting and recombining elements in which the 

emphasis has shifted to networking and to making links. 

Operationalising the governance of urban tourism: institutional thickness 

Policy networks, it has been argued, would appear to represent a particularly useful 

approach in looking at the governance of the tourism system. To enable a cross-national 

comparative analysis of tourism systems and to identify examples of best practice in the 

governance of tourism, a concept is needed that can operationalise the policy network 

approach; a concept to systematically evaluate institutional aspects of a tourism system. 

This section explores the potential of Amin and Thrift's concept of `institutional 

thickness' (1994a, b; 1995) as a way of analysing success in the governance of tourism. 

It begins by describing the concept of institutional thickness as used by Amin and Thrift. 

It then seeks to adapt the concept to make it applicable to the requirements of this 

particular research focusing on the tourism system. 

The key importance of institutional dimensions to the processes under way in urban 
localities is now firmly established. Apart from `traditional' location factors, the 

prosperity of a metropolitan region depends to a high degree on its organising capacity. 
Van den Berg et al. (1997) note how organising capacity is closely bound up with 
strategic networks, leadership, spatio-economic conditions, vision and strategy and 
political and societal support. While not completely playing down the importance of 
economic factors that can lie at the heart of success, Amin and Thrift (1995,106), 

42 Mayer M (1995) 'Urban Governance in the Post-Fordist City' in P Healey et al. (eds. ) Managing 
Cities: The New Urban Context Chichester: Wiley, p. 237 
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writing about the economic vitality of localities in the light of globalisation, sum these 

factors up by the phrase ̀ institutional thickness', which they define as: 

The capacity of places to develop, consolidate and transmit structures of 

representation, interaction and innovation. 

Amin and Thrift (1994a, 14-15; 1995,102) identify the following four factors which 

contribute towards the construction of institutional thickness: 

"A strong institutional presence; that is, a plethora of institutions of different kinds, 

made up of the public, private and non-profit sectors on the local level. 

" High levels of interaction amongst the network of institutions in a local area. The 

institutions involved must be actively engaged with and conscious of each other, 

displaying high levels of contact, cooperation and information interchange which 

may lead, in time, to a degree of mutual isomorphism and the constitution of a 

particular `social atmosphere'. 

" The development, as a result of these high levels of interaction, of sharply defined 

structures of domination and/or patterns of coalition resulting in both the collective 

representation of what are normally sectional and individual interests, and the 

socialisation of costs and the control of rogue behaviour. 

" The development, amongst participants in the set of institutions, of a mutual 

awareness that they are involved in a common enterprise. This will almost certainly 

mean that there is a commonly held industrial agenda which the collection of 

institutions both depends upon and develops. This will usually be no more than a 

loosely defined script, although more formal agendas are possible. 

The first of these factors can be seen as the main, basic ingredient of institutional 

thickness. With only a limited proportion of local actors represented in the network, its 

remit will be biased and it will not be able to function effectively. It is indeed important, 

as Amin and Thrift note, for a network to be rooted in the locality. It should, however, 

also have links -direct and indirect- with networks on higher geographical levels. For a 

governance structure to be institutionally thick, having a plethora of institutions of 
different kinds is not enough. There should also be high levels of interaction amongst 
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the participants. Whether this leads to `a degree of mutual isomorphism' is however 

doubtful. In most cases, a partnership is not a new, free-standing organisation, but more 

a collection of interests represented under one `umbrella'. The concept of isomorphism 

would suggest that a network is able to lead a life of its own and that it is self-governing 

and autonomous. The third aspect of institutional thickness as identified by Amin and 

Thrift also raises important questions. The development of `sharply defined structures of 

domination' could imply the existence of a hierarchy, which contradicts the basic 

meaning of the concept of partnership. There does, however, need to be a certain degree 

of leadership and coordination in a network. Hence, what is needed are sharply defined 

structures of coalition and cooperation to provide clarity on roles and responsibilities. 

The fourth factor described above is of great importance if a locality aspires to develop 

an institutionally thick network. There needs to be a mutual awareness amongst the 

institutions that they are involved in a common enterprise. It is, however, not enough for 

this to be based on no more than `a loosely defined script'. A network needs a clearly 
formulated, but flexible, agenda. The roles and responsibilities of each actor in 

contributing to this agenda should be clearly defined so as to avoid duplication and 

conflict. 

The significance of institutional thickness lies not only in the presence of a network of 
institutions per se, but rather in the processes of institutionalisation. 3 Networks are 

constantly being shaped and reshaped and the creation and demise of partnerships are 

processes that take place simultaneously. This is an important point since it stresses the 

necessity for flexibility in networks, so as to be able to adjust to the norms and 

parameters of a changing environment. This is something that Grabher, quoted in Amin 

and Thrift (1994b, 258), also points out. He suggests that the most successful regions 

over the longer run will be those which have considerable redundancy in their 

institutional structure. In this respect is should also be noted that institutional thickness 
is not always a merit. If a structure of networks becomes too rigid or has been in place 
too long, it can become inward-looking and resistant to change. Another point Amin and 
Thrift (1995,104) briefly note, but which deserves more attention, is the fact that 

networks and partnerships not only include formal organisations but also more informal 

" Amin A& Thrift N (1995) 'Globalisation, Institutional `Thickness' and the Local Economy' in P 
Healey et al. (eds. ) Managing Cities: The New Urban Context Chichester: Wiley, p. 103 
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conventions, habits and routines which are sustained over time and through space. 

Within a governance structure there are a great deal of connections and links which are 

not formalised but instead are mostly established on an ad hoc basis. This is another 

reason why the appropriateness of `sharply defined structures of domination' seems 

doubtful. Networks should have clearly defined agendas and responsibilities, but these 

should be flexible enough so as to be able to incorporate more informal arrangements 

and ad hoc activities. 

The institutional thickness of the tourism system 

The aim of this section is to establish to what extent the concept of institutional 

thickness can be used to measure success in tourism governance in medium-sized cities 

in England and the Netherlands. Amin and Thrift (1995) place the concept of 

institutional thickness within an analysis of the changing nature of the local-global 

institutional nexus. By considering the ways in which globalisation and local 

development are locked together at an institutional level, they argue that the question of 
local economic integrity is closely linked to the ability of cities and regions to develop 

an institutional capability to capture global economic flows. So in what way is their 

concept relevant in the context of this research which deals with the specific case of 

tourism instead of economic success in general and where the case-studies are medium- 

sized cities that are, perhaps, somewhat less embedded in global economic flows than 

the cities and regions Amin and Thrift refer to? There are several reasons why the 

concept of institutional thickness can be useful in explaining success in tourism. Firstly, 

Amin and Thrift (1995,106) note that institutional capacity is `independent of the size 

or `urbanness' of a locality'. Secondly, they argue that they cannot prove the case for the 

need for locally based institutional thickness as a precondition for urban economic 

regeneration. They write (1995,107): 

In Britain, and we suspect elsewhere, part of the insistence upon local 

`proactivity' appears to be related to the pursuit of market-led, non- 
interventionist policy choices at both the national level and, to a lesser 

extent, at the supranational level. One wonders whether in the context of a 
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different set of national and supranational institutional choices, the case for 

local institutional thickness might somewhat weaken. 

In market-led, non-interventionist societies, localities develop a locally embedded 

institutional thickness not out of choice but out of necessity because of decentralising 

national or supranational institutions. Both the United Kingdom and the Netherlands are 

characterised by decentralising states (either for budgetary or ideological reasons, or 

because of `the hollowing out of the state') and there is an increasing insistence upon 

local proactivity. However, the governance of urban tourism, especially in medium- 

sized cities, has always been a highly localised affair with very little direct and formal 

influence of higher levels of authority. Hence, in the case of urban tourism there is a 

strong case for the necessity of local institutional thickness. Nonetheless, any definition 

of `the local' should not be too narrow and small-scale. The sub-regional and regional 

levels are gaining more importance in the governance of localities. Cities do not have 

strict boundaries and their governance systems spill over into more regional areas. 

A third set of reasons to apply the concept of institutional thickness to tourism 

governance is related to the so-called institutional turn. Success cannot be reduced to a 

set of narrow economic factors but, instead, institutional and cultural factors also lie at 

the heart of economic success. Something similar can be said in the case of tourism: 

success in attracting visitors cannot be narrowly reduced to the presence of tourist 

attractions and facilities. The governance of the sector, cooperation between the public, 

private and non-profit sectors as well as good management of visitor flows and numbers 

is equally important in trying to secure success in tourism. Fourthly, analysing success 

in tourism is not that far removed from explaining economic success. For the last two 

decades, urban planners have increasingly recognised the potential of tourism in 

contributing to urban regeneration. It is, furthermore, increasingly acknowledged that 

urban areas can contribute to a country's more general well-being. Amin and Graham 

(1997) identify three strands of research that reassert this importance of cities and inner 

urban areas, one of them being the growing debates on the importance of `creative 
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cities' as Certain cities, they argue, have experienced a renaissance as arenas of 

symbolisation, bases for new, reflexive forms of consumption and cultural production 

and sites for intense webs of information and communications flows orientated around 

their night-time economies. Tourism, and leisure more generally, are important elements 

in these new cultural industries and these new forms of consumption. A final argument 

supporting the relevance of institutional thickness to the parameters of this research is 

that Amin and Thrift (1994a, 19) conclude their analysis of institutional thickness by 

noting the following: 

[... ] it is apparent that in many cases we know very little about the 

institutional field of local areas; in some cases not even the most basic of 
institutional audits have been achieved. [... ] Still less can we claim to know 

much empirically about the strength or range of interactions between 

institutions in an area, the types of coalition that have resulted, or the 

construction of mutual awareness and common industrial agendas. 

Most of the work that has taken place on institutional thickness has concentrated on the 

particularly successful, or particularly unsuccessful, regions. It is hoped that this 

research can in some small way contribute to finding out more about the possibilities of 
institutional thickness by analysing the governance of urban tourism in medium-sized 

cities. A few modifications need to be made to Amin and Thrift's concept before it can 
be applied to this research because their definition of the concept applied to different 

circumstances. The following five factors are identified in contributing towards the 

construction of institutional thickness in the governance of a tourism system: 

" Stakeholder involvement. Within the institutional network of a tourism system there 

needs to be a balanced representation of all relevant stakeholders: public, private and 

non-profit sectors and partnerships thereof. Also, even though the governance of 
tourism in medium-sized cities is mainly locally-embedded, different geographical 
levels need to be connected to the network, either via direct or indirect linkages. 

44 The other two strands of urban rediscovery raising the profile of cities are: the rediscovery of urban 
centrality and the stress on cities as economic motors of national development. In: Amin A& Graham S 
(1997) `The Ordinary City' Transactions, Institute of British Geographers, p. 413 
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" Inter-institutional interaction. Having a plethora of institutions of various kinds is 

meaningless if these institutions do not cooperate and communicate. The various 

partnerships should feed off each other and not see other organisations as 

competitors. The aim is to establish synergy in order for the whole of the network to 

be greater than the sum of its parts. This does not necessarily lead to the 

development of an isomorphe organisation. Each organisation should be able to 

retain its own identity within the partnership. However, there must be understanding 

and appreciation of each other's cultural norms and values but these values and 

norms do not have to be shared. 

" Flexibility and openness. While organisations should be able to retain their own 
identity, they should at the same time be willing to make compromises. That is the 

crux of partnerships. Networks should furthermore be flexible and `open' so as to 
include formal as well as informal structures, long-term as well as ad hoc activities 

and permanent as well as temporary members. 

" Coordination. The organisation of networks cannot be based on hierarchical 

relations. Its structure is neither `top-down' nor `bottom-up'. It does, however, need 

some form of leadership to coordinate activities and responsibilities. Who or what 

can best provide this leadership depends on the nature of the partnership and on the 

specific local context. 

" Identification with a common objective. Participation in partnerships should lead to 

collective representation of normally sectional and individual interests. The various 

actors in the network must have the same objective in mind to be able to cooperate 

effectively. This objective must be sharply defined and supported by all participants 

so that each can assess its individual contribution to this common objective. This 

objective varies with the nature and type of partnership. 
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Concluding observations 

Institutional thickness is not a way of `measuring' and `modelling' the governance of 

the tourism system in the traditional and strict sense of the words. The elements of 

institutional thickness cannot be accurately measured in any quantitative way but can 

only be analysed through the researcher's subjective interpretations. The concept 

enables the researcher ̀ to go beyond the mere cataloguing of a particular locality's 

institutions and agencies to consider their interaction and synergy' 45 The concept of 

institutional thickness thus entails an essentially relational perspective on urban 

governance. Mobilising interconnections between the relational webs which coexist 

within an urban region through encouraging network building is done by individuals on 

an inter-personal level. In this respect, Healey et al. (1995b, 283) rightly observe that the 

critical strategic asset for urban regions then becomes the people, groups and forums 

within a region which have the ability to develop ideas about key relations and key 

policy ideas. However, explanations which exclusively stress either the interpersonal 

exchanges of resources within the networks or the structural aspects of networks when 

trying to explain policy outcomes, are partial. 

Not all elements of institutional thickness are equally important in explaining success in 

tourism governance, something which Amin and Thrift (1995) also note in general 

terms. It is not enough to merely have the presence of many stakeholders but also 
different types of stakeholders from various sectors and industries need to be 

represented in the network. Amin and Thrift (1995,103) conclude from their study that 

it has proved relatively easy, through the establishment of various new institutions, to 

produce heightened levels of inter-institutional interaction, but that it has proved much 

more difficult to force a new collective representation or mutual awareness on these 

institutions. All elements of institutional thickness are related and one factor cannot be 

examined without taking the other four into account. There is however controversy over 

questions of why and how much institutional factors matter. As Peck (1994,148) writes: 

'S MacLeod G (1997) "Institutional Thickness' and Industrial Governance in Lowland Scotland' Area, 29, 
4, p. 307 
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The argument that certain types of institution are essential for economic 

growth is, of course, perilously close to functionalism: we can all enjoy local 

economic growth if we clone the `successful' institutions of, say, the Third 

Italy. True, institutions have effects, but rarely, if ever, are these guaranteed. 

This means that a `model' of governance for tourism that works in one locality cannot 

be copied in an unmodified form in any other city without taking into account the local 

context. Amin and Thrift (1994b, 258) even argue that successful agglomerations might 

be `one-offs' or `fortuitous combinations of path dependence and specific local 

instances [which] have produced a unique local institutional thickness which can never 

be imitated'. The most appropriate mix of public and private sector involvement in 

tourism must be adapted to the particular circumstances in each locality. Contextual 

factors -such as history, political ideology and institutional culture- exert a strong 
influence on the governance of any tourism system. There are, however, also similarities 
between different tourism networks, suggesting a more complex explanation that can 

account for differences in governance structures. 

As stated in the introduction to this thesis, it is to be expected that the governance of the 

tourism system can be explained by a combination of two factors. The first explanatory 
factor is the particular governance structure and culture in a locality. Pearce (1992,20) 

argues that as tourism is a relatively recent and in many places a far from dominant 

sector of the economy, it is likely that the tourism network will heavily reflect 

established political and administrative frameworks, boundaries and divisions of power. 
He goes on to argue that the goals and functions of tourist organisations, particularly 

public sector ones, will be influenced by broader government policies, the political 

culture of the country and general economic conditions in the same way that other 

aspects of tourism are structured by the political economy. The second explanatory 
factor is the intrinsic characteristics of the tourism system. The provision of tourism 
facilities is not a statutory obligation for any local authority or indeed any national 

government, neither is it a policy priority. For these reasons it could be argued that 

tourist organisations in their structure and activities will reflect the more specific 
tourism sub-environment in which they exist. Chapter 7 analyses these two explanatory 
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factors in more detail and examines how they interact to produce a particular 

governance structure and culture for tourism in the research's case studies. 

Conventional forms 1 governance 1 

1 

Hierarchy and top-down 

Network approaches to governance 

1 tourism. 

`Spider in the web' and bottom-up 

Departmentalism and sectoralism Integrative approach 

Fragmentation Coordination 

Short-term planning Long-term planning 

Closed-off structures Flexibility and openness 

Exclusionary policy-making Stakeholder involvement 

Intra and inter-regional competition Sub-regional and regional 

cooperation 

Institutional independence Institutional interdependency 

Self interest Joint interest 

Conflict and control Consensus and negotiation 

Complexity as problematic Complexity as a source of 

opportunities 

Tnhle 3.1 Characteristics of traditional an d ideal models of tourism governance 

Networks can vary along a continuum from policy communities to issue networks 

according to the closeness of the relationships within them (Marsh, 1998a, 14). Policy 

communities are tight networks with few participants who share basic values and 

exchange resources. Issue networks are loose networks with a large number of members 

with fluctuating access and significant disputes over values. There is little continuity in 

membership, values or outcomes. Chapter 7 analyses where current forms of governance 

for urban tourism fit on this continuum and examines whether this is any different from 

where they should ideally be placed. Tourism networks are not a homogenous category, 

although it is possible to describe ideal-typical networks and ideal-typical features of 

networking. Table 3.1 contrasts conventional forms of governance for tourism with 

network approaches to governance for tourism and views the latter as an ideal model for 

the tourism system. Networks may vary in terms of their legal status, composition of 
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governing bodies, coordinating mechanisms as well as their role and responsibilities. 

The form and content of a network is shaped within a particular historical, ideological 

and structural context. The aim of this thesis is to describe and analyse the network 

structures and cultures in the governance of the urban tourism system and to consider 

the process and practice of networking. As such, its focus is on the network itself as well 

as on the broader context within which it is embedded. 
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4. Methodology 

Introduction 

This chapter describes the various steps that were undertaken to find out which 

methodologies were best suited to this particular research. It is important, especially in 

qualitative research, to report not just on the `destination' but also on the `journey' of a 

project. As Baxter and Eyles (1997,521) have noted, there is a need for most 

researchers to be more explicit about their research process including the rationales for, 

among other things, respondent selection, key changes in research direction and 

analytical procedures. To this end, the following sections explain the research 

methodology and look at what has been done and how but also at what has been decided 

not to do and why. This chapter begins by describing the first phases of the research 

project, that is the process of deciding on the appropriate methodologies to be used. It 

lists the various possibilities that were considered and the reasons why they were not 

applied. This selection process led to the choice for comparative case studies, the 

advantages and disadvantages of which are described in the second section of this 

chapter, and to the choice for semi-structured interviews, the process of which is 

analysed in the third section. The final section of this chapter evaluates the interview 

process. 

Selecting the appropriate research methods 

After determining the aims and objectives of this research and devising a list of 

operational research questions (see Appendix I), the most appropriate survey methods 
had to be selected. The practical value and methodological limitations of particular 

methods in qualitative research had to be weighed up in order to make an informed 

judgement of which methods to use. As the research objectives were taking shape, 

various combinations of methods were contemplated and these had to be adapted as the 

research outline and list of questions came closer to its final format. One of the initial 

aims of the research was to obtain a broad overview of the current state of urban 

governance for tourism in the United Kingdom and the Netherlands. It was envisaged 
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that this could be achieved by means of a postal questionnaire to be sent to about 300 

medium-sized localities in the two countries. This method seemed appropriate because 

it had the ability to provide standardised information on a large number of cases. 

However, problems became apparent as soon as this method was implemented. To start 

with, selecting a representative sample of localities proved to be difficult because of the 

problematic nature of large data sets. Most of these surveys owe much to administrative 

convenience and political expediency and have not been designed as statistical areas for 

use in monitoring regional and urban trends. Furthermore, the design and nature of the 

questionnaire presented problems. It had to be reasonably short in length and questions 
had to straightforward and easy to understand by a wide range of respondents in 

different areas of the tourism system. Also, response rates for postal questionnaires are 

notoriously low and a return rate of 25% was probably a realistic estimate. The original 
intention was to send one questionnaire to each selected locality. However, because of 
the multitude of actors involved in the governance of tourism, it was virtually 
impossible to identify the most appropriate persons or organisation to send the 

questionnaire to. In addition, this might well be a different person or organisation in 

each locality, making the respondent selection procedure unfeasibly time-consuming. 

In addition to the more general information which, as originally planned, would be 

obtained through a questionnaire, it was proposed to conduct two in-depth case studies 
of the cities of Bristol in England and Tilburg in the Netherlands. The aim of these case 
studies was to find out in more detail how these cities went about governing and 
promoting their locality in terms of tourism and to assess what the influence was of 
local, regional, national and international processes of change on this. Information and 
data on these two case studies was to be mainly acquired through semi-structured 
interviews with key-persons in the tourism system. Since designing the questionnaire 
had proven to be problematic for reasons explained above, it was decided to start with 
some interviews in Bristol and Tilburg as a way of piloting this method. These pilot 
interviews would hopefully help in the preparation of the questionnaire while also 
shedding some light on my intended methodology. One of the subjects the interviewees 

were questioned on was their opinion of questionnaires. As the following selection of 
quotes shows, they were not particularly enthusiastic about them: 
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I am not particularly fond of questionnaires. Especially not the ones with 

open-ended questions in which you have to think for yourself. They get 

binned very quickly because those questionnaires are simply too time- 

consuming. We are indeed flooded with questionnaires. [Tilburg, VVV] 

To us, a questionnaire is rarely interesting. [... ] A questionnaire simply 

means extra work for us. To be honest, I personally don't believe in the use 

of such a questionnaire. The letter or the questionnaire arrives at the mail- 

room here who then sends it on to a random person and it's highly likely 

that this is the wrong person. So in other words, I don't think a 

questionnaire works. [Tilburg, City Council] 

We do get quite a few questionnaires [... ]. I think that sometimes the 

questions are really difficult to answer, cause they're so specialised and 

really tricky and every organisation works completely differently, doesn't it. 

It's not always easy to answer. And I know that I have sent some back 

thinking I'm not happy with the answers, or I've not been able to answers 

the questions because it's been too specialised. [Bristol, City Council] 

These comments, together with advice from some interviewees on alternative research 

methods, led to the decision not to explore the possibility of a questionnaire any further. 

In addition, it became immediately apparent from these pilot interviews that the reality 

of governing tourism was much more complicated than anticipated. To outsiders (and 

sometimes even to insiders) the field can seem a minefield of partnerships, institutions, 

sectors and agencies on various geographical levels. The pilot interviews also brought to 
light a wide range of institutional and cultural differences between the various 

respondents and between the two cities and countries. An inflexible questionnaire 
would not have been able to `capture' this richness and diversity. 

Another initial idea had been to produce a diagrammatic representation of all tourism 

stakeholders in each case study. This `map' would represent all the actors from the 

private, non-profit and public sector on the local, regional and national scale, who are in 

any shape or form involved in the governance of tourism in that particular case-study. 
However, after having conducted roughly half the interviews, I realised that this was not 
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a realistic, and not even very relevant, plan for several reasons. To begin with, because 

the boundaries between tourism, leisure and recreation are not sharply defined, the 

number of organisations that were directly, but especially indirectly, involved in the 

tourism system, proved almost endless. In addition, the concept of hierarchy presented a 

dilemma. In the course of the interviews I soon discovered that hierarchy is a very 

problematic concept, especially at the local level. The organisation of tourism at the 

local level is not a hierarchy. However, there is an `obvious' geographical hierarchy in 

the organisation of tourism when looking beyond the local level, to include the regional, 

national and even international scale. For some time, I struggled to find the most 

appropriate model, table or figure that could represent hierarchical as well as non- 
hierarchical relations but none proved satisfactory. In the end, I decided to abandon my 

plan to map the organisation of tourism, because it simply would never be able to do 

justice to the complexity and inter-connectivity of the tourism system. 

The pilot interviews had also been a very interesting and enjoyable experience, talking 

with the interviewees in person as opposed to an anonymous questionnaire. I came to 

acknowledge therefore that the interview method was much more sensitive in being able 
to pick up on cultural differences and other nuances that the interviewees expressed 
directly or indirectly. At this point in time, while the objectives of the research had 

remained largely unchanged, the overall perspective was altered. Instead of just gaining 

an overview of the governance state and structure of the tourism system, I became more 
interested in learning about the process of network and partnership formation behind the 

system and the power relations within it. In order to understand the complex governance 

of urban tourism, I not only needed to examine how the tourism system is organised but, 

more importantly, also why the system is organised the way it is. This kind of 
information cannot be obtained through postal questionnaires because, as May (1997, 

104) has argued, the survey method rules out the possibility of understanding the 

process by which people come to adopt particular values and behaviours. It was 

therefore decided to concentrate the empirical research on qualitative case studies and 
interviews. 

Despite the definite qualitative nature of this study, some statistics have been used. 
They serve the purpose of giving some indication of the `value' and place of tourism in 
the two countries and in the selected case studies. However, just as with the survey 
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method of questionnaires, the statistical representation of the social world is not without 

problems or critics. For example, numerous accounts of tourism start by stating that the 

sector will be the world's most important industry in the 21st century. However, what 

this information is based on is often unclear and ambiguous. Tourism statistics should 

be interpreted and utilised with caution and sensitivity. Measuring tourism related data 

and estimating tourism's impacts is extremely complex and susceptible to statistical 

inaccuracies as a result of the difficulties in identifying and accurately researching 

aspects of tourists' behaviour. 46 Data for different countries for the same time period 

can be inconsistent because of differences in definition and in data collection methods. 7 

More importantly, the nature of some official statistics can be biased because they have 

been manipulated to serve certain purposes. Hence, in the words of May (1997,65), we 

should view them not simply as `social facts' but also as social and political 

constructions which may be based upon the interests of those who commissioned the 

research in the first instance. As such, the quantitative data used in this research serves 

merely to illustrate some aspects of tourism and no definitive conclusions can be based 

on them. 

Selecting case studies 

The research upon which this thesis is based relies on the use of detailed case studies to 

elucidate the governance structure and culture of urban tourism. Case study research is 

appropriate when researchers want to define topics broadly and not narrowly, when they 

want to cover contextual conditions and not just the phenomenon of study and when 

they want to rely on multiple and not singular sources of evidence. 8 It is a useful 

research method when one is trying to attribute a multiplicity of causal relationships and 

not just wanting to explore or describe a situation. It also allows the researcher to get 
involved or immersed on various levels and to various degrees. Moreover, case studies 

can help in obtaining a holistic and meaningful view of events and processes. 

46 Cooper C et al. (1998,2od edition) Tourism. Principles and Practice Harlow: Addison Wesley 
Longman 
47 Shaw G& Williams A (1994) Critical Issues in Tourism. A Geographical Perspective Oxford: 
Blackwell 
48 Yin R (1993) Applications of Case Study Research London: Sage, p. xi 
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Despite these advantages, there are also some problems with the case study 

methodology, the most common critique being its lack of representativeness, 

generalisability and transferability. Many would argue, however, that this criticism is 

unfair and ungrounded because it implies looking at qualitative research from a 

quantitative perspective. Instead, as Ward-Schofield (1993,205) notes, we should 

transform and adapt the classical conception of external validity such that it is suitable 

for qualitative work, because, she goes on to argue, it is nevertheless important that 

qualitative researchers find ways of enhancing the likelihood that their work will speak 

to situations beyond the one immediately studied. Transferability in qualitative research 

thus involves being able to make an informed judgement about the `fit' between the 

situation studied and what might occur in other similar situations. Generalisability can 
be increased by multi-site case studies focusing on the same issues in a number of 

settings, using similar data collection and analysis procedures in each case. 9 Problems 

of reliability can furthermore be countered by rigorous documentation of research 

procedures, making as many steps as possible operational and visible. 50 

These comments have been taken on board in the design, implementation and analysis 

of the case studies. It is not claimed that the study areas chosen are typical in any 

statistically significant way but collectively they can nevertheless contribute to a greater 

understanding of the cultures and structures of the governance of tourism. In order to 
increase the external validity of the research as well as to be able to assess the influence 

of national contexts, it was decided that the study should entail an international 

comparative analysis of governance structures in England and the Netherlands. There 

were obvious practical reasons for selecting these two countries. Being fluent in both 

writing and speaking Dutch as well as English meant that conducting interviews in these 

languages would not present a problem. Being able to use the network of contacts my 
English supervisors had and my own -albeit limited- number of contacts in the 
Netherlands was a useful way of starting the interview selection process. Living in 

England and being Dutch meant that both countries were easily accessible to me, 

geographically and otherwise. According to May (1997,189), one of the primary 

problems with comparative analysis is the ability -or inability- of researchers to 

49 Ward-Schofield J (1993) `Increasing the Generalisability of Qualitative Research' in M Ilammersley 
ced. ) Social Research. Philosophy, Politics and Practice London: Sage, p. 211 
0 Yin R (1989) Case Study Research. Design and Methods London: Sage, p. 45 
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adequately understand cultures and societies which are different from their own. This 

was not felt to represent a problem in the context of this research for the various reasons 

stated above. Moreover, I sometimes even felt that my status provided me with `the best 

of both worlds' allowing me to simultaneously be an outsider looking in as well as an 

insider taking part. 

Besides these pragmatic reasons for selecting the Netherlands and England as case 

studies, there were more objective considerations underlying this choice. A detailed 

account of these considerations can be found in chapter 5, which assesses to what extent 

a comparative analysis of Dutch and English governance structures and processes is 

feasible. It is concluded that both in terms of tourism and in terms of governance 

structures the two countries have enough in common to make a comparative analysis 

feasible, while also possessing a reasonable amount of differences making this exercise 
instructive and illuminating. Numerous authors in various fields have praised the merits 

of taking a cross-national comparative approach to research (for example Budge et al. 

1998; Clarke 1998; Cullingworth & Nadin 1997; Elliott 1997). Their comments can be 

summarised by quoting Wolman & Goldsmith (1992, ix) 

We firmly believe that a comparative approach substantially enhances 

understanding of the politics and processes of one's own country. Indeed, 

we would argue that it is only through comparison and contrasts that the 

unique features of one's own country become evident. 

As Masser (1981) points out, the introduction of comparison into any analysis exposes 

the range of choice available to societies whose perception of choice may be bound by 

institutions, economic and social structure and culture. He also argues that it can 

provide insight into the role of institutions by exposing parallel institutions operating in 

other systems. In addition, tourism is more and more becoming a global sector, with 
increasing international cooperation, interdependency and competition. Many of the 
issues and problems faced by those in the tourism sector are similar even if the political 
frameworks in which they operate are different. s' What remains, however, is that each 

country has its own model for the governance of the tourism system, produced and 
defined by a unique set of circumstances. This implies that there might not be a best 
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model or models to be used as exemplars and pursued and copied relentlessly. What this 

study aims to achieve is to demonstrate the strengths and weaknesses the governance of 

each case study's tourism system and to identify those characteristics which can be 

learned from. 

Within these two national settings, six local case studies have been selected, three in 

England and three in the Netherlands. It was decided to select only a relatively small 

number of cases because the aim of the study is to collect extensive data from each 

inter-organisational arrangement and the dynamics of it. This must be done by 

collecting data directly from each of the participating organisations rather than merely 

surveying the `lead' organisation. Also, no single organisation would have accurate 

information on the diversity of policies and partnerships within each arrangement. 

The case study selection procedure focused on medium-sized cities in the Netherlands 

and England. 52 This decision was based on the assumption that medium-sized cities - 

much more than larger cities- offer much of the same urban tourism `products', 

emphasising the need for a more innovative approach towards urban governance. The 

larger and better-known cities in these two countries, like Amsterdam and London, do 

not experience many problems in attracting tourists since they have a wide range of 

attractions and very distinctive images. They possess, as Fainstein and Judd (1999,11) 

call it, a sort of `place luck', enough historical and cultural significance to attract 

tourists without the necessity for advertising. Places without this `luck' must undertake 

considerable steps to transform themselves into tourist sites. The smaller cities are 

excluded from this research because it is assumed that their policies are more oriented 

towards leisure and recreation for local residents instead of a more outward oriented 

tourism policy. It has to be realised that there are exceptions to these ̀ rules'. 

The three case studies in each country were chosen so as to reflect a wide range of 

success in tourism and innovation in urban governance. To emphasise the comparative 

nature of the research, the English and Dutch case studies needed to have some degree 

of similarity. The intention was to have three pairs of cities, each sharing several 

51 Elliott J (1997) Tourism. Politics and Public Sector Management London: Routledge, p. 15 
52 All English cities with a population between 100,000 and 400,000 inhabitants and all Dutch cities with 
a population between 20,000 and 165,000 inhabitants were defined as medium-sized cities. These 
numbers served as a guideline only. 
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characteristics such as the development of its governance system, the role of tourism in 

the city and the image of the city. Pairing the case studies would enable a three-way 

comparison: between the two countries, between the pairs and between the three cases 

in one country. Comparing the cases in this way can bring to light the influence of 

national institutional contexts as well as reasons for variations in the extent of this 

influence on the local level. In addition, this comparison can provide insight into what 

elements determine success in tourism. 

The Dutch city of Delft and the English city of Oxford were selected to reflect the `top 

end' of the range. Both have a national and even international reputation in tourism as 

well as a very clear identity. In Delft as well as Oxford the university has a prominent 

place, giving both cities a fairly traditional image. The university in Delft is less a 

tourist attraction in its own right than its counterpart in Oxford, although it does 

generate business tourism. Both cities are located in the vicinity of the country's capital, 

thereby generating a great number of day visitors. 

The two less high profile case studies in our sample are Shrewsbury in England and 

Zwolle in the Netherlands. They receive only modest numbers of visitors, mainly from 

the region. Both occupy a slightly peripheral location in relation to the countries' 

capitals as well as the countries' traditional economic heartland. Both also lack a clear 

identity or attractions to communicate to visitors but have, however, a great deal of 

potential in developing tourism. 

The Dutch city of Tilburg and the English city of Bristol were placed in between these 

two `extreme' pairs. These cities are both located in regions that have witnessed an 

economic upsurge in recent years, accommodating the overspill from the countries' 

economic heartland. Bristol and Tilburg have an industrial past that has left both cities 
faced with a need for economic restructuring but at the same time has presented them 

with challenging opportunities for redevelopment. This industrial past has also meant 

that both cities have had to cope with a negative identity in terms of tourism. Although 

tourism is not a major focus of Tilburg nor Bristol's strategies, leisure, recreational and 

cultural elements are widely used in these cities' regeneration and development 

attempts. Figures 4.1 and 4.2 show the geographical location of the six selected cities. 
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Figure 4.1 Map of the Netherlands, showing the location of the case studies in 

relation to some of the country's larger cities. 
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Multiple sources of evidence were used in the case study data collection. Content and 

textual analyses were conducted of several secondary resources such as promotional 

material, policy documents, newspapers and other relevant reports. In addition, as 

explained above, some statistical material was used to clarify the importance of the 

tourism sector in the case studies. To get a feel for tourism in the case studies, I visited 

these cities and several of their attractions in between interviews and sometimes on 

separate occasions. The primary source of information was, however, semi-structured 

interviews with key agents from the private, public and non-profit sector involved in the 

governance of the tourism system in the selected case studies, supplemented with some 
interviews on the regional and national level. The next section describes the interview 

process from start to finish, that is from the selection of interviewees to the analysis of 

the data. 

Conducting and analysing interviews 

According to May (1997,109) interviews have the ability to yield insights into people's 

experiences, opinions, aspirations, attitudes and feelings. Reviewing relevant literature 

helped me to develop an understanding of the dynamics of interviewing and the 

different methods of conducting interviews, together with an awareness of their 

strengths and limitations. On the basis of this it was decided to conduct semi-structured 
interviews. These types of interviews are said to allow people to answer more on their 

own terms than the structured interview permits, but still provide a greater structure for 

comparability over that of the unstructured interview. 53 This method therefore seemed 

the one to best suit the needs and objectives of this research. To conduct the actual 
interviews a topic guide was devised to direct the flow of the conversation without 

restricting it. Such a guide allows the interviewer to probe and the interviewee to 

expand on any issues raised. The interviewer can thus seek clarification and elaboration 

on the answers given while it also permits the interviewer to enter into a dialogue with 
the interviewee. The topic guide allowed me to be reasonably flexible by being able to 

adapt the questions slightly for each different interview situation and by allowing room 
for diversions every time an interesting but maybe not directly relevant subject came up. 

ss May T (1997,2nd edition) Social Research. Issues, Methods and Process Buckingham: Open University 
Press, p. 111 
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The next step was to identify and select suitable interviewees who, taken together, 

would be able to represent a map of the governance structure of tourism in each of the 

case studies. With my pre-existing -albeit fairly limited- knowledge of tourism it was 

not too difficult to identify key organisations within the tourism system. These were the 

local authority, the Chamber of Commerce, the Tourism Information Centre, tourism 

businesses or partnerships between any of these. In each case study at least five 

interviews were conducted with the following persons: 

" The officer in the local authority responsible for tourism; 

"A person (councillor or officer) in the local authority with knowledge of and 

involvement in general management and planning issues; 

" The person in the Chamber of Commerce responsible for tourism; 

" The manager of the Tourism Information Centre (or VVV in the Netherlands); 

" The manager of the most popular tourist attraction 54 in the locality or, preferably, 

the chairperson of the local tourist attractions association. 

Because localities do not exist on their own but are part of a larger network, especially 
in the case of tourism, the local interviews were supplemented with interviews on larger 

geographical scales: 

" The officer within the Government Office for the South West (England) and the 

Provincial Government of Brabant (the Netherlands) with responsibility for 

tourism; " 

" The chief executive of The West Country Tourist Board (England) and the Province 

of Brabant Tourist Board (the Netherlands); 

" An officer in the relevant Department of the English and Dutch national government 

with responsibility for tourism; 

"A person within the English and Dutch national tourist boards with knowledge of 

organisational structures and involvement with key persons in the national tourism 

system. 

sa Defined as the attraction with the largest number of visitors and charging an entrance fee. 55 Bristol and Tilburg are located within these two regions. 
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All in all a total of 42 people were infetviewecl clv r rt 41 1'(11VMMS. VX\zS0 were '&X1 

face-to-face interviews, except for one which was conducted over the telephone. The 

average interview length was about one hour. In Shrewsbury only four interviews were 

conducted instead of the normal five because the Chamber of Commerce dealing with 

the sub-region had no person with responsibility for tourism. Eight interviews were 

conducted in Bristol and six in Tilburg 56 because my network of contacts was slightly 

larger in these cities. The next step was to identify key persons within these 

organisations. In some cases -especially for the first few interviews in the selected cities 

where I had no prior network of informants- this was done simply by phoning the 

appropriate organisation and explaining my request after which they could give me the 

name of the relevant person. This did not prove to be too complicated if the person I had 

selected was the head of an organisation or department which made them easily 
identifiable. If people were more difficult to identify -for example in the case of national 

government- then I tried to use the help and contacts of the people I had already 
interviewed. This `snowballing' process proved to be quite effective. 

The selected interviewees were then sent a letter in which I explained who I was, what I 

was doing and why I needed their help. This letter was felt to be quite an important 

instrument because it had to achieve several aims. It had to establish an understanding 
by the person being interviewed what the objectives of the research were and what 

would be required of him or her in the role of interviewee. It had to make the 
interviewees feel that their participation and answers were going to be valued and that 

their cooperation would be fundamental to the conduct of the research. More 

importantly, it had to persuade the interviewees that cooperation in this research would 
be of benefit to them and their organisation. The prospective interviewees were then 

contacted by telephone to make an appointment for an interview. Only one of those 

selected57 reclined cooperation but a new interviewee was selected without any 

problems. 

56 Additional interviews were conducted in Tilburg with the City Centre Manager and in Bristol with the 
Director of the Cultural Development Partnership, the Development Director of Bristol 2000 (now called 
@Bristol) and a tourism officer in the city council. The latter was the first interview I conducted and was 
consequently more a pilot interview than anything else. Later on I conducted an interview with the Ilead 
of Tourism and Marketing of the Bristol City Council as one of my list of five `normal' interviews. 
57 A museum in Tilburg which claimed to be too busy at the time. 
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As explained before, several pilot interviews were undertaken in Bristol and Tilburg 

which proved to be very helpful in developing and improving my interview skills. 58 

They were also useful in identifying potential areas of weakness. The interviews were 

recorded on tape which allowed me to concentrate on the conversation. Before each 
interview I asked the interviewee permission to use the tape-recorder and none of them 

had a problem with this. Listening back to the taped interviews was also a good 

opportunity to be confronted with any mistakes and shortcomings in the questions 

themselves as well as in my interview technique. As stated before, I also asked the first 

interviewees for advice on methodology and other helpful comments. Some of them 

were discouraging: 

What you are trying to do in this piece of work, defining structures and so 

on, you are doomed to failure because I've been in the business for a very, 

very long time and you may think you've got a handle on it but it is a lump 

of jelly and as soon as you think you got a grip on it, it's changed. It is a 

very, very fluid industry and structures or what you think is a structure will 

work in one context but in another context something else will be in place. 

[Bristol, City Council] 

Others were more encouraging: 

There may be a lack of someone recognising that there's all these different 

organisations and how they work together. Someone maybe ought to stand 
back from it and renew the whole thing. A bright Ph. D. student or 

something like that. [Bristol Tourist Attractions Association] 

Although the first couple of interviews only added to my confusion about the 

governance structure of the tourism system, after a while a clearer picture started to 

emerge on the role of the various organisations and the relationships between them. 

SS As I had no previous experience in conducting semi-structured interviews, I undertook several steps to 
prepare myself. First of all, the MSc in Society and Space in the Bristol Geography Department, which I 
was taking part in at the time, had a module on qualitative research methods. I also took valuable 
information and more practical help from my supervisors. In addition, a number of relevant books and 
articles were read (for example, apart from those already referenced in this chapter, Bailey et al. 1999; 
Berg 1989; Bryman & Burgess 1994; Fielding 1994; Mason 1996; Seidman 1991). This gave me enough 
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When a certain amount of repetition started to surface in the interviewees' answers 

towards the end of my round of interviews, this was a good indication that I had indeed 

conducted a sufficient number of interviews. Some respondents were re-contacted by 

telephone six months to a year after the interview took place to ask them whether any 

new developments had taken place that I was not yet aware of. I had tried to keep up to 

date with relevant developments in the six cities as well as in England and the 

Netherlands, hence these follow-up `interviews' were simply to make sure that nothing 

had escaped my attention. 

The next step was verbatim transcription of the interviews. Although it was 

acknowledged that this would be a time-consuming process, I felt that it was the only 

way to materialise or visualise the richness of the interview data. What was then needed 

was an analysis technique that enabled me to examine, categorise, tabulate or otherwise 

recombine these transcriptions in order to address the initial propositions of the study. I 

needed to bring structure and coherence to the 463 pages of transcriptions. However, 

analysing qualitative data is often difficult because the data is invariably unstructured 

and unwieldy. It is further complicated because the strategies and techniques used by 

other researchers have not always been documented in the past. However, a method 

called `Framework' has been especially designed to facilitate systematic analysis within 

the demands and constraints of applied policy research . 
59 ̀Framework' is an analytical 

process involving a number of distinct though highly interconnected stages. The 

approach involves a systematic process of sifting, charting and sorting material 

according to key issue and themes. Although systematic, it relies on the creative and 

conceptual ability of the researcher to determine meaning, salience and connections 60 

Despite being time-consuming and laborious, the method has a number of important 

advantages. It has the ability to bring structure to unstructured material. It enables 

comparisons between as well as associations within cases to be made. The method is 

furthermore systematic and comprehensive thus enabling easy retrieval and 

accessibility. 

knowledge and confidence to start with the interview process. However, Kvale (1996,147) is certainly 
correct in commenting that 'Practice remains the main road to mastering the craft of interviewing. ' 
59 This method was developed by an independent social research institute called Social and Community 
Planning Research (SCPR). Ritchie J& Spencer L (1994) 'Qualitative Data Analysis for Applied Policy 
Research' in A Bryman &R Burgess (eds) Analysing Qualitative Data London: Routledge, p. 173-194 
60 Ritchie J& Spencer L (1994) 'Qualitative Data Analysis for Applied Policy Research' in A Bryman & 
R Burgess (eds) Analysing Qualitative Data London: Routledge, p. 177 
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The key stages of the `Framework' method were more or less adhered to although they 

were slightly adapted to best suit the needs of this research. The first stage is 

familiarisation, or immersion as Ritchie and Spencer (1994,178) term it, with the 

material that needs to be analysed. Having just transcribed the interviews I was familiar 

enough with the data to move on to the next phase. A thematic framework was 

identified based on the research's objectives, the operational research questions, the 

interview topic guide, the literature review and the notes I made during the course of the 

research. Through a process of abstraction and conceptualisation, I devised a number of 

charts for each case study with several headings and subheadings and entries for every 

respondent on each chart . 
61 The next phase involved indexing and charting the interview 

material into the thematic framework. Each transcript was carefully read and any 

relevant information was placed within the appropriate heading or subheading. This 

could either be a summary of an interviewee's comments, a quote or a reference to the 

original text. The final phase was mapping and interpreting the data, a process that had 

already partially taken place during the previous phases. This involved making 

judgements about meaning, about the relevance and importance of issues and about 

implicit connections between ideas. Out of this process of inductive and interpretative 

thinking, very slowly, categories, patterns and core themes started to emerge. As Ritchie 

and Spencer (1994,186) rightly comment, this part of the analytical process is the most 

difficult to describe and capture because it involves a certain element of intuition, 

imagination and associations, the origins of which cannot always be traced. 

An important issue in qualitative research methods concerns the anonymity of the 

interviewees. I agreed with all interviewees to be confidential about any information 

given to me. In addition, the interviewees were requested to speak as representatives of 

their organisation and not on a personal account. When quoting parts of the interview 

transcriptions in this thesis, the actual names of the interviewees are not identified. 

However, the type of organisation and the name of the case study are not kept 

anonymous. The differences between the six cities and between the various types of 

organisation were felt to be valuable and interesting and not identifying them would 
have impaired the comparative nature of the study. Another slightly problematic issue 

was translation. The interviews in the Netherlands were conducted and hence 
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transcribed in Dutch. Any quotes that were used from these interviews thus had to be 

translated into English, an enjoyable but difficult task. Because of cultural differences 

between organisations it became all the more important to convey the right meaning of 

an interviewee's words. This required sensitivity to context and content. 

Evaluating the interview process 

The whole interview process, from the selection of the case studies and interviewees 

through to the analysis of the data, has been an interesting and valuable experience. 
Doing qualitative research of this kind was really the only way to obtain the `data' 

needed to address the questions and objectives set for this study. My lack of previous 

experience with these methods probably largely explains why it has been a learning 

experience, with adjustments and improvements being made as the process evolved and 

my understanding of the subject matter increased. This might also partially account for 

the fact that it has been a fairly time-consuming process. I had not anticipated that 
`simple' tasks, like setting up meetings with the interviewees and travelling to 
interviews, would take up so much time. In addition, transcribing the interviews and the 
`Framework' method were laborious but unavoidable processes. It also proved to be 
fairly difficult to keep completely up to date with relevant developments in six cities 
and two countries, especially after the fieldwork was finished. In addition, going to the 
Netherlands for interviews involved a great deal more planning and `logistics' than was 
required for the English case studies. 

The empirical part of the research has furthermore been a learning experience because 

only in the course of conducting the interviews did I realise that I started the research 
with certain preconceived notions. I had automatically applied my knowledge of and 
familiarity with governance in the Netherlands to the English situation, thereby making 
several ungrounded assumptions. For example the roles of organisations like the 
Chamber of Commerce and the tourism information centre in the Netherlands are very 
different from their counterparts in England. I had also assumed that some form of 
hierarchy would be necessary or inevitable if a collective of organisations or a 
partnership were to work together effectively. In the first few interviews these 

61 A copy of these framework charts can be found in Appendix III. 
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assumptions sometimes led to misunderstandings between the interviewee and me. 

However, the flexible nature of the interview topic guide and the characteristics of semi- 

structured interviews, meant that I was able to adapt my questions and allow for these 

mistakes. 
2 

There are thus certain distortions caused by the researcher's perspective, which led me 

to question whether my nationality and my status as a student had any influence on the 

interviews or on the research in general. Despite having an adequate grasp of the 

English language, I felt more confident and `eloquent' during the Dutch interviews. The 

English interviews required slightly more concentration and effort, but I do not feel that 

this impaired the quality of these interviews. In addition, I did not get the impression 

that being a student had any negative influence on the interaction between the 

respondents and myself. Most interviewees expressed a genuine interest in the research 

and its results. 

Despite being an interesting and valuable experience, at times the interview process 

seemed quite frustrating. The fields of governance and tourism are undergoing a great 

deal of change which means that the research was very timely. However, it also meant 

that as soon as I started to get a clear idea of the tourism network in a case study, it had 

already changed. This was probably aggravated by the large time difference between the 

first and last interview, namely about a year. Hence for practical reasons a cut-off date 

was introduced after which I stopped collecting any new information. For a short period 

of time after the final interview I experienced some doubts about the actual value of 

these interviews. It had been quite hard to try and get an insight into the governance 

structure and culture of tourism and it seemed that I only managed to find out what 

other people -the tourism stakeholders- already knew. However, when I started 

analysing the interview transcripts I discovered they contained more valuable 

information than I had realised. Moreover, I acknowledged that my initially problematic 

position as an outsider could instead be valuable in analysing the governance of the 

tourism system and in making recommendations on how to improve it, because I was 

able to place the tourism system in a wider governance context. 

62 A postal questionnaire would not have been able to detect these ungrounded assumptions. As May 
(1997,104) notes, the deductive method of questionnaires fails precisely because the theorist's 
presuppositions have guided the research. By using the concept of standardisation people do not have the 
opportunity to challenge ideas on their own terms. 
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5. The national institutional contexts 

Introduction 

This chapter examines the institutional and touristic dimensions of governance in 

England and the Netherlands in order to provide an introduction to the six case studies. 

The governance of urban tourism needs to be placed in the context of local institutional 

structures as well as the national and even international urban processes and policies 

within which these occur. The overall aim of this chapter is to try and give a brief 

characterisation of each country's governance structure and culture. It examines the 

qualitative differences between the two countries and the way in which the same type of 

institutions can serve rather different political purposes. There are considerable 

variations in the structure of public administration for tourism which depend on the size 

of the tourism industry and the importance the government attaches to the various 

reasons advanced for public sector involvement in tourism. The differences between 

national governance systems are important and understanding these differences is a 

crucial part of understanding why each system is the way it is. However, for this 

particular discussion it is more important to concentrate on issues and themes shared 

between the two countries and which represent some of the key challenges for 

governing tourism. 

This chapter begins by examining the role and influence of the European Union on 

governance for tourism in England and the Netherlands. Supra-national institutions, like 

the World Tourism Organisation (WTO), are omitted from this analysis because they 

have very little involvement with tourism in this research's case studies. The WTO has 

particular consideration for the interests of developing countries and sees the transfer of 

tourism know-how to developing countries as one of its fundamental tasks. 63 The 

following two parts deal with the cases of England and the Netherlands. The political 

and institutional dimensions of the countries' governance structures are described as 

well as the extent to which these determine policies and processes. Key trends and 

discontinuities are emphasised rather than attempting to provide a comprehensive and 

detailed historical narrative. The chapter then proceeds to characterise tourism in 

63 http: //www. world-tourism. org Accessed December 1999 
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England and the Netherlands by giving some facts and figures to quantify their tourism 

industries and by describing images, stereotypes and other characteristics of the two 

countries to give a more qualitative account of its tourism sector. After that the national 

governance structure of the English and Dutch tourism systems are mapped by analysing 

the role of the agencies involved, their policies and activities and their inter-linkages. 

The emphasis is on the governmental and semi-governmental organisations with a 

priority to those that deal directly with tourism activities and processes. The final part of 

this chapter concludes by identifying similarities and differences between the Dutch and 

English governance structures for tourism to assess to what extent a comparative 

analysis between the two countries is feasible and whether they can learn from each 

other's good and bad practices. 

The role of the European Union in the governance of tourism 

With its legislative and financial powers over an extensive and growing range of its 

member states' activities, the European Union (EU) is an important intergovernmental 

body concerned with most aspects of life in Europe. EU legislators and policy-makers 

have however been slow to direct their attention towards the tourism sector and there 

has never been a specific EU policy for tourism or any long-term tourism programme of 

direct funding, despite the importance of the tourism industry for Europe. Davidson 

(1998,36), drawing on the work of various authors, gives three reasons for this. First of 

all, the European Commission has never accepted a policy for tourism because of its 

principle of subsidiarity, which argues for decisions to be made at the lowest level of 

authority so as to best meet local needs. It argues that tourism is a matter for each 

member state since it is essentially a locally delivered activity requiring intervention at 
local and national government levels. Secondly, the low priority given to tourism at EU 

level is in part a reflection of the low status given to tourism by the public sector in 

some member states. Thirdly, it is in part a result of the difficulty in identifying and 
defining tourism. 

Within the EU there is a small Tourism Directorate in DGXXIII, the Directorate- 

General with responsibility for Enterprise Policy, Distributive Trades, Tourism and 
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Cooperatives. The Tourism Directorate's role is twofold: to coordinate the efforts of 

other DGs as they affect tourism and to coordinate the national efforts of EU member 

states in the field of tourism. In line with an approach based on consultation and 

partnership, the Directorate also maintains a close relationship with representative 

tourism organisations. The means at the disposal of the Tourism Unit are modest, 

reflecting in part the low priority which the EU has traditionally given to tourism. There 

are many more indirect than direct EU measures having a significant impact on how 

tourism is shaped and developed within member states. This partly reflects the disparate 

and heterogeneous nature of tourism itself, crossing into many different areas of policy. 

In practice many programmes and policies now either include a tourism dimension or 

have a significant impact on tourism related activities. 

Indirect support for tourism has come through EU programmes covering such areas as 

the environment, culture, consumer protection, structural funds, educational and 

vocational training, transport policy, research and development and, last but not least, 

the establishment of the internal market and monetary union. Similarly, by far the 

greatest proportion of the EU's expenditure on tourism arises indirectly through its 

general funds (for example the European Regional Development Fund) and programmes 

rather than from its actions aimed specifically at tourism. The various institutions of the 

EU have over the last years, however, expressed a growing interest in tourism, bringing 

about a series of measures actively and specifically targeted at the tourism sector. For 

example, in anticipation of the Single Market in 1992,1990 was declared European 

Year of Tourism, an initiative designed to emphasise the integrating role of tourism in 

Europe and to stress the economic and social importance of tourism in the creation of 

Europe 64 Despite the EU's recent commitment to tourism, the measures undertaken to 

date amount to no more than `an ad hoc and piecemeal approach with a very limited 

budget and programme of activity, with little attempt to fit tourism into the major 

policies of the Community'. 65 

What is the legitimisation of the EU's involvement in tourism governance? From the 

point of view of the EU, their rationale behind intervention is tourism's role in 

64 llttp: //europa. eu. int/en/comm/dg23/tourisme/toerismeu. html Accessed November 1999 
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contributing to some of the Community's objectives, i. e. creating employment 

opportunities, achieving economic and social cohesion, contributing to the protection 

and enhancement of the natural and cultural environment as well as consolidating the 

European identity and vision. However, not all member states agree that this provides 

enough legitimisation and there is considerable debate about the extent to which the EU 

should get involved in the governance of tourism. The different arguments in this debate 

show a clear north-south divide within the EU countries. During the 1990s, there was 

growing pressure from the European Parliament, most of the southern member states 

and many European trade associations for the EU to assume a much more important role 

in the field of tourism. Davidson (1998,67) writes that their main argument was that 

DGXXIII had insufficient influence over and input into the policies of other DGs which 

affect tourism and that, as a consequence of this, the tourism industry was vulnerable to 

unintended negative effects of measures drawn up by other DGs. Hence, they argued, 

there was a need for an overarching tourism policy with a long-term outlook, known to 

and respected by all other DGs. On the other hand, Davidson goes on to argue, most 

northern member states were opposed to further powers being given to the EU in this 

area. Their argument was based either on a general opposition to governmental 

intervention in any form, or on a reluctance to accept a special status for the tourism 

industry, or both. This is the opinion of countries like the Netherlands and the United 

Kingdom who agree that the EU can play a role in tourism but are not in favour of a 

more extended role nor a European-wide tourism programme. One interviewee in the 

Dutch national government gave several reasons for their opposition to a greater EU 

involvement in tourism. First of all, 

Because we don't see the surplus value in that and because we think that in 

as far as there needs to be a tourism policy, in as far as a government needs 

to be involved in that, that should be national governments and primarily of 

course local and regional authorities and the tourism industry. The useful 

role that Europe can play in all this is extremely limited. 

65 Lickorish L (1991) `Developing a Single European Tourism Policy' Tourism Management 12,3, p. 
178-184 
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Secondly, the Tourism Directorate has been the focus of considerable criticism, 

especially in the mid-1990s. 

That has got to do with incompetence. That might sound harsh. In the past 

that particular department of the European Commission hasn't exactly 

proven its competence. In fact, a previous director and part of his staff are 

still in prison on charges of fraud with financial resources and the 

commissioning of projects. So we don't really feel like transferring 

hundreds of millions there. 

Thirdly, he argued that they are generally not in favour of more EU regulations, because 

Nationally, we have got a whole programme of taking a very critical look at 

current legislation and regulation and we wouldn't like to see that undone 
by all kinds of new regulations from Brussels. 

Most countries agree that there is a need for more coordination for European tourism as 

well as a need for a continuing EU role in this domain. There is however little consensus 

as to exactly what this role should be. In June 1997, the European Parliament voted in 

favour of the creation of a new tourism role for the Commission, by which it would 
develop coherent tourism policies complementary to the policies of the member states. 
Where the member states' activities needed to be coordinated, the Commission would 

work towards this common action. 66 Coordination by the EU can ease cooperation 
between other organisations' activities on a Pan-European scale. The EU can 
furthermore play a role in the provision of statistics and research programmes as well as 

regulations and guidelines on safety and consumer protection. There needs to be clarity 

on the roles and responsibilities of the EU in the governance of tourism so as not to 

duplicate the work of other organisations. The increasing involvement of supranational 
bodies has clearly added a further level of complexity to the governance of the tourism 

system. 

"Davidson R (1998,2"d edition) Travel and Tourism in Europe Harlow: Addison, Wesley Longman, p. 
69 
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England 

Introduction 

The Rough Guide to England (1998) describes contemporary England as at the same 

time a deeply conservative place and a richly multi-ethnic culture. It summarises the 

essence of the country's fascination as existing in the tension between its inertia and its 

adventurousness. It is also a country with a fair amount of geographical contrast in terms 

of population density, its landscape and social and economical characteristics, between 

urban and rural areas and between the north and the south of the country, or more 

extreme, between the London region and the rest of the country. England is one of four 

parts of the United Kingdom67 and has a population of 49.3 million and a population 
density of 378 persons per square kilometre. 68 The four countries comprising the UK 

have become part of one nation over the last 500 years. However, as Childs (1997,45) 

comments, European history has repeatedly demonstrated that political union is not a 

cultural union. It has become even harder to maintain that these four countries represent 

a political union because of recent devolution processes granting more power to Wales 

and Scotland. The installation of regional parliaments in Scotland and Wales have even 
led some people to draw the dramatic conclusion that `the United Kingdom will never 
be the same'69 . 

67 There is often confusion between the terms England, Great Britain, the United Kingdom and the British 
Isles. This is partly because geographical entities get mixed up with political ones. The largest 
geographical entity, the British Isles, consists of the two main islands and many smaller ones. The largest 
island, Great Britain, contains England, Wales and Scotland, and the smaller one, Ireland, comprises 
Northern Ireland and the Republic of Ireland. The largest political entity is the United Kingdom of Great 
Britain and Northern Ireland -often shortened to the UK- which consists of England, Scotland, Wales and Northern Ireland (Budge et al., 1998). The United Kingdom has a population of 59 million and a population density of 243 inhabitants per square kilometre (Office for National Statistics, 1999). 68 All data for 1997. Office for National Statistics (1999) UK in Figures. 99 Edition London: The Stationary Office 
69 Steketee H (1999) "Schotland' Biedt Labour Nieuwe Kans' NRC Handelsblad 7 May 
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The institutional dimensions of England 

Politics and the culture of governance 

The political culture in England is best understood by referring to its two-party system: 

the dominance of the Conservative Party and the Labour Party over national as well as 

local politics. This dominance has usually given one party an overall majority in 

parliament. Today, Britain is governed by the Labour Party, elected in 1997 after the 

country had been ruled for the past 18 years by the Conservative Party. Controversy 

about the nature and extent of government intervention has been at the core of modern 

British politics and could be argued to be the central issue dividing the Conservative 

Party from the Labour Party today. Throughout the post-war era, the atmosphere of 

British party culture has been one of irreconcilable division. British politics are 

fundamentally confrontational. 7° Unlike most European democracies, as Garner and 

Kelly (1998,13) have put it, `the tone of party debate in Britain has rarely been set by a 

desire for cooperation and compromise'. Apart from this two-party division in the 

political culture, there has always been, at least until 1997, an ideological division 

between national and local government. While the national government was 

Conservative ruled many local authorities particularly in the urban areas were controlled 

by the Labour Party. This situation led to local government being side-stepped -and in 

some cases even abolished- and the resulting growth of centralisation has been one of 

the most dominant and controversial features of British policy making. It is clear that 

this antagonism has not made the task of local regeneration any easier. Burton and 

Boddy (1995,33) are probably right in concluding that 

Both parties have given the impression that this battle has sometimes 

absorbed more of their creative energy and resources than local regeneration 

work itself. 

An illustration of the difference between the two main parties is their attitudes towards 

tourism policies. In the 1980s Labour authorities tended to be less enthusiastic about 

tourism development than Conservative ones. Many Labour councils took the view that 
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tourism was a low paid industry with little union recognition and should not be 

positively encouraged. The Conservative authorities which did support tourism 

development during this period tended to emphasise the job creation potential of 

tourism . 
71 The current Labour government has a much more positive attitude towards 

tourism, in particular emphasising the role of the sector in creating employment 

opportunities and training and attaching great importance to social equity and 

participation in tourism and leisure facilities. 

By the early 1990s the culture of party politics slowly began to move towards consensus 

about the role that government should play in industrial success, beyond the simple 

provision of a framework. The (traditional Conservative) belief that industrialists must 

ultimately solve the problems of industry, began to coexist with the (traditional Labour) 

understanding that politics and the political process play a role in industrial success. If 

there was growing convergence between parties on economic matters, there was a 

sharpening of difference on constitutional matters and relationships with Europe. 72 The 

Labour party, or at least its leadership, has a more pro-European stance, whereas the 

majority of Conservatives can be labelled `Eurosceptics', having a negative stance 

towards the whole integration project of Europe. On the issue of constitutional matters, 

things are also changing under the Labour government. Although England has still in 

essence got a two-party system the third main party, the Liberal Democrats, is slowly 

gaining importance and recognition, particularly in local politics. There are, 

furthermore, plans to reform the House of Lords, an institution consisting of nominated 

and hereditary peers which is becoming more and more inappropriate in the current 

governmental context and `fails to come to terms with the new British identity'73. 

Another important development has been the devolution of power from national 

government towards the regions. Until recently, Britain was unusual compared with 

other European states of a similar size because it had no regional tier of government. 74 

70 Lawrence R (1999) 'A Nation of Powerful Citizens' Municipal Journal 9 April, p. 22 
71 Richards G& Wilkes J (1990) The Role of Local Authorities in Tourism Development and Promotion 
in England London: PNL Press, p. 7 
72 Chandler G (1998) `The Political Framework. The Political Roller Coaster' in T Buxton et al. (eds. ) 
Britain's Economic Performance London: Routledge, p. 32 
73 Schaefer S (1999) `Lords Does not Represent UK' The Independent 13 May 
74 Rhodes (1997,143-144) makes the important distinction between regional government and regional 
administration and concludes that the UK has no shortage of the latter. Until recently the UK did not have 
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In April 1999, eight Regional Development Agencies were installed in the English 

regions, partnership bodies involving both the public and private sectors, which are 

nonetheless business-led and tasked with increasing regional competitiveness and 

performance. A month later Scotland and Wales each elected their own parliaments, a 

very significant event in British political history. 

The development of the governmental system 

The 1980s were the decade of Thatcherism, a term given to the political project of the 

British government headed by Margaret Thatcher from 1979 to 1990. Their so-called 

New Right philosophy emphasised the advantages of market processes, the role of the 

private sector in generating wealth and the moral and economic dangers of both a large 

public sector and other forms of collective action. 75 The consecutive Thatcher 

governments launched a severe attack on the role and influence of public sector 

agencies, in particular local government. Local government was perceived as inadequate 

to deal with problems of economic decline and was thus no longer regarded as the 

obvious agency to tackle inner city problems. In some respects they were even seen as 

part of the problem, being `overly bureaucratic and politically hostile'76. This New 

Right philosophy was translated into a miscellany of policies in which the crucial 

element of coordination was missing, a deficiency which became increasingly 

problematic as the number of special purpose authorities and initiatives grew. 7 Local 

government was effectively bypassed by this new set of regeneration initiatives, 

epitomised by the creation in 1980 of Urban Development Corporations (UDC), single- 

purpose agencies operating outside the normal framework of local government. 

Although leisure has played an important part in many of the redevelopment plans of the 

UDCs, it has predominantly served to foster incoming investment rather than to meet 

the needs of the existing communities. 8 

elected multi-purpose regional government but it did, and still does, have many non-elected, single- 
psurpose regional administrative units funded by central departments. 

Rydin Y (1993) The British Planning System. An Introduction London: Macmillan, p. 60 
76 Campbell M (1988) `Urban Problems and Policies in Mrs. Thatcher's Third Term' Local Economy, 
Vol. 3, No. 2, p. 79 
77 Cullingworth J& Nadin V (1997,120' edition) Town and Country Planning in the UK London: 
Routledge, p. 28-29 
78 Henry I& Bramham P (1993) `Leisure Policy in Britain' in P Bramham et al. eds. Leisure Policies in 
Britain Wallingford: CAB International, p. 123 
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Perhaps the most extreme measure taken under the banner of Thatcher ideology was the 

abolishment in 1986 of the Greater London Council (GLC) and the Metropolitan County 

Councils (MCC). This decision was taken at a time of major political disagreements 

between the GLC and the national government79 and its abolition thus swept away 

`several sites of increasingly troublesome opposition to Thatcherite policies'80. 

Although there were concerted efforts by the Conservative government to control local 

government expenditure, leisure spending by local authorities continued to increase 

until the mid 1980s. Even more significantly, since it was directly controlled by central 

government, spending on leisure in the inner city increased considerably in the form of 

the Urban Programme (a central government scheme for earmarking sums for deprived 

81 urban areas). 

In Post-Thatcher Britain, the limitations of an approach which put too much emphasis 

on private sector development came to be partially recognised. Furthermore, Hambleton 

and Thomas (1995,2) conclude that there appeared to be a growing recognition of the 

part that local authorities can play and of the potential for developing collaborative 

working between the public, private and voluntary sectors. These partnerships continued 

to emphasise the role of the business sector in devising, financing and implementing 

local economic development policies. This pro-market ethos was being carried into the 

1990s by the John Major government, taking this concept even further by introducing 

competitive bidding for government funding between cities. Local authorities were 
increasingly encouraged to adopt an enabling role -in the narrow sense (see chapter 2)- 

by opening up the provision of a range of services to private competition, under the 

heading of Compulsory Competitive Tendering (CCT) introduced in 1988. Although 

originally intended to apply to services like housing and social care, legislation has 

extended CCT to a wider range of services including sports and leisure facilities. These 

changes have challenged the assumptions traditionally underlying local government, 

namely those of self-sufficiency and direct control (Leach et al. 1994). The last years of 

the Major government saw some realignment in central local relations. They mark at 
least a partial reversal of the centralisation trends of the 1980s. These decentralisation 

79 Hampton W (1991) Local Government and Urban Politics Barlow: Longman, p. 45 
80 Rydin Y (1993) The British Planning System. An Introduction London: Macmillan, p. 64 
81 Henry I& Bramham P (1993) `Leisure Policy in Britain' in P Bramham et al. eds. Leisure Policies in 
Europe Wallingford: CAB International, p. 120 
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initiatives, however, involved the decentralisation of administration as opposed to the 

devolution of power and influence and, hence, did not offer an increase in autonomous 

local decision-making 82 

With the election of a Labour government in 1997, the tension between local and central 

government seems to have decreased somewhat. In its 1997 election manifesto the 

Labour Party indicated that it was prepared to make (some radical) changes to the 

structures of governance. In their opinion the British system of government is 

centralised, inefficient and bureaucratic and local decision-making should be less 

constrained by central government and more accountable to local people. They also 

pledged to introduce a strategic authority and a mayor for London. 83 In the aftermath of 

the 1997 election there was a positive and optimistic mood among planners and local 

authorities because of the widespread recognition that local government was being 

offered a new contract by the Blair government. There was talk of a historic turning 

point in central/local relations, since never before have local government leaders been 

offered such high profile access and cooperation with central government. 84 It was 

stated that central government recognised the vital role local government has to play in 

delivering the Government's manifesto pledges85 and that local authorities are the most 

effective vehicle for providing action on national issues86. However, in some cases the 

initial optimism seems to have turned into a sense of frustration about the `crowded 

legislative programme'87 and the pace of initiatives launched to reform British 

governance structures. According to one article `the revolution in British politics 

continues'88. This is something that also came up in several interviews: 

82 Stewart M (1994) 'Between Whitehall and Town Hall: the Realignment of Urban Regeneration Policy 
in England' Policy and Politics, Vol. 22, No. 2, p. 143 
83 Labour Party (1997) New Labour: Because Britain Deserves Better Election Manifesto 1997 
84 Vize R (1997) 'End of Whitehall Wilderness Years' Local Government Chronicle July, p. 10-11 
85 Calpin D (1997) 'New Era of Partnership will Bring Economic and Social Regeneration' Municipal 
Journal 25 July, p. 3 
86 Beecham J (1997) 'A Brighter Future' Municipal Journal 18 July, p. 23-25 
87 Cirell S& Bennett J (1999) 'Abolition and Adapting in an Altered Authority' Municipal Journal 30 
April, p. 16 
88 Marshall B& Duffy B (1999) 'Revolution is Stirring in the Regions' Local Government Chronicle 14 
May, p. 18 
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I. hope we won't see yet another wave of change. I think it will be hard for 

any organisation to cope with regular reorganisation every two or three 

years. [Councillor, Bristol City Council] 

We're suffering from initiative fatigue. [Economic Development Officer, 

Oxford City Council] 

Perhaps there are too many new things, new political structures, new ways 

of working. It's all too much. [Senior Administration Officer, Shrewsbury 

and Atcham Borough Council] 

The current Labour government still emphasises competition, not so much with the 

private sector for the provision of services, but between local authorities for getting 

central government funding. Local authorities are given greater flexibility and freedom 

to interpret and carry out central legislation and policies but at the same time rewards 

are to be given to those local authorities that are performing well. In this respect Labour 

has continued the Conservative line of arguing and there will be clear winners and losers 

among councils. Another issue high on the governmental agenda -local, regional as well 

as national- is the emphasis on accountability, democracy, participation, community 

involvement and the so-called stakeholder society (see for example Cairns 1997; 

Jellinek & Burton 1999). 

Tourism in England: facts, figures and fictions 

The United Kingdom occupies the fifth place within the world's top tourism 

destinations. 89 In 1997 the UK received 26 million visitors, of which 84% visited 

England. Those 26 million visitors resulted in a total expenditure of 12.8 billion 

pounds. 90 Table 5.1 shows the top ten of visitor attractions in the UK and the number of 

visitors each received in 1997. The UK consists of four countries, which as a whole 

conjures up a wide range of images and stereotypes in the tourist's perception. It is when 

89 WTO (1998) Yearbook of Tourism Statistics Madrid: WTO, p. 13 
90 Office for National Statistics (1997) International Passenger Survey London: The Stationary Office 
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Figure 5.1 Stereotypes of England in tourism advertising. Images of traditional, rural 

England are still widely used in promotional campaigns. 

trying to define the four countries separately that it becomes more difficult and 

problematic. Scotland and Wales, for example, are both countries with strong identities - 
however cliche these images might be- but England is much more difficult to 

characterise. The recent political devolution process did not just stir up questions of 

national identity in Scotland and Wales but also awakened English nationalism. The 

very notion of what is means to be British or English is the subject of an increasingly 

intense debate. The post-war era has seen the decline of many of the institutions that 
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traditionally bound the peoples of the British Isles together, like Empire and the 

dominance of Protestantism, while other institutions such as the monarchy are coming 

under increasing strain. Regional and local identities are extremely strong in England 

but the characteristics of England as a country are less clear. The following quote shows 

that the identity of England (and Britain) is very much dominated by London: 

To judge by its symbols, the state of Britain is as solid and enduring as ever. 

The guard changes daily at Buckingham Palace, the Beefeaters patrol the 

cobbled paths inside the Tower of London and the Union flag flies proudly 

over the Palace of Westminster [... ]. (Buerkle, 1999) 

In 1997 53% of visitors to the UK went to London. 91 The above quote furthermore 

shows that there is a strong element of history in the identity of England and that it is a 

nation which seems to attach particular importance to `tradition' and to an adherence to 

`old values'. Croft (1997,166) argues that the British see themselves, and are viewed by 

the rest of the world, as having an ̀ old' (established, aged or even ancient) culture. This 

resonates with the popularity of the concept of heritage in Britain, as mentioned before 

in chapter 3. The heritage industry is one that promotes a particular version of Britain 

which celebrates continuity, tradition and conservative values and thereby appealing to 

the key tourist countries like Japan and America. The tourist industry quickly discovered 

that this historical image of Britain was very profitable. The British monarchy is now 

often justified in terms of the tourist income that it brings in and not because it is vital to 

national cultural identity. 92 The national tourist boards have always relied heavily on the 

heritage images of England and Britain in their promotion. Recently, however, there 

have been efforts to put more emphasis on the modem and ̀ younger' elements of British 

culture. The British Tourist Authority (BTA) writes in their annual report that they want 

visitors to experience `the very best of the past combined with the very best of the 

present' 93 `Cool Britannia' is still an image attracting many tourists. This debate has 

been contributed to by typical New Labour ideas on what it means to be British today. 

They are stating that the country needs to `reinvent Britishness as a collection of 

91 Office for National Statistics (1997) International Passenger Survey London: The Stationary Office 
92 Dawson R (1997) `Conclusion: Present and Future Britain' in M Storry &P Childs (eds. ) British 
Cultural Identities London: Routledge, p. 318 
93 BTA (1998) Britain: a Variety of Experiences. Annual Report 1998 London: BTA, p. 10 
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different identities that draws strength from its diversity' and that it can no longer be 

defined by unchanged institutions. 94 The tourist boards as well as the government have 

put great emphasis on the year 2000 and the Millennium in offering opportunities for 

British tourism. 

Name, location p. 

Alton Towers, Staffordshire 
ý Madame Tussaud's, London Museum 

Tower of London 

Natural History Museum, London 

Legoland, Windsor 

Chessington World of Adventures 

Science Museum, London 

Royal Academy, London 

C Canterbury Cathedral 

Windsor Castle 

Source: English Tourism Council 

Leisure park 

ii ii tiý 

2,650,000 

Historic monument 2,422,181 

Museum 

Leisure park 

Leisure park 

Museum 

'Museum 

Table 5.1 Top 10 UK attractions charging admission, 1999 

1,739,591 

1,620,000 

1,550,000 

1,480,000 

1,390,000 

Cathedral 1,350,000 

Historic house 1,280,000 

In a `SWOT' analysis of strengths, weaknesses, opportunities and threats, based on 

studies conducted by the Department of National Heritage, the BTA and the English 

Tourist Board (ETB)95, the following findings were identified: strengths were, amongst 

others, the history and culture, architectural heritage, the arts, beautiful countryside and 

interesting cities, the international appeal of the English language, the continuing strong 

attraction of London, and, of particular relevance in the context of this research, the 

increasing efforts by the industry to work together as well as the increased local 

authority involvement in tourism, working closely with the industry and the tourist 

boards. The following factors were among several identified as weaknesses of tourism 

in the UK: negative images of Britain (old-fashioned and gloomy), lack of awareness of 

the full range of the product (many people abroad only know about London and 

94 Buerkle T (1999) `A nation asks: what exactly does it mean to be British? ' International Herald 
Tribune 7 May 
95 Department of National Heritage (1997) Success Through Partnership. A Strategy for Tourism. 
Competing with the Best London: DNH, p. 15-16. 
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Scotland) and, of particular interest to this research, the fragmentation of the industry 

hindering effective organisation and the complicated industry structures, with many 

organisations involved. 

The governance structure of the English tourism system 

National and regional government 

At the national level, tourism is the responsibility of the Department for Culture, Media 

and Sport. However, several other departments undertake activities that impinge upon 

tourism. Successive British governments have adopted the view that state intervention 

in leisure should be kept at arms length and should not intrude into the private lives of 

individuals. 96 As in other areas of government spending, there is an increasing emphasis 

in tourism on levering partnership funding from the private sector and on focusing 

spending on economic regeneration. Despite the relative continuity of this philosophy, 

the objectives of governmental tourism policies have changed slightly over the years. In 

1986 responsibility for tourism was passed from the Department of Trade and Industry 

to the Department of Employment because tourism was now linked directly with job 

creation (Pearce, 1992,99). Emphasis was placed on minimising public sector obstacles 

to growth in tourism. In April 1992 responsibility for tourism was transferred from the 

Department of Employment to the newly created Department of National Heritage. This 

department had responsibility for heritage and tourism, historic and royal palaces, 
broadcasting and films, sport and recreation, and the arts. 97 

Cooper et al. (1998,229-230) conclude that there is little doubt that the frequent 

alterations in direction have been more of a handicap than a benefit to the development 

of public sector tourist organisations in Britain. There have been continual changes in 

tourism ministers followed by one tourism review after another, without amounting to 

96 Shaw G& Williams A (1994) Critical Issues in Tourism. A Geographical Perspective Oxford: 
Blackwell, p. 64 
97 Cullingworth B& Nadin V (1997,120' edition) Town and Country Planning in the UK London: 
Routledge, p. 42 
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Figure 5.2 Heritage tourism in England. Heritage, and in this case historical re- 

enactments, is a popular form of tourism in England. 

anything more than ad hoc and piecemeal solutions. In addition to its ministries 

government has established many quasi-governmental organisations (quangos) to 

administer or even initiate aspects of leisure policy. The principal leisure quangos are 

the Sports Council, the Arts Council and the Countryside Commission. The British 
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Tourist Authority and the English Tourist Board are also quasi-independent bodies. In 

1997, after the election of the Labour government, the Department of National Heritage 

changed its name to the Department for Culture, Media and Sport. An interviewee in 

this department explains the reasons behind this change: 

The present administration when it took office last year felt that the name 

Department of National Heritage was perhaps a bit backward looking and 

the new name of the department reflects the idea that not just tourism but 

what we call the cultural industries, the performing arts and so on are a 

very important part of a modern economy and contribute to wealth creation 

and to supporting employment and so on. 

In 1999 the Tourism Division of the Department for Culture, Media and Sport published 
its new strategy for tourism entitled `Tomorrow's Tourism. A growth industry for the 

new Millennium'. In it the department set out its strategy for the growth of the tourism 

industry and also ways to ensure that it grows economically, socially and 

environmentally beneficial. The document identifies the responsibilities of all parts of 

national and local government as well as the industry and suggests a new partnership to 

raise standards. The department recognises the important role the industry can play 
because the strategy has been developed in close partnership with an all-industry 
Tourism Forum. The department is slightly uncomfortable about its role in tourism. It 

writes that the market place should normally develop its own solutions in response to 

changes in customers' preferences but that in some cases the government can support 

the tourism industry by taking action to address market failure 98 It makes an explicit 

point about listing various reasons why tourism needs a government strategy, namely 

that it is an industry of growing economic importance; that it can be a driving force in 

bringing about sustainable development and regeneration; that it can help create a more 
inclusive society, and that the industry suffers from a number of major weaknesses that 

can only be addressed effectively if all those involved work in partnership. 99 One of the 

aims of the new strategy is to create a new national tourism body for England to provide 
leadership to the English tourism industry, a development which is described in more 

98 DCMS (1999) Tomorrow's Tourism. A growth industryfor the new Millennium London: DCMS, p. 14 99 DCMS (1999) Tomorrow's Tourism. A growth industryfor the new Millennium London: DCMS, p. 9 
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detail in chapter 7. The department sees a coordinating and lobbying role for itself. They 

are committed to ensuring better coordination across all government departments 

nationally and regionally and strive for the concerns and characteristics of tourism to be 

taken into account in all relevant policy decisions. 

On the regional level there are the recently established Regional Development Agencies 

(RDA) whose main task is to improve regional competitiveness and performance 

through economic regeneration and development. Consequently, tourism could play a 

large role in these RDAs. Each RDA must address the contribution tourism can make to 

the economic development of the region. Each regional tourist board already has a 

tourism strategy in place that can, and should be, drawn on. In addition, there is a 

tourism expert or someone with tourism knowledge sitting on most RDA Boards. '°° It is 

intended that the RDA works in cooperation with the regional tourist boards. The ETB 

also expects to work closely with the RDAs in the future. 

The British Tourist Authority (BTA) 

The BTA is a statutory body created by the Development of Tourism Act in 1969, the 

first major piece of tourism legislation in Britain, which also set up the national boards 

for England, Scotland and Wales. BTA's main role is to increase the value of tourism to 

Great Britain from overseas. BTA is also charged with encouraging the provision and 
improvement of tourist amenities and facilities in Great Britain and has a statutory duty 

to advise government and other relevant public bodies on matters affecting tourism in 

Great Britain as a whole. 101 BTA works in partnership with the national tourist boards of 
Scotland, Wales and England, the London Tourist Board as well as with the private 

companies, the regional tourist boards in England and local authorities. BTA is funded 

primarily by grant-in-aid from the Department of Culture, Media and Sport. The BTA 

also receives income from joint activities with the trade and from public and private 

sector interests, such as contributions from BTA's partners towards advertising and 

promotional initiatives. 

100 ETB (1999) Spring 1999 Newsletter London: ETB, p. 4 
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With the presence of four national tourist boards there is a risk of duplication of 

activities, in particular in the areas of research and promotion, something which BTA 

tries to overcome through so-called Overseas Marketing Agreements with each national 

tourist board improving clarity on roles and responsibilities. 102 They furthermore try to 

ensure effective coordination and to keep overheads to a minimum by sharing a 

significant number of staff with the English Tourist Board. BTA realises the need for 

cooperation and coordination as is shown by several activities and initiatives. BTA has, 

for example, appointed a Government and Parliamentary Affairs Manager whose role is 

to provide information on tourism issues to parliamentarians and to raise the profile of 

the industry within the government and among politicians and political press. Equally, 

BTA provides information on government initiatives and parliamentary issues to the 

industry. Furthermore, it has appointed a EU Policy Manager in Brussels, with the aim 

of representing BTA and all British tourist boards in their dealings with the EU 

institutions and to act as a focal point for the tourism industry. 103 

English Tourist Board (ETB) 

The ETB is the organisation in charge of developing and promoting domestic tourism in 

England. The board ensures that tourism is represented in government policy decisions, 

provides strategic guidance and coordination, and improves the quality and 

competitiveness of the English tourism product. It does this by setting and monitoring 

quality standards across service and training, accommodation and attractions. The ETB 

works in partnership with the regional tourist boards, commercial organisations and 
local authorities. The ETB has, for example, invited representatives of the industry, 

local government and trade associations to form the ACTION2000 Review Group 

which will enable the industry to address the major issues affecting domestic tourism 

and to advise the ETB on the implementation and further development of its plans. '04 

101 Cabinet Office, The Efficiency Unit (1997) Executive Non-Departmental Public Bodies, 1997 Report 
London: The Stationary Office, p. 18 
102 British Tourist Authority (1998) Britain: A Variety of Experiences. Annual Report 1998 London: 
BTA, p. 9 
1°3 British Tourist Authority (1998) Britain: A Variety of Experiences. Annual Report 1998 London: 
BTA, p. 31 
1°4 ETB (n. d. ) ACTION2000 Brief London: ETB, p. 1 
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National funding for the English Tourist Board is being drastically reduced and other 

agencies are increasingly taking over some of its activities and functions. 

Regional Tourist Boards 

Each of the four national tourist boards created different structures for achieving their 

aims. In the case of England, 12 regional tourist boards were set up in the early 1970s by 

the ETB. Their role is to influence and interpret national policies at the regional level 

and provide a forum for discussion between the various interests they represent. They 

have to ensure the effective coordination and cooperation of tourist matters at regional 

level with local authorities and commercial concerns. The regional tourist boards are 

independent limited companies and form a three-way partnership between private 

enterprise, local government and central government. A regional tourist board is 

financed by its commercial activities, grants from the ETB and subscriptions from 

commercial and local authority members. Their funding has been significantly reduced 
in recent years and as a consequence they have had to become increasingly commercial 
by selling more services. Regional tourist boards undertake activities like marketing and 

promotion, information provision, business advice, training and accommodation 

standards. 
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The Netherlands 

Introduction 

The Netherlands is one of Europe's smaller countries and has one of the highest 

population densities at 462 inhabitants per square kilometre. 105 On 1 January 1998, the 

Dutch population stood at 15.7 million106 divided over 12 provinces. Much of the 

population and economic activity is concentrated in the three western provinces of 

North and South Holland and Utrecht, particularly in the large urban agglomeration 

known as the Randstad (literally `rim city'), a circular poly-nucleated urban structure 

that holds the country's largest cities (Amsterdam, Rotterdam, the Hague and Utrecht) 

and several smaller towns. In 1998, more than 40% of the population lived in these three 

provinces. 107 Only the northern provinces are less densely populated. Many rural 

municipalities are highly urbanised and the contrast between the city and the Dutch 

countryside is minimal. It is no exaggeration to regard this country as a single, large 

urbanised region. Some people are probably more familiar with the name `Holland' - 

used by Dutch people as well as foreigners- to mean the whole country, while in fact it 

refers only to an historical part of the Netherlands. Holland was once the most powerful 

province of the Republic of the Seven United Provinces but ceased to exist more than 

150 years ago when the province was divided into North and South Holland. 108 

The institutional dimensions of the Netherlands 

Politics and the culture of governance 

Today, in 1999, the centre-left Dutch cabinet, which has been in power since 1994, is a 

coalition of social democrats, traditional liberals and more radical liberals, divided 

respectively across the Labour Party (Partij van de Arbeid, PvdA), the Liberal Party 

105 Population density on 1-1-'99. Centraal Bureau voor de Statistiek (1999) Statistisch Jaarboek 1999 
Voorburg: CBS, p. 36 
106 Centraal Bureau voor de Statistiek (1999) Statistisch Jaarboek 1999 Voorburg: CBS, p. 36 
107 Centraal Bureau voor de Statistiek (1999) Statistisch Jaarboek 1999 Voorburg: CBS, p. 54 
'0a Poel H van der (1993) `Leisure Policy in the Netherlands' in P Bramham et al. (eds. ) Leisure Policies 
in Europe Wallingford: CAB International, p. 41 
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(Volkspartij voor Vrijheid en Democratie, VVD) and the Democrats (Democraten '66, 

D66). Together these parties form a so-called `purple' coalition -the colour that emerges 

by mixing the parties' symbolic colours; in fact, the first mix of its kind in Dutch 

political history. Until 1994, the Christian Democrats had enjoyed three-quarters of a 

century of continuous office, in alternating coalitions with social democrats and 

liberals. '09 The roots of the Dutch nation state are characterised by a strong religion- 

oriented base and the lack of central authority. Dutch society has been characterised for 

many decades by a basic partition in a Roman-Catholic, a Protestant and a general - 

secular- block, a phenomenon called `pillarisation'. These socio-political blocks can be 

described as fundamental macro-social structures in which institutions are developed 

and internally linked as well as externally separated on the basis of denomination 

(Kickert & van Vught, 1995,178). During the past two decades the pillarisation of 

Dutch society has significantly decreased. 

All political parties are minority parties and hence have to accommodate to share 

parliamentary power in broad coalition cabinets. Consequently, deliberation, 

consultation, compromise and consensus are key words in the Dutch political culture. 

This consensus democracy with a multi-party system, in combination with the plan-led 

nature of the country has the disadvantage of leading to lengthy consultative procedures 

and detailed and time-consuming legal procedures. The tradition of coalition 

governments, which impedes radical political changes to policy programmes, also has a 

depolarising effect on governmental activities. The Dutch system of government has in 

its basic provisions been extremely resistant to structural change. Dutch political culture 

is also very conservative as far as the basic features of the system are concerned. The 

common view is that this is the result of a centuries-long tradition of seeking broadly 

based consensus in a country with otherwise strong denominational divisions. ' 10 Kickert 

and van Vught (1995,55) identify the following two main characteristics of the Dutch 

national administration: firstly, it is deeply intertwined with the private sector, 

particularly in the form of neo-corporatist arrangements. Secondly, it is rather 

polycentric in nature, characterised by a weak formal leadership structure; the 

109 Ministerie van Onderwijs, Cultuur en Wetenschappen (1998) Cultural Policy in the Netherlands Den 
Haag: Sdu, p. 5 
110 Dieleman F& Musterd S (1992) The Randstad. A Research and Policy Laboratory London: Kluwer, 
p. 31 
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relationships in the council of ministers are fairly horizontal and the position of the 

prime minister is weaker than in any other European country. 

The Netherlands has a rich tradition in the field of physical and regional planning, 

arising out of a long experience of land and water management schemes and the need to 

cope with the many pressures which develop in a small, densely populated country. It 

has often been said that the Netherlands is the most planned country in Europe. "' From 

the end of the Second World War onwards the Netherlands distinguished itself more and 

more from other West European countries with respect to physical planning, not only in 

its characteristic tradition, but also in the way planning at the national and provincial 

level became so pronounced (Dieleman & Musterd, 1992,242). National government 

has got quite a strong influence on physical planning. The government involvement 

provides a sturdy national framework, radiating its effects to the provincial and regional 

levels. The government is expected to have a clear opinion on the general, structural lay- 

out of the country and to promote this vision. This is done in the so-called `National 

Physical Planning Report' of which the first one was written in 1960. 

The development of the governmental system 

The Netherlands is a decentralised unitary state with a constitutional monarchy. This 

means that each level has independent legislative and administrative powers under the 

overall supervision of the central state. Each level can formulate its own regulations as 
long as it does not conflict with a higher level. ' 12 There are three layers of government: 

the national level, the provincial and the municipal. Central legislative power is held by 

the bicameral States-General, the first Chamber of which is indirectly elected by 

members of the twelve Provincial Councils, the Second Chamber directly by universal 

adult suffrage. The central executive power rests with the Crown (the monarch and the 

ministers), but is essentially exercised by the Council of Ministers led by the prime 

minister. Each of the twelve provinces is administered by an appointed commissioner 

and an elected representative assembly, the Provincial States. The provinces mostly 

111 Newman P& Thornley A (1996) Urban Planning in Europe. International Competition, National 
Systems and Planning Projects London: Routledge, p. 49 
112 Newman P& Thornley A (1996) Urban Planning in Europe. International Competition, National 
Systems and Planning Projects London: Routledge, p. 47 
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have an intermediary and coordinating role. Their budgets are small as most service 

delivery is carried out by the local government. The unit of local government is the 

municipality ('gemeente') which is governed by a municipal council. There is a high 

degree of formal uniformity in local government with no distinction between towns, 

villages, parishes and counties as is the case in England. Thus the interaction between 

the three levels of government is a complex one of relative autonomy and supervision. 

One traditional characteristic of the Dutch state -the absence of a strong central 

authority- has definitely changed with the creation and expansion of the welfare state 

after the Second World War. The constitutional balance between central and local 

government shifted in favour of the central level, resulting at the end of the 1970s in a 

strongly centralised Dutch state. At the beginning of the 1980s the economic recession 

and the resulting necessity to cut back government expenditure ended the further growth 

of the welfare state. The proposals in the mid-1980s that the state had to take a more 
distant position and had to delegate more to the intermediate societal layers, that the 

state had to offer more leeway to autonomous intermediate institutions between state 

and society and that the citizens had to bear more responsibility must be seen in this 

context. 113 Hence, the 1980s were the time of government withdrawal, of arm's-length 

government and of the belief in the self-steering capacity of society. As a consequence 

of these retrenchments, the governance strategies in many policy sectors have changed 
dramatically during these years. However, as Kickert and van Vught (1995,52), note 

Fortunately, the `moderate and tolerant' Netherlands did not suffer from 

such drastic `new right' anti-government ideologies as the United States and 
the United Kingdom and reduction and cuts in the public sector took place 
in a selective way. 

Soon after it was realised that decentralisation was not sufficient and that the 

governmental structure itself had to be adapted. Central government was judged to be 

too static and unwieldy to be able to respond adequately to quickly changing 

circumstances in society and there was a lack of coordination on the national level. A 

113 Kickert W& Vught F van (1995) Public Policy and Administration Sciences in the Netherlands Hemel 
Hempstead: Prentice Hall/Harvester Wheatsheaf, p. 14-15 
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"solution was sought in a smaller, leaner government. 114 At the end of the 1980s a 

process of privatisation and creation of agencies within the public sector was put in 

motion, on the national level and, too a lesser extent, also on the local level. This had 

important implications for the tourism industry. Services like museums, swimming 

pools and public transport were handed over to the private sector. However, the speed of 

this process was far more moderate than in Great Britain. The government has put itself 

at a greater distance from many public and private bodies, such as universities, hospitals 

and bus and railway companies. The expression `core ministries' has now become 

fashionable, pointing at the formation of small ministries concentrating on policy 

making and monitoring, while all other major processes of execution of national policies 
have been privatised or entrusted to agencies and quangos (Kickert & van Vught, 1995, 

56-57). This restructuring was part of an ongoing effort to counter the highly 

bureaucratic and centralistic government interference and replacing it with alternative 

structures in which market processes, sub-national administrative units and society itself 

became more important. Finding the right balance between these structures is still a 

matter of debate. 

At present sub-national governmental reorganisation is a heavily debated subject in the 
Netherlands but the current institutional model of three governmental layers has been 

under pressure for a long time now. Bordewijk (1996,8) sums this debate up as `the 
issue of the regional hole in the governmental organisation'. The ideology of the three 
last governments in office has been directed towards decentralisation of authority to 

provinces and cities. The assumption behind this is that lower levels of government are 
in principle better equipped to observe the changing needs of the public and can more 
easily adapt to such changes. New activities and services appeared which needed a 
wider base or territory than that of the average municipality, while most provinces were 
considered too large. It was realised that cooperation and coordination between 

neighbouring localities was necessary to ensure that certain problems and policy sectors 
were dealt with efficiently and in the common interest. This increase in scale of urban 
society has given rise to a whole series of ideas as regards the optimal structure of local 

and regional government. Initially, the solution to these problems was sought within the 

114 Lemstra W et al. (1996,2°d edition) Handboek Overheidsmanagement Alphen aan den Rijn: Samsom 
H. D. Tjeenk Willink, p. 19 
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traditional structure of the three governmental layers and took the form of more 

intensive `horizontal' relations across municipal boundaries: enlargement and joining of 

several municipalities (annexation) and increased inter-municipal cooperation, a process 

continuing to this day. 115 

Figure 5.3 Images of `Rolland'. Traditional stereotypes of ierlands are still 

widely used in Dutch place promotion, such as on this postcard. 

Since the early 1980s there have been renewed and substantial efforts to change the 

structure of government and administration in its vertical dimension. The organisational 

problems of the larger cities in particular were the cause of these efforts. Furthermore, 

the position of the provinces as well as the smaller municipalities is being questioned. 
For several years now there have been discussions about the development of a fourth 

governmental layer, in between the provinces and the municipalities. Part of these 

discussions has been the dilemma between uniformity and differentiation in 

governmental reorganisation. There is no consensus on the question whether the new 

organisational models should only apply to the larger urban areas (differentiation) or to 

15 Bordewijk P (1996) De Kaart van Nederland en de Financiele Verhouding Den Haag: VUGA, p. 8 
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the rest of the country as well (uniformity). 116 Until recently the principle of uniformity 

has been adhered to but it is argued that this no longer provides a solution to the 

country's organisational problems. Because of the differences in organisational 

problems between urban areas, there can be no uniform blueprint for governmental 

restructuring. A discussion in 1992 on the replacement of provinces with regions (like 

an extended inter-municipal cooperation) was short-lived. In 1994 an act was developed 

offering some urban areas the possibility of forming a powerful organisational union. 117 

This act has however not led to the formation of more of these organisational unions. 

This might be explained by the fact that those involved used different definitions of the 

problem, leading to confusion on the various proposed organisational models. A 

consensus has not yet been agreed on what form this new metropolitan and regional 

governance should take and discussions and experiments are likely to go on for some 

time. 

Tourism in the Netherlands: facts, figures and fictions 

In the world's top tourism destinations the Netherlands takes the 23ýd position . 
118 

International tourist receipts amounted to 5,477 million ECU in 1997 or 351 ECU per 

head of the population. ' 19 The total touristic expenditure reached 42 billion guilders in 

1997.120 Table 5.2 lists the ten most popular tourist attractions and their visitor numbers. 

When it comes to tourism promotion, the Netherlands is struggling with the dilemma of 

the strength and familiarity of its traditional image and icons, and the desire to portray a 

new, more versatile picture. The Netherlands is traditionally known as the country of 

clogs, windmills, tulips and cheese and the lion's share of tourism promotion 

contributes to the maintenance of this image. Understandably there is much criticism of 

this kind of image creation. Maybe not because the image is entirely untrue, but because 

of the generalisation it implies. The problem is, as with most tourist images, that 

"6 Derksen W (1996) Lokaal Bestuur Den Haag: VUGA, p. 191 
ýýý Iedema R& Wiebinga P (1995,2od edition) Profiel van de Nederlandse Overheid IIussum: Coutinho, 
p. 24 
ýl8 777__11 T___ý_ý n_______. __ iýnnoý V L_1. PT ..: Cs s: ý: lf ýý 1. \I1T/ý « 11 

vnuriu ruurismvrgamsauon kryya) ieuruuurc uj . uurlJni 3ruu3u- lvl[luilu. v. JLv, P. Ai 
"y CBS & NBT (1998) Toerisme en Recreatie in Cijfers 1998 Voorburg & Leidschendam CBS & NBT, 
p. 126-127 
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Despite the criticism, however, this stereotype is ineradicable, because it is 

fostered by commerce, and rightly so: it sells well because it has an 

immediate appeal, is distinctive and does not lead to misunderstanding. 

(Meyer, 1997,85) 
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Figure 5.4 `Family Fortunes': What images does the public associate with 

Holland? 1. Cheese; 2. Clogs; 3. National dish: cabbage and mashed potato; 
4. Windmills; 5. Pea soup; 6. Tulips; 7. Frugality 

The renowned images of windmills and tulips have helped to give the Netherlands a 

place on most foreigners' mental map of the world but this form of image-building also 

has the adverse effect that many other aspects of the Dutch landscape and culture remain 

unknown to most foreign visitors. Of all overseas tourists visiting the Netherlands 40% 

visit the four main cities of Amsterdam, Rotterdam, the Hague and Utrecht 
. 
121 50% of 

foreign guests visit the province of North-Holland in which Amsterdam is located. 122 

'20 NBT(1998) Toerisme, Goed Bekeken. Het Nederlandse Aanbod door een Buitenlandse Bri! 
Leidschendam: NBT, p. 6 
''`' CBS & NBT (1998) Toerisme en Recreatie in Cijfers, /998 Voorburg & Leidschendam: CBS & NBT, 

p. 78 
122 CBS & NBT (1998) Toerisme en Recreatie in Cijfers, 1998 Voorburg & Leidschendam: CBS & NBT, 

p. 82 
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The dominance of these four cities, and in particular of the capital city, over the total 

tourist `product', especially for overseas visitors, is a problem that the Netherlands share 

with England, leaving a large proportion of the country `underused' by the foreign 

market. Domestic tourism is more dispersed, as many holidaymakers leave the crowded 

urban areas of the western provinces. Gelderland, with the National Park the `Hoge 

Veluwe', is the most popular province with the Dutch. 123 The coastal provinces are also 

important in the domestic tourism market for short breaks as well as holidays, along 

with North-Brabant, North-Holland and Limburg. 124 The coasts of North and South 

Holland, together with that of Zeeland, also attract foreign visitors but the northern 

provinces are of only minor importance. Regional and local identities in the Netherlands 

are not as strong and pronounced as in England. Only certain cities (like Amsterdam and 
Rotterdam) and certain provinces (like Friesland and Limburg) have strong identities. 

Name, ocadon Typ 

Canal boat trips, Amsterdam 

Efteling, Kaatsheuvel 

Transport 

Leisure park 

Noorder Dierenpark, Emmen Zoo 

Burger's Zoo, Arnhem Zoo 

Diergaarde Blijdorp, Rotterdam Zoo 
rRijksmuseum, 

Amsterdam Museum 

Artis, Amsterdam Zoo 

ýýý i" 

2,800,000 

2,700,000 

1,700,000 

1,500,000 

1,338,144 

1,226,138 

1,191,532 

Duinrell, Wassenaar Leisure park 1,167,436 

Zeedierenpark, Harderwijk Zoo 1,037,000 

Drielandenpunt, Vaals Border between Germany, 1,000,000 

Netherlands and Belgium (estimate) 
Source: NBT (1999) Bezoekersaantallen Toeristische Attracties /993-1998 Leidschendam: NBT 

Table 5.2 Top 10 Dutch attractions charging admission, 1998 

123 Visited by 17% of people taking short holiday breaks and holidays in 1997. CBS & NBT (1998) 
Toerisme en Recreatie in Cijfers, 1998 Voorburg & Leidschendam: CBS & NBT, p. 34 
124 CBS & NBT (1998) Toerisme en Recreatie in Cijfers 1998 Voorburg & Leidschendam: CBS & NBT, 
p. 26,27,34,78 
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In a SWOT-analysis (strengths, weaknesses, opportunities and threats) conducted by the 

Netherlands Board of Tourism (NBT) 125 strong aspects of the Dutch tourism product 

were, amongst others, considered to be its favourable social climate and `liberal', 

democratic image, its good knowledge of foreign languages, the country's central 

location in North-West Europe, the good infrastructure and accessibility, its distinctive 

landscape, its well preserved cultural heritage and Amsterdam and other cities of 

cultural-historic interest. Weaknesses identified were, amongst others, the fact that the 

Netherlands is a small overcrowded country with risks of pollution and congestion, no 

reliable sunshine, no particular landmark attracting international visitors and the lack of 

collaboration within the tourist sector and the small scale of the tourist industry with 

adverse effects on professionalism and cooperation. Especially these last two points are 

of particular interest to this research. Probably the main advantage of the Netherlands in 

the highly competitive struggle for tourists is the country's variety and diversity 

concentrated in a small space, although it has to be noted that this is not considered to 

be a positive asset by all tourists. In its current promotional campaigns the NBT has 

identified four themes for the country, reflecting these strengths and opportunities, 

namely an urban theme concentrating on Amsterdam, towns, cities and cultural heritage; 

a theme named `Holland in Bloom'; activity holidays, particularly water sports and 

cycling; and finally the seaside. '26 

The governance structure of the Dutch tourism system 

National and regional government 

The policies of all ministries affect tourism in one way or another, but the Ministry of 
Economic Affairs has direct responsibility for tourism. As in most countries the 
different leisure sectors are not integrated on the level of national policy. Recreation is 

the responsibility of the Ministry of Agriculture, Nature Management and Fisheries and 

125 Nederlands Bureau voor Toerisme (n. d. ) Strategic Marketing Plan, 1997-1999 Leidschendam: NBT, 
p. 15-16; TNO, Studiecentrum voor Technologie en Beleid (1995) De Nederlandse Toeristische Industrie. 
Clusterstudie met Behulp van de'Methode Porter' Aperldoorn: TNO 
126 Nederlands Bureau voor Toerisme (n. d. ) Strategic Marketing Plan, 1997-1999 Leidschendam: NBT, 
p. 4 
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the Ministry of Welfare, Health and Culture has responsibility for culture, sport and the 

media. Up until the 1970s the national government paid very little attention to the 

tourism sector whereas they were increasingly involved in the development of 

recreation. The mid-1970s saw the demise of the `redistribution mentality' in recreation 

and leisure and the government began to focus more on development and growth by 

creating optimal conditions for market forces. 127 Since then tourism has become an 

aspect of economic policy and has more or less ceased to be an element of socio-cultural 

policy. 

In 1979, given the rapidly deteriorating tourist traffic balance, the Ministry published its 

first policy paper on tourism called the `Nota Toeristisch Beleid' (Memorandum on 

Tourism Policy). The underlying philosophy was that central government should limit 

itself to stimulating and creating favourable conditions for the development of private 

enterprise. Tourism policy was further intensified after the publication of the second 

`Nota Toeristisch Beleid' in 1985. The emphasis was put on the general economic 

importance of tourism, obtaining the optimum growth in incoming tourism and 

stimulating the domestic market. In 1990 the Ministry published the `Nota Ondernemen 

in Toerisme. Het Toeristisch Beleid voor de Jaren Negentig' (Enterprising in Tourism. 

Tourism Policy for the Nineties) and significantly increased the budget for tourism. This 

emphasises the growing importance of tourism for the Dutch economy. Thus over the 

last twenty years tourism policy has expanded, grown more complex and gained in 

depth. 

Van der Poel (1993,58) notes that the Ministry, traditionally a stronghold of 

entrepreneurial interests, sometimes seems to be a bit insecure about its growing 
involvement in the tourism sector. In the 1990 Nota heavy emphasis was placed on the 

growth of tourist-recreational expenditure and employment over the 1980s. It also 

stressed that other countries have higher budgets for their tourism policies and that these 

budgets are growing faster. The ministry emphasises that it will continue its favourable 

policy towards the tourist business environment but act `reservedly'. It will not -as is 

done in some countries- invest in tourist firms directly, subsidise wages or grant the 

127 Lier H van & Taylor P (1993) New Challenges in Recreation and Tourism Planning Amsterdam: 
Elsevier Science Publishers, p. 70 
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sector specific tax advantages. At present the ministry advocates a policy of 

decentralisation and is of the opinion that tourism policies should be the responsibility 

of regional and local authorities and it has at the same time carried over a number of 

responsibilities to the two national tourists boards. Furthermore, now that the tourism 

industry has ̀ matured' and has earned itself a place on the political agenda, the ministry 

sees less need for the development of a specific tourism policy. Tourism is more and 

more becoming an aspect of general policies, like urban development and rural policies. 

This new phase of thinking about tourism makes the coordinating role of the ministry 

even more vital. 

Tourism planning at the regional level started in the early 1980s when the provinces 

prepared tourism and recreation development plans (Toeristisch Recreatieve 

Ontwikkelings Plannen: TROPs). Grants were accorded by the Ministry of Economic 

Affairs, and later Agriculture, to all provinces to prepare a TROP. Although planning 

was well entrenched in the Netherlands, the TROPs marked the first serious attention 

given to tourism at the provincial level. Up until then the emphasis has essentially been 

on recreational planning to conserve the landscape and to ensure adequate recreational 

provision for the residents of densely settled urban areas. With the TROPs came the first 

attempt to involve commercial operators and to consider economic, rather than just 

social and environmental issues. They did not become statutory plans but rather served 

as a policy framework for provincial and local governments whose awareness of the 

potential and the economic significance of tourism had been heightened and who now 

started to take tourism more seriously (Pearce, 1992,121). 

The Netherlands Board of Tourism (Nederlands Bureau voor Toerisme, NBT) 

The Netherlands Board of Tourism (NBT) was set up in 1968 by the Ministry of 
Economic Affairs and the ANVV, the General Netherlands Association of Tourist 

Information Offices (Algemene Nederlandse Vereniging van VVVs). Its primary task is 

the promotion of tourism to and within the Netherlands. Its establishment resulted from 

a conscious decision to split off the promotion of tourism at the national level from the 

other activities of the ANVV. The NBT is jointly funded by the Ministry of Economic 

Affairs and by the tourism industry. The NBT is trying to develop from a subsidised 
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organisation to a more market-oriented one by increasing its income from the tourism 

businesses. At the moment the balance of income from the Ministry and the tourism 

industry is about 50/50. 

The NBT sees itself as having a pioneering and coordinating role within the tourist 

sector, albeit in collaboration with others, notably in the areas of strategic research and 

market and product development. The NBT is of the opinion that the small-scale nature 

of the tourist industry and the high costs associated with the necessary consumer 

marketing mean that marketing can only be performed effectively if a centrally financed 

organisation, such as the NBT, plays the pivotal role. 128 Moreover, the ministry of 

Economic Affairs expects the NBT to play this central role and is handing over more 

responsibilities to the NBT. In the NBTs Strategic Marketing Plan 1997-1999 the 

concept of networking is repeatedly emphasised. The organisation writes how it will 
devote attention to strengthening the tourist sector by promoting cohesion and by 

improving collaboration between companies, industries and organisations within the 

tourist sector. In connection with this the NBTs mission is defined as follows: the NBT 

brings together parties and interests to promote tourism within and into the Netherlands. 

As noted before, working in partnership and networks is an important objective of the 

NBTs policies. To this end, the NBT distinguishes between four types of partner: 

alliance partners, the tourist industry, tourist information offices which engage in 

promotional activities and the non-tourist business. 129 Alliance partners are parties 

which have an interest in the positive development of Dutch tourism. The ministry of 
Economic Affairs is the most important alliance partner. Other alliance partners are 
KLM (Royal Dutch Airlines) and umbrella organisations such as the Hotel and 
Restaurant Industry. The NBT hopes to be able to finance its basic functions with funds 

from its alliance partners. In relation to the second partner -the tourist industry- the NBT 

spots opportunities in the market and passes these on to the industry. In addition 

promotional activities are developed from which the participating industry can benefit 

directly. Thirdly, the NBT undertakes cooperative marketing agreements on a 
contractual basis with fifteen so-called promotional VVVs (Tourist Information Offices) 

128 Nederlands Bureau voor Toerisme (n. d. ) Strategic Marketing Plan Leidschendam: NBT, p. 17 
129 Nederlands Bureau voor Toerisme (n. d. ) Strategic Marketing Plan Leidschendam: NBT, p. 32-33 
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namely those of the twelve provincial VVVs plus those of Amsterdam, Rotterdam and 

the Hague. The purpose of the contract is to coordinate the national marketing policies 

of the NBT with the regional policies of the promotional VVVs and to undertake 

common activities. The regional policies and activity plans of the promotional VVVs 

are drawn up in association with the local VVVs and tourist industry in each province. 

The promotional VVVs thus form a bridge between local and national interests and 

provide for some bottom-up input into the marketing process. The fourth group of 

partners are the non-tourist businesses. Despite the fact that this category of industry 

does profit from the efforts geared to attracting tourists from abroad, they do not make 

any financial contribution. In future the NBT would like to take active steps to 

encourage parties from this category to be prepared to participate in activities. 

The most recent report published by the NBT in 1997 is entitled `Zee van Cultuur' 

(literally Sea of Culture), developed in cooperation with the Dutch Tourism and 

Recreation Foundation (AVN) (see next section), the organisation responsible for 

domestic tourism. 130 In it the NBT maps out its vision for the future of two so-called 

`product-market combinations', namely the coast and culture/cities. It emphasises the 

necessity of product renewal, improvement of quality, better cooperation and improved 

professionalism in the tourism industry. 

Dutch Tourism and Recreation Foundation (Sticking Toerisme en Recreatie AVN) 

The Netherlands Board of Tourism now concentrates exclusively on the promotion of 

tourism from abroad. It has placed the marketing and promotion of domestic tourism, in 

a joint venture with the ANWB (Royal Netherlands Touring Club) and the ANVV (the 

General Netherlands Association of Tourist Information Offices), in the hands of the 

Stichting Toerisme en Recreatie AVN (Dutch Tourism and Recreation Foundation) 
. 
13, 

The Foundation has as its main objectives looking after the interests of domestic tourists 

and striving for the best possible leisure environment, in the countryside as well as in 

10 Nederlands Bureau voor Toerisme & Toerisme en Recreatie AVN (1997) Zee van Cultuur. Actieplan 
Kwaliteitsverbetering Toeristisch Product Kust en Cultuur/Stelen Leidschendam: NBT 
131 Nederlands Bureau voor Toerisme (n. d. ) Strategic Marketing Plan, 1997-1999 Leidschendam: NBT, 
p. 3 
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urban localities. It aims to increase the growth in the number of holidays and day-trips 

taken by domestic tourists. The Foundation pursues these aims by providing input into 

relevant policy-making, stimulating research, disseminating documentation and 

undertaking national campaigns influencing leisure behaviour (Pearce, 1992). 

Tourist Information Offices ( Vereniging voor Vreemdelingen Verkeer, VVV) 

The Netherlands has a well-established network of local, regional and provincial tourist 

organisations which come together under an umbrella organisation, the General 

Netherlands Association of Tourist Information Offices (Algemene Nederlandse 

Vereniging van VVVs, ANVV). The ANVV was formed in 1915 and has as its main 

tasks coordinating and furthering the interests of its members. A major responsibility of 

the ANVV is to ensure that the VVVs, particularly with respect to the information 

offices, operate on a common basis and present a uniform service throughout the 

country. In the years following its formation, the ANVV expanded and started to include 

other (commercial) organisations which expressed an interest in incoming tourists. It 

ended up operating as the national tourist organisation, but at the same time the 

associational structure of the ANVV hampered its development because of the diverse 

interests of its members. In 1969 the ANVV was reorganised and became the protector 

of the interests of the VVVs. The promotion of the Netherlands, both abroad and 
internally, became the task of the Netherlands Board of Tourism (van der Poel, 1993, 

60). The Dutch tourism information offices are private sector organisations even though 

they receive some public sector funding. Commercial interests play a much larger role 

than in English tourism information offices. 

The tourist offices on the local level are classified according to the range of information 

they provide into three classes: national, regional and local. In the national offices 
information is provided on tourism throughout the whole of the Netherlands, whereas 

the many local offices offer material only on their own area. While the local VVVs may 

produce brochures and do some advertising, their primary role is visitor (and resident) 

servicing through the information offices. Difficulties can arise given the mix of 
information offices in the Netherlands. The national offices, for example, are generally 
run on a more professional basis and may integrate new ideas more quickly than the 
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local offices which may be staffed primarily by amateurs and operate seasonally but 

which nevertheless give strength to the network by increasing its geographical spread. 

The three `big city' VVVs -those of Amsterdam, Rotterdam and the Hague- enjoy a 

similar status to the provincial VVVs, insofar as they undertake their own promotional 

activities and interact directly with the NBT. The VVVs which do promotion occupy a 

special position. They are being supported by the provinces and major cities and in the 

near future will also be supported by the Ministry of Economic Affairs to become more 

professional. Their special status reflects their sheer size and the importance and 

distinctive nature of their urban tourism as well as their desire to act independently from 

the provinces North and South Holland. In varying degrees all VVVs advertise and 

promote their own area, thereby creating the risk of duplication and uncoordinated 

actions. 

Is comparative analysis of Dutch and English tourism networks feasible? 

The aim of this concluding section is to put the findings of the previous two parts 

together in order to find out to what extent a comparative analysis of English and Dutch 

governance structures for tourism is feasible. This is done by concentrating on features 

and developments the two countries have in common. English and Dutch governance 

structures and cultures are both affected by developments in the global marketplace, 

revolutions on the technological frontier and moves towards European integration. As a 

consequence both have faced fundamental questions about the effectiveness of 

traditional planning techniques and urban governments were forced to rethink the 

suitability of their policies and processes. The notion of planning became increasingly a 

synonym for inefficiency, regulation, control and excessive cost. Under all these 

pressures governments were forced to adopt new governance structures and cultures. 

Great faith was put in the abilities of the private sector to transform the declining cities 

into prosperous economies. The city increasingly came to be seen as a product to be 

marketed and sold. Numerous marketing strategies were applied to urban planning 

directly transferred from the business world. Both the Netherlands and England were 

subject to governments of the right in the 1980s, with Thatcherism in England and a 
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`moderate Thatcherite regime' 132 in the Netherlands. There was, however, increasing 

acknowledgement of the danger of applying approaches to organisation and 

management derived from other sectors with different purposes, conditions and tasks to 

government. In this process political and social processes were being neglected. 

Governance at present is about a concern for finding ways of reconciling the conflicting 

interests which are affected by development. This leads away from development control 

to negotiation and mediation. In both England and the Netherlands, governments have 

been forced to rethink their role in the urban governance system and adopt more 

network-like approaches to urban planning and policy-making. 

Similar trends are being exhibited across Europe in the reorganisation of the national 

structures of government. A shift can be detected towards devolution, decentralisation 

and regionalism, partly encouraged by the processes of European integration. Harman 

(1998,194) observes how national organisations, not just governments, are becoming 

more regionally oriented and promoting policy at this level. This has been reflected in 

events in England recently with the establishment of Regional Development Agencies 

operating besides the government offices already in place in the regions. However, these 

RDAs are comprised of unelected members and as such cannot be seen as a democratic 

form of regional representative government. The recent establishment of parliaments in 

Scotland and Wales are further examples of this European-wide trend towards 

decentralisation. In the Netherlands there is also a trend towards greater decentralisation 

and regionalism although the debate is somewhat different. The country has already 

established regional elected government in the provinces. The debate is about whether a 

new layer of government is necessary between the regional and local level, one that 

would cover metropolitan areas incorporating the city and its neighbouring towns. To 

better comprehend this debate it has to be understood that Dutch local government 

enjoys much greater freedom from central government than its English counterpart. The 

Dutch comply with the principle of subsidiarity whereas in Britain the powers of local 

government are defined by central government with a high degree of centralised 

monitoring and control. 

132 Poel H van der (1993) `Leisure Policy in the Netherlands' in P Bramham et al. (eds. ) Leisure Policies 
in Europe Wallingford: CAB International, p. 52 
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The attitudes of the Dutch and English governments towards tourism have evolved 

along a similar path. 133 Until comparatively recently (mid 1970s) both governments took 

a fairly laissez-fair attitude towards tourism. The economic prospects were hardly 

recognised by anyone outside the private sector and tourists escaped en masse to 

Mediterranean destinations. This long period of relative neglect by governments during 

which the tourist industry was severely weakened by the decline in the domestic market, 

was followed by a period in which the economic motives for developing tourism took 

centre stage. The growing economic significance of tourism is marked by the creation of 

the tourist boards in the late 1970s. The developments in the field of leisure have been 

somewhat different. Up until the mid 1980s leisure services were seen as a welfare right 

and as a means of promoting social order in the inner city. This welfarism was 

superseded in the late 1980s by the entrepreneurialism of the New Right placing the 

emphasis on leisure as a tool of economic regeneration rather than as a tool of social 

development. ' 34 More recently, the emphasis of national tourism policies has begun to 

shift to the quality of tourism rather than quantitative aspects with the proliferation of 

sustainability issues. 

The roles of the British and Dutch national tourism organisation, respectively the British 

Tourist Authority and the Netherlands Board of Tourism, have also evolved along 

similar lines. Both national tourist boards are responsible for promoting the country as a 
destination world-wide. They provide expertise, help and coordination to the highly 

fragmented tourism industry, enabling tourism businesses to reach the overseas 

customer cost-effectively. They are positioned in between the government and the 

tourism industry, lobbying the government and informing the industry. In their most 

recent tourism strategies the Department for Culture, Media and Sport in England and 

the Ministry of Economic Affairs in the Netherlands have both argued for increased 

responsibilities for the national tourist boards. The national government is becoming 

more and more uncomfortable about its traditional role in tourism and is transferring 

responsibilities to the BTA and the NBT. Both departments see themselves as having a 

coordinating and a lobbying role within government to ensure that the best interests of 

133 It has to be noted that these changes of attitude are not unique to the Netherlands and England. 
These developments are characteristic of several other western European democracies. 
134 Henry I& Bramham P (1993) `Leisure Policy in Britain' in P Bramham et al. (eds. ) Leisure 
Policies in Europe Wallingford: CAB International, p. 125- 126 
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tourism are taken into account in legislation and policies of other governmental 

departments. This movement is especially strong in the Netherlands. 

There is a growing trend in England and the Netherlands towards increasing the private 

sector input into the national tourist boards, both in terms of funding and in terms of 

planning. Another interesting similarity between England and the Netherlands is that 

during the course of conducting this research both countries are in the process of 

reviewing and restructuring the governance of tourism at the national level. Both 

countries have two national tourist boards, one dealing with international tourism and 

the other with domestic tourism: the BTA and ETB in England, and the NBT and AVN 

in the Netherlands. Cooperation between the two boards has increased over the years, up 

to a point where it might now be no longer necessary to have two separate boards. Both 

national governments have, furthermore, increasingly transferred responsibilities to the 

BTA and NBT, while funding for the domestic tourist boards has been drastically 

reduced over the last years. More information on this restructuring can be found in 

chapter 7. 

On the basis of the above findings it is possible to conclude that comparative analysis of 
Dutch and English tourism networks is feasible. The national structures in place for the 

governance of urban tourism in both countries are not unique, although the roles of 

similar organisations can differ between the countries. The Dutch and English 

government share similar ideas as to the benefits of tourism and as to their role and 
involvement in it. Thus, in terms of the governance of the tourism system, England and 
the Netherlands are undergoing similar changes and facing similar challenges. The 

outcomes of these processes are however likely to be different. In these differences the 
influence of national institutional contexts and political traditions can be detected. The 

next chapter analyses the governance structures and cultures of the tourism system in six 

selected case studies. Comparing the case studies and assessing the level of variation 
between the governance of local tourism systems can help in answering the central 

question of this research, namely why is the tourism system governed the way it is. A 

considerable degree of difference between the case studies in one country would suggest 
a more complicated explanation for the governance structure and culture of local 
tourism systems. 
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6. The governance of urban tourism: Analysing local networks 

Introduction 

After a discussion of the role and responsibilities of the main national governmental and 

semi-governmental institutions involved in the governance of the English and Dutch 

tourism systems in chapter 5, this part of the thesis goes one step further down the 

geographical scale and examines the sub-regional and local level. The previous chapter 

has described how England and the Netherlands, despite certain differences, share 

important similarities when it comes to the governance of urban tourism: both tourism 

industries are facing similar challenges; the national government's role in tourism and 

reaction to these challenges is on many accounts very similar and the support structures 

for tourism have a lot in common. A comparative study of urban governance must 

consider the relative contributions of different political-economic contexts and local 

forces in shaping patterns of governance. Local governance has been responsible for 

shaping much of the tourism policy environment in recent years, partly because tourism 

has not been a top priority of national governments and more generally because of 

government's increasing enabling role. It can therefore be expected that more variations 

in the governance of urban tourism systems will exist at the local level. 

What follows next are the results of case studies in Oxford, Bristol and Shrewsbury in 

England and Delft, Tilburg and Zwolle in the Netherlands. The structure of each of the 
following six parts runs along the following lines: the culture and structure of governing 
in each case study is characterised, after which the characteristics of each city's tourism 

sector are examined. Each part then continues to describe the network structure of the 

cases' tourism systems by examining the roles of the various actors and the interactions 

between them. Each part is concluded with an assessment of the institutional thickness 

of the cities' governance system for tourism. 
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Oxford 

Introduction 

The city of Oxford, with 146,000 inhabitants 135, is situated in the South East region of 

England, lying less than 80 kilometres to the west of London. The fame of Oxford as a 

university city has greatly benefited the local economy. The two universities (The 

University of Oxford and Oxford Brookes University) have helped to develop other 

industries, publishing and research being just two of these. The motor industry is also a 

significant local employer, with BMW and Unipart both investing heavily in their 

Oxford operations. Tourism is another key industrial sector as well as a large employer. 

The city's architecture, history and intimacy (due to its small-scale) enhanced by 

numerous leisure and recreation facilities in the city and the surrounding countryside 

plus its international fame as an educational centre, have made Oxford a popular living 

environment. However, the negative effects of this success, such as overcrowding and 

traffic pollution, are increasingly harming Oxford's continued popularity. 

The structure and culture of governing 

The institutional culture of Oxford City Council can best be described as a mixture of 

ambitious and conservative. In some ways it has been quite traditional in terms of its 

committee and departmental structure as well as in terms of the level of detail that 

councillors get involved with, which has its strengths but also its weaknesses. An officer 
in the City Council tries to explain this traditional culture: 

I think that's partly because Oxford is Oxford in the sense that it's a 

university, historic city but also a business city in a large rural county. I 

think it has always felt itself to be different from the surrounding local 

authorities and that's led to a certain style, culture if you like. 

135 Estimate. www. oxford. pov. uk Accessed May 2000 
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Like many English local authorities Oxford City Council is currently undergoing an 

overall restructuring process, partly in response to central government policies on the 

modernisation of local government. The number of council departments is being 

reduced and there are moves towards a cabinet-type style of local government. 

Exemplary of this shift and linked to these restructurings is the development of a new 

way of providing regeneration by Oxford City Council. Discussions have taken place 

with partnership organisations to set up a new arm's lengths regeneration agency that 

would bring together a number of regeneration projects currently taking place in 

different parts of the city. It would act as an overall clearing house for joint projects in 

the future. Like many other cities, Oxford has numerous partnership structures in place 

covering various areas of work. The feeling at present is for the need for some 

overarching structure which would bring those numerous partnerships together because, 

as an interviewee explained, it is often the case that the partners involved in those 

particular fields are the same people or the same organisations but in different 

configurations. This means there is a danger of overlap and duplication of activities. A 

City Council officer describes how this new mood of cooperation has been brought on 

by: 

An awareness that we might be missing out on opportunities for working 

more effectively and also attracting funding and doing things better in the 

future. 

Oxford City Council has, furthermore, undergone a shift from being a providing to an 

enabling authority. However in certain fields they still act as providers. The Council 

continues to be seen as the statutory body with a certain status that has responsibility for 

wide-range provision and as a body that is expected to have a view on a wide range of 

issues. This fairly traditional council role exists in conjunction with Oxford City 

Council's new responsibility as a community leader and enabler. An interviewee at the 

Council is aware that because of all these new partnership organisations there is a risk 

of some confusion on roles and responsibilities and that their newly emerging role 

therefore needs to be worked out in conjunction with other partners. Oxford City 

Council is of the opinion that it is vital to the future of local government that councils 

are enablers and that they are flexible and open to involvement with partners while still 

retaining some direct role in providing services: 
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Because if you strip out everything, it [local government] acts as a sort of 

contract holder for everything. In the end it won't have any validity. It needs 

to have some benchmark and some direct influence by making provisions 

itself. [... ] There has to be content as well as form. The two have to go 

together. 

The culture of tourism in Oxford 

Oxford is famous throughout the world as an historic university city. Most tourists come 
to Oxford to visit the University and its colleges. The city is thus in a rather different 

situation than most other tourism destinations in that the objective of its main attraction 
is not primarily to serve visitors or to make money out of visitors. The university and 
the colleges tolerate the visitors rather than encourage them, an attitude which meets 

with great understanding from all interviewees. The University, as distinct from the 

colleges, also owns and runs five museums as well as other facilities in the city and, 

again, because their main purpose is an academic and educational one, these are freely 

open to visitors. The other `problem' with tourism in Oxford is that it is dominated by 

day-trip visitors most of whom come in groups. Their propensity to spend is very 
limited because of the short time that they are staying in the city. It has been a heavily 

debated issue whether these visitors are a nuisance or an asset to Oxford. Whatever the 

outcome of this debate, Oxford has acknowledged that tourism sustains a large part of 
the city's economy and that they therefore cannot do without visitors. At present the city 
has several weaknesses in its tourism product and lacks adequate facilities to 

accommodate the large influx of visitors, thereby aggravating the negative impact 

tourism has on the city. Despite the importance of tourism to Oxford, the city is not 
heavily promoted as a tourist destination. It is not the objective of its promotional 
strategy to attract a greater volume of visitors but to be more selective in who it is 

targeting. The city, furthermore, tries to reduce the effects of seasonality by encouraging 
visits throughout the year. 

126 



Name Type 

St. Mary the Virgin Church 

The Ashmolean Museum 

University Botanical Garden 

Christ Church College and 

Church 

Museum 

Garden 

Historic monument 

Cathedral il 
f---- 

ýýýýý 

300,000 (estimate) 

250,000 (estimate) 

200,000 (estimate) 

175,852 

175,852 

169,224 

118,000 

_- _1 

Oxford Cathedral 1 Cathedral 

The Museum of Modern Art Museum 

The Oxford Story Exhibition I Museum 

Carfax tower 
-- ----ý 38,000 (estimate) Historic monument 

ý -- -- -- ý -- - ---- _- ---- -; - The Pitt Rivers Museum Museum I 36,329 

The Museum of Oxford Museum 36,000 (estimate) 

The Museum of the History of Museum 18,500 

Science 

Source: English Tourism Council (2000) 

Table 6.1 Top 10 visitor attractions in Oxford, 1999136 

The image of Oxford for a large part revolves around the presence of the university. It is 

promoted as a romantic city with an emphasis on its many `dreaming spires'. 137 Oxford 

is perceived to be a fairly traditional city, offering attractions and facilities that will 

mainly appeal to `the older, more upmarket visitor'. This particular image does 

somewhat restrict the development opportunities for tourism in Oxford. As a member of 
the Chamber of Commerce notes: 

With the Labour government's idea of Cool Britannia we are caught in a bit 

of a time warp here in Oxford because what attracts people is the ancient 

city. We can 't really be considered as part of Cool Britannia so we could 
loose out because of that. [... ] We can't reinvent ourselves here in Oxford 

so we've got to find something that fits into Cool Britannia or we just stay 

as we are and attract the same people that we always have. 

136 This top 10 includes attractions that are free as well as those that charge an entrance fee. 
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Figure 6.1 The Romance of Oxford. Postcard portraying Oxford as a `romantic' city. 

Oxford is one of the foremost cities outside London for staying visitors from overseas 

although many more visitors, both from home and overseas, come to Oxford on day- 

trips. The total number of visitors was estimated to be about 5 million in 1996. Of these 

visitors 788,000 stayed for one night or more. 61% of visitors staying overnight in the 

Oxford area are from overseas. Domestic staying visitors were from regions throughout 

the UK, with the largest numbers from within the Southern region, the North West and 

East Anglia regions. Approximately 2.28 million day trips from home were made to the 

city in 1996. An additional estimated 2.26 million day trips were made by visitors 

staying in accommodation outside the city. Three quarters of this latter group of day 

visitors were from overseas. Tourism expenditure was directly worth £185 million to 

Oxford in 1996. It is estimated that linkage and multiplier effects generated an 

additional £52 million. 35% of total visitor expenditure in Oxford is spent in the retail 

sector. A further 26% is spent in the catering sector, 23% in accommodation 

establishments, 9% on attractions, entertainment and leisure and 7% on transportation. 

Tourism is quite a large source of employment in Oxford. It is estimated that tourism 

ýs: i. r:. 

137 `Dreaming Spires' refers to the numerous towers and cathedrals that dominate the `skyline' of Oxford. 
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directly and indirectly sustains 7,292 jobs in the city, which is 3-4% of the economically 

active population in the Oxford travel to work area. 138 

The governance structure of the tourism system 

Oxford City Council 

Tourism has always been important to Oxford's economy but was only recently put on 

the city's political agenda. There were two developments that led to this shift in attitude. 

First of all, there was mounting pressure from the regional tourist board for the city to 

be more active in managing the negative impacts of tourism. Secondly, the Council 

recognised that tourism could bring economic benefits to the city. Hence, in 1994 a 

Tourism Strategy was developed which led to the appointment of Oxford's first ever 

Tourism Manager in 1995. Before that tourism activities by the City Council were 

mostly reactive and various officers had made themselves responsible for different tasks 

within tourism. The Tourism Manager attributed the city's late recognition of the need 

to manage tourism to several factors: 

I think the city has an ambivalent, not the council but those in the city, have 

an ambivalent attitude to tourism. First and foremost there was no 

recognition that we should do much to promote tourism. 'A' because the 

visitors kept coming anyway and 'B' because in fact to many of the residents 

they were seen as a nuisance and an irritant and really it is only the second 

reason, the notion that we should be doing something more to manage the 

tourists that we already get, that I think led to the City Council 

acknowledging that they must have a strategy to do that and a person to 

implement it. 

The Tourism Manager cooperates with several other Council departments who are 
directly or more indirectly involved in the governance of the tourism sector. Partners 

which are more specific to Oxford are, for example, the city centre management which 

produces several of the promotional leaflets. There is also a well-established link with a 

138 All statistics and other numerical information from: Southern 'Tourist Board (1996) Oxford Visitor 
Survey 

129 



partnership called Destination Oxford, a conference marketing organisation which tries 

to promote Oxford as a destination for conferences and business tourism. Destination 

Oxford in turn works closely together with an organisation called Conference Oxford, a 

consortium of the University colleges with an interest in conference and business 

tourism. Furthermore, the University of Oxford in itself is quite a big player in Oxford's 

tourism system simply because the main reason that people come to Oxford is to look at 

the colleges. The Council's Tourism Manager plays a central, leadership role in the 

governance of Oxford's tourism system. The main role of the Tourism Manager is to act 

as a liaison point between the Council and tourism businesses, by facilitating and 

coordinating communication between the two parties. The Tourism Manager also leads 

the promotional activities of the city. The Tourism Manager illustrates her role as 
follows: 

It works quite well because I am here and people communicate through me. 

I am the centre of the web. Without my post the whole thing would fall 

apart. I am a sort of clearing house of information. 

Figure 6.2 Sheldonian Theatre and one of the University's colleges. 

130 



Tourism in Oxford is more concerned with visitor management than it is with 

development. The city acknowledged that uncontrolled promotion of tourism could 

have very undesirable environmental effects. It realised that an effective visitor 

management programme should involve more than just planning issues and requires the 

cooperation of a wide range of organisations. On its own a local authority's powers to 

manage tourism are limited. Against this general background Oxford City Council has 

adopted a Tourism Strategy detailed in an annual action-plan called the Tourism 

Management Programme. The aim of the strategy is `to ensure visitor satisfaction, 

encourage an increase in tourism spending within the city and minimise the 

environmental problems which result from tourism'. 139 Six objectives were identified in 

achieving this aim, one of which is of particular interest to this research, namely `to 

develop the coordinated approach to tourism'. This particular objective involves several 

activities such as fostering communication and cooperation between all organisations 

associated with tourism in Oxford; participating in discussion of relevant tourism issues 

specifically through the Oxfordshire Chamber of Commerce Tourism Group, the 

Thames and Chilterns County Steering Group, the Oxfordshire Local Authorities 

Tourism Group and the Southern Tourist Board Tourism Officers Liaison Panel; 

ensuring the use of the Tourism Forum140 to discuss key issues and help formulate and 

approve an annual Tourism Management Programme; and initiating a review of the 

Tourism Strategy by the Chamber of Commerce's Tourism Group and the Tourism 

Forum every two years. 

Oxford Tourism Information Centre 

The role and involvement of the Oxford Tourism Information Centre in the governance 

of the city's tourism system is fairly typical of most English TICs. It is part of the City 

Council and therefore subject to their willingness to contribute financially which means 

that `you can only do what your resources allow you to do'. The TIC does not make a 

profit but is getting more innovative in ways of making money such as selling maps, 

souvenirs and walking tours which makes a substantial contribution towards the costs of 

running the TIC. The information centre is very much aware that it has to strike a 
balance between commercialism and the provision of free information. Although the 

139 Oxford Tourism Strategy and Oxford Tourism Management Programme 1999/2000 in: Oxford City 
Council, Oxford Tourism Management (1999) Tourism in Oxford. Some Facts and Figures Oxford: OCC 
140 More detailed information on the Tourism Forum can be found later on in this section. 
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TIC interacts with several organisations and attractions in the city their role is very 

much reactive. They do not see themselves as having a marketing role, particularly now 

that the city has a Tourism Manager. 

Figure 6.3 Oxford's `Dreaming Spires'. View from Cart ax "Dower. 

Oxford Tourism Forum 

The Tourism Forum acts as an interface between the City Council and the participants 

in the tourism industry. The Forum is chaired by a councillor and made up of selected 

councillors and a representative of each different sector of the tourism industry, such as 

language schools, university colleges, bus companies, attractions, museums, the 

restaurant sector and the police to name a few. The objective of the Forum is to raise 

and discuss issues that concern tourism in the city and to develop ideas to improve the 

sector. The industry and all other participants in the Forum are, furthermore, invited to 

discuss and input into the Council's annual tourism programme. 

Oxfordshire Chamber of Commerce 

Within the Oxfordshire Chamber of Commerce the Tourism Group deals with tourism 

and leisure issues. The group is made up of several clusters within the tourism industry 

such as attractions, hotels and guest houses, restaurants, the university, museums, bus 
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companies and the guilded guides. There are some members from outside Oxford as 

well. This group functions as a talking shop where people get together and share views 

about the state of business but also try to come up with new marketing and sales 

opportunities. The group has gone through various phases. In the beginning of the 1990s 

the group led a very dormant existence until a new, enthusiastic chairman got on board 

who had plans to bring the tourism sector together to cooperate and to coordinate a 

strategy for developing tourism. These plans unfortunately ran up against difficulties 

with the university and the City Council. The university was not very interested in 

developing tourism and the City Council at that time did not have anybody responsible 

for tourism. Consequently, the Tourism Group played a vital role in lobbying the 

Council for the appointment of a Tourism Manager. The Chamber of Commerce was 

the only group in the city that brought together all those involved in tourism before this 

appointment. At present the Tourism Group still exists but has handed over most of its 

activities and former responsibilities to the Tourism Manager. The role of the group is 

now more reactive than proactive, or according to a member of the group `networking 

as much as anything'. 

Assessing the institutional thickness of tourism governance in Oxford 

The majority of relevant stakeholders in Oxford's tourism system are involved in the 

organisation and promotion of the sector, although some only play a marginal role. The 

tourism industry and in particular the smaller businesses are underrepresented in the 

governance structure of the city's tourism system because of their lack of involvement 

and financial commitment. The number of stakeholders involved in the governance of 

tourism in Oxford has increased recently, especially since the appointment of the city's 

first Tourism Manager in 1995. The City Council's late recognition of the need to be 

more involved in the governance of the tourism sector is quite remarkable. It seems 

paradoxical that a city like Oxford, a world-famous tourism destination, had until 1995 

no central organisation or person with overall responsibility for tourism and had to rely 

on the voluntary contributions of certain enthusiastic key stakeholders within the 

tourism industry. However, on second thought this is less paradoxical than it seems for 

the simple reason that most tourists come to Oxford for the attractions, the majority of 

which are owned and managed by the university. The Tourism Manager acknowledged 
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that the Council was very late in accepting its responsibility for the well-being of the 

sector: 

Certainly in comparison with other councils, Oxford is just at the beginning 

of the scale. You will not find another tourism destination comparable to 

Oxford where they have one tourism officer. Oxford is very much at the 

beginning of its education in terms of resourcing tourism. 

Since the appointment of the Tourism Manager, inter-institutional interaction between 

the various stakeholders has somewhat improved. The Tourism Manager functions as a 
liaison point and has devoted a great deal of time to improving communication and 

cooperation between the key organisations in the tourism system. Unfortunately, these 

efforts were not always met with great enthusiasm, partly because of the tourism 
industry's lack of commitment. The City Council is of the opinion that those who are 

making a profit out of tourism should contribute to the promotion and management of it 

because it is perceived to be a very lucrative industry. However, the Tourism Manager 

is finding it very hard to persuade the private sector to do this, because: 

One of the challenges of Oxford and a successful destination is that as long 

as people are successful then they don't perceive the need to contribute. You 

would think it would be the opposite but you will find that those destinations 

who are hungriest for visitors are most forthcoming in terms of advertising 

and contributions. 

The Tourism Manager, expressing further frustration about the current lack of 
involvement on the part of the private sector, goes on to argue that: 

All of them are profiting on the back of Oxford's combined reputation. I 
don't actually see why the city council should provide more marketing 
money. I can understand that it should provide guidance and leadership for 

the industry as a facilitator to enable them to do things together but I don't 

see why the city council and the local rate payer should pick up what 
actually is essentially an advertising bill for very profitable businesses. 
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Inter-institutional interaction on the (sub)regional level of governance has gained 

importance in Oxford and there are several regional structures in place for tourism as 

well as for more general governance issues. There is, for example, an organisation 

called ACTVAR, the Association of Councils in the Thames Valley Region, which acts 

as a mechanism for fuelling ideas and best practice as well as lobbying with 

governmental organisations like the South East England Development Agency. Most 

organisations in Oxford's tourism system also seem to have very good links with the 

Southern Tourist Board. This is probably aided by the fact that the Tourism Manager is 

employed by the Southern Tourist Board. There is, furthermore, a Historic Cities group 

run by the Southern Tourist Board, which consist of the cities of Windsor, Winchester, 

Salisbury, Portsmouth and Oxford, working together on overseas promotion. However, 

the interviewee at the Chamber of Commerce noted how sub-regional cooperation can 

be difficult at times: 

People outside Oxford feel that Oxford is the sort of gem, the sort of jewel in 

the crown if you like, so they feel a bit threatened but also a bit left out. 

They don't feel that they get as much spin-off business as they feel they 

could do. They are not as cooperative as they should be, I don't think, and 

that is all part of a communication problem that exists in the county. 

The flexibility and openness of the governance of Oxford's tourism system or, stated 

otherwise, their ability to form temporary and project-based partnerships, could be 

greatly improved. Many tourism businesses still view others as competitors and see 

therefore no added value or benefits from working in partnerships. This lack of 

flexibility might also be related to the following element of institutional thickness, 

namely coordination and leadership. With the appointment of the Tourism Manager in 

1995 Oxford seems to have gone from one extreme to another with the City Council 

now playing the main part in providing leadership for the tourism system, more so than 

in any of the case-studies. The Tourism Forum is also very much dominated by 

councillors and was therefore poorly conceived by the commercial sector right from its 

beginning. The fact that the Tourism Manager, as part of the City Council, provides 
leadership for the tourism sector does not necessarily imply that tourism in Oxford is 

structured according to hierarchical principles. However, most organisations in 

Oxford's tourism sector acknowledge the leadership of the Tourism Manager and some 
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even expect the Council to fulfil this role, as can be concluded from these comments 

made by interviewees in the private sector: 

We are very happy to let the Tourism Manager provide leadership and 

coordination because we like X, she is a good person, she is a sensible 

person, she has got the right ideas, she is a very good diplomat in sorting 

out problems and difficulties between those three parties [the University, the 

City Council and the commercial sector]. So we are very happy to push 

more to her. 

It is the specific job of the Tourism Manager to draw people together and 

get people working in partnerships and getting things happening. It is quite 

nice to have that leadership in terms of X pulling people together and she is 

doing a superb job. [... ] I'm very happy that the council is taking a very 

active part and I think they should as well. 

A problematic aspect of the governance of Oxford's tourism system is the lack of a 

common vision for the sector, largely explained by the cultural differences between the 

various parties involved and the consequent dichotomy in aspirations. The university 

and the colleges are generally not very keen on increasing the number of tourists to the 

city, an opinion shared by a majority of Oxford's residents. The commercial sector with 
the Chamber of Commerce would like to encourage tourism and see the sector develop 

more. Consequently, these two groups are often at loggerheads with each other. The 

third party in this equation is the City Council who tries to coordinate these differing 
interests and to manage tourism in a sustainable way or, as one more sceptical 
interviewee put it, who `really doesn't know one way or the other'. However, most 
interviewees do feel that over the last few years a great deal of cultural change has taken 

place within the institutions involved. The university and the colleges are now less 
`stuffy' and the City Council has become `very forward thinking', improving the 
relationships between the parties. 
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Institutional thickness 'i Assessment 
Stakeholder All relevant stakeholders are involved. There is, however, a lack of 

involvement involvement and commitment from the tourism businesses in the 
city. 

Stakeholder 
involvement 

Inter-institutional 
interaction 

Flexibility and 
openness 

Coordination 

Common objective 

Interinstitutional interaction between the tourism stakeholders in 
Oxford is low because of the tourism industry's lack of 
commitment. This interaction is better developed on the sub- 
regional level. 
The flexibility and openness of governance for tourism in Oxford is 
limited. This is largely explained by the current absence of a culture 
of tourism-related networking. 
The City Council's Tourism Manager plays the central, leadership 
role in Oxford's tourism system and thus provides coordination. One 
of the objectives as formulated in Oxford's Tourism Strategy is `to 
develop the coordinated approach to tourism'. 
There are quite big cultural differences between the various 
stakeholders and, consequently, differences in priorities and 
aspirations for the development of tourism. These differences 
prevent the development of a collective vision for tourism. 

Table 6.2 The institutional thickness of Oxford's tourism system. 

Despite the fact that various improvements have been made over the last years, 

especially since the appointment of the Tourism Manager, the governance of Oxford's 

tourism system has to be improved. This is necessary if the city wants to reap the 

benefits of tourism while limiting its negative impacts. The majority of interviewees 

were of the opinion that tourism in Oxford was organised fairly efficiently and that 

cooperation generally worked quite well. Table 6.2 gives a summary of the current state 

of governance for tourism in Oxford and of the institutional thickness of this system. 

The interviewees themselves had quite clear ideas on how to improve the current 

governance structure and culture. For most it was quite obvious that in an ideal situation 

the three parties involved in tourism in Oxford should be equally represented, that is the 

University of Oxford, the City Council and the key players in the commercial sector. All 

these parties need to be collectively committed to improving and managing the sector in 

a way that benefits the city. Not all tourism businesses lack involvement and vision as 

can be concluded from the comments made by these interviewees from Oxford's private 

sector: 

Nothing actually works unless you work hard at it. You have to do 

everything yourself. So you have to push things forward and sit on 

committees. [... ] You have got to be positive in that you don't see other 

people as a threat and work in partnerships rather than in opposition. 
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What I don't want to see happening is a duplication of effort. [... ] 

Coordination means that more people derive benefit from tourism. The cake 
is shared between more people and the idea really is that we increase the 

size of the cake so that even more people get a share of it and benefit from 

it. Cross-referral of business and this sort of thing. 
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Bristol 

Introduction 

Bristol, with a population of 402,000141 the largest of the six case studies, is by some 

distance the largest urban centre in the South West of England. It therefore naturally 

acts as a regional centre and focus for economic, governmental, leisure, cultural and 

social activities. The South West is a region of distinctive variations when it comes to 

tourism, not only in terms of the landscape but also between the traditional long-holiday 

market of the west (Cornwall and Devon) and the emerging short-trip market of the east 

(Bristol). The western part of the region has a distinct holiday image but the overall 

strength of the destination image diminishes eastwards as does the relative importance 

of tourism to the local economy. 142 In the north and east day-trips, short breaks and 

business tourism are relatively more important than holiday trips of a week or more. 

The South West is the premier domestic tourism region of England but within that 

Devon and Cornwall together take more than 50% of the total trips by domestic 

visitors. 143 Bristol accounts for 9% of the total visitor spend in the West Country 

region. 144 

In line with national and regional trends, Bristol has experienced changes in its 

economic structure with a major decline in manufacturing and other industrial 

employment and significant growth in employment in the private service sector. 

Employment in traditional sectors such as tobacco, paper and packaging and other 

manufacturing, which have long been at the centre of Bristol's economy, has collapsed 

since the early 1970s. Bristol has always had a major commercial sector with the city 

centre dominated by financial and business services but diversification based on these 

services has become increasingly important to the city. Today Bristol is one of the most 

popular cities for business relocation from London and the South East and the city has 

been hyped as being the second largest centre after London for banking, finance, 

accountancy and insurance companies. The arts and the wider cultural and media 
industries have also expanded dramatically and the city acknowledges that they have a 

141 OPCS (1998) Mid year estimates 
142 Tourism Research Group (1996) South West Tourist Industry. Competitiveness Report Exeter: 
University of Exeter, p. 4 
143 West Country Tourist Board (1997) Facts of Tourism 1996 Exeter: WCTB 
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potentially central role to play in Bristol's economic development. 145 Tourism and 

recreation, because of their link with these industries, are also considered to play a large 

part in the regeneration and development of the area. Evidence of this acknowledgement 

is the current regeneration of the Bristol city docks. Up until the 1970s Bristol had a 

prosperous port in its city centre. By the mid-1970s, the golden years were over and the 

City Docks were closed to commercial shipping. 146 Today, the port no longer visually 

and economically dominates the life of the city as it did for many centuries when 

Bristol's success was almost totally linked to its maritime trading. The period of gradual 

demolition of cranes and maritime buildings created acres of desolate wharfage. Today, 

the harbour is given over largely to recreational pursuits. The area surrounding the 

former city docks is currently being redeveloped and tourism and leisure are important 

elements in this. 147 

Figure 6.4 Bristol Harbourside redevelopment. Leisure and recreation have played an 
important part in the redevelopment of the Harbourside. 

144 West Country Tourist Board (1998) Economic Impact of Tourism in Bristol Exeter: WCTB 145 Boyden Southwood Associates (1992) A Cultural Strategy for Bristol: The Context. Introductory 
issues Paper Bristol: Boyden Southwood, p. 12-13 
146 Momber C (1997) Bristol Seaport. A Pictorial History from the 1950s to the Present Day Bristol: 
Redcliffe, p. 4 
147 More detailed information on this regeneration project can be found later on in this chapter. 
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The structure and culture of governing 

Bristol City Council has a fairly traditional, conventional structure. There are nine 

committees, one of which is the Leisure Services committee dealing with tourism and 

leisure issues. The council is divided into departments which broadly mirror the 

committee structure, in this case the Leisure Services department. Bristol has had a long 

tradition of strong committees and strong departments, a structure which has got both 

strengths and weaknesses. The strengths are that it gives quite a lot of competence but 

this can, on the other hand, mean that in some cases links between committees and 

departments are weak. Vertically the structure is quite strong but horizontally and 

laterally coordination looses out. Recently, therefore, a series of horizontal cross- 

committees have been set up to try and improve coordination, for example on issues 

such as regeneration. 1996 saw a local government reorganisation in England. The two 

tier system of government was abolished and replaced by unitary authorities. Avon 

County Council was dissolved and established in its place were the four unitary 

authorities of Bath & North East Somerset, Bristol, North Somerset and South 

Gloucestershire. This now means that the geographical boundaries of the city of Bristol 

do not comply with its political and administrative boundaries, a situation which has 

invoked a fair amount of criticism. Improving democracy is an important issue in 

Bristol. The Council has developed a Democracy Plan listing ways of helping 

Bristolians to engage with the councillors who represent them and to have more say in 

how their city is run. The plan is a blueprint for making the council a more open, 
listening authority with stronger democratic roots. '48 

By the mid-1980s Bristol had acquired the image of a prosperous `Sunbelt city' located 

at the western end of an M4 growth corridor. According to Oatley and Lambert (1999, 

188), this image and the reality of relative economic success could not be attributed to 

the institutional milieu which continued to be fragmented and conflict-ridden during this 

period. Historically, Bristol has been a city with a number of problems in policy terms. 

There was little in the way of a strategic policy focus while, organisationally, relations 
between the constituent local authorities and between public and private sectors have 

been fragmentary. The city furthermore suffered by weak urban and regional policy 
intervention and coordination from European or national levels compared to other cities 
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its size. There has also been little in the way of the major `civic' developments seen 

elsewhere. 149 These problems could possibly be partly blamed on the absence of any 

collaborative working in the city-region. More recently however, Bristol has seen a 

significant shift in terms of its overall policy regime triggered by concerns as to the long 

term sustainability of economic prosperity, the impacts of massive edge-city growth, 

social exclusion in both the inner city and outer estates and the need for central area 

regeneration. ' 50 This has generated a perceived need to transform institutional structures 

and introduce new forms of governance. The early 1990s saw a significant change in the 

political and institutional landscape of Bristol. There has been an increasing emphasis 

on collaboration, the formation of new partnerships between the public and private 

sectors and the emergence of a more active business elite (Bassett, 1996). In their study 

of Bristol, Digaetano and Klemanski (1999,113) observe the emergence of a progrowth 

alliance in the mid-1990s formed around a regional capital strategy originating from the 

new political landscape. The City Council is exploring a new role as an active enabling 

authority and has become very forward-looking. The way that the city works now is 

very much through partnerships addressing for example economic development, cultural 

development, environmental management, city centre strategy and tourism. Several 

interviewees expressed the opinion that Bristol in part had to be ambitious and forward- 

looking because the funding allocation from central government has in their view been 

unfair. 151 Bristol has often felt rather overlooked or neglected by national government or 

by the EU. One interviewee phrased this commonly held view as follows: 

The perception of ministers, certainly in the last government, who said that 

Bristol was in the South, therefore quite prosperous, no serious problems. 

Bristol has had to do all its adjusting on its own and that 's been difficult 

and painful. But it is also true that maybe it has energised a little bit and 

persuaded people that unless they do it themselves, no one is gonna do it for 

148 Bristol City Council (1998) Bristol Democracy Plan Bristol: BCC 
149 University of Bristol & University of the West of England (1996) Competitiveness and cohesion in the 
Bristol city-region. A prospectus for policy-research in the Economic and Social Research Council's 
cities, competitiveness and cohesion research programme, p. 3-4 
'50 University of Bristol & University of the West of England (1996) Competitiveness and cohesion in the 
Bristol city-region. A prospectus for policy-research in the Economic and Social Research Council's 

cities, competitiveness and cohesion research programme, p. 8 
151 Labour has had a majority in the council for the last fifteen years, whereas the national government has 
until 1997 been Conservative-led. This situation has prevailed in many English cities. 
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us. I think the partnership agenda is partly explained by that perception, 

that it 's down to people in Bristol to do this together. 
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Figure 6.5 Partnerships in Bristol. Public-private partnerships are a popular way of 

working in the city, in this case in the Harbourside. 

The City Council has spent a lot of energy and time in the last five years looking 

inwards into the culture and structure of the council, trying to change its procedures and 

its organisation. As a consequence Bristol has gone from being a city which was rather 
inward looking with very few partnerships to a city with a more outward oriented 

political culture. Several regeneration projects in the city are ample testimony to this 

new mood of cooperation. Development projects like Harbourside or Temple Quay (a 

development of office space with retail and leisure facilities on disused land near the 

railway station) have been planned for years but the Council was only able to make real 

progress on it when partnerships were put together with the landowners. The council has 

realised that many projects could not be done without outside partners. Also, according 

to an interviewee within the City Council, 

The private sector in the city was quite skilful in approaching the council in 

a friendly and unthreatening way so that brokering those partnerships was 
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easier perhaps in Bristol than it has been in some other places. The council 

has changed but also the private sector has changed its view of the council. 

Another interviewee further emphasised the importance of partnership working to the 

current success of Bristol: 

What the partnerships have done is kick-start it into action by focusing on 

particular issues and by really pushing things forward, by bringing together 

the best of the people in the city. It has given a strength to activity in the city 

which wasn't there before and without them we wouldn't have achieved 

anything. The City Council couldn't have delivered anything on their own. 

The perceived image of Bristol until recently was that it was a very provincial, 

conservative city, lacking in spark. A well-know saying was that `Bristol is the city 

where good ideas come to die'. One interviewee complained about the cynicism of 
Bristol saying that `if you come up with a good idea you'll find ten people who say this 

is a load of rubbish'. This attitude is however changing quickly. There is clearly a view, 

not only locally, that the city has seen some resurgence and a stronger profile in terms 

of image and identity: 

Bristol, where the sense of a city moving forward with real energy is 

palpable [... ]. 152 

On a wave of economic optimism and with tourism as a growth market, 
Bristol is reinventing itself. [... ] Bristol is beaming with self-confidence. '53 

The culture of tourism in Bristol 

Bristol has not, until recently, been seen as a major place to visit in its own right. It has 

always been overshadowed by the closeness of Bath, an international tourism 

152 English Partnerships (1998) South West plc. A Comprehensive Guide to the Business Region 
Manchester: Newsco Publications, p. 11 
153 Steketee H (1999) `Aan de Vergetelheid Ontrukt. De Revival van Britse liavensteden' NRC 
Handelsblad 3 June 
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destination. Bristol in the past has always been much more of a business and 

commercial centre. However, over the past five years the Council has taken on board 

the fact that tourism is a major growth area and has put a lot of effort into recognising 

the potential that the area has. The problem is that Bristol does not have one particular 

image to visitors. If it has an image then it is as `Bath's big, ugly neighbour down the 

A4'. 154 However, this negative, or lack of, identity is in the process of being turned 

around. More positive reports are appearing about the city (even though most of those 

are in the local media). There is an enormous amount of investment going on in the city, 

for example in the Harbourside and the Temple Quay area. Its economy is booming and 

the city centre is reviving. t55 The local entertainment-listing magazine described it as 

`the West's sassiest city'. 156 A travel magazine described the city as: 

Compact, lively and youthful. Bristol is full of surprises. It has a real sense 

of identity, a good deal to see, fine shopping, some impressive monuments, 

and it's compact. Unfortunately its charms remain shadowed, partly because 

nearby Bath takes up the spotlight for many tourists. '57 

What makes Bristol interesting as a place to visit is its combination of the historical and 

the modem. It has got several attractions based on its industrial heritage and its 

maritime history as well as attractions and facilities based on the recent boom in cultural 

and media industries. Bristol is promoting itself as a very modem city, particularly with 
the recent explosion in the restaurant and bars scene in the city. 158 On its own website 
the combined attractions of the city are described as follows: 

Beautiful parks and gardens lead on to interesting alleys and lanes, whilst 
distinguished Georgian houses climb the hills of Bristol culminating in 

Brunel's masterpiece, the Clifton Suspension Bridge. But Bristol is much 

more than this; it is a modem city where the latest in contemporary arts can 
be found and the night-life is interesting and varied. 159 

154 Houseman J (1997) `Flaming Tourists! ' Venue Magazine 27 June-11 July, p. 17 
155 Byrne E (1997) `A Sale of Two Cities' Venue Magazine 27 June-11 July, p. 14-15 
156 Boissevain J (1997) `City Stickers' Venue Magazine 5-19 September, p. 36 
157 Leech M (1998) `Bristol Fashion' Jersey European. Flying Colours January/February p. 24 158 Marsh H (1998) `Leisure Moguls Target Bristol and Bath' Venue Magazine 18 September-2 October 159 httpa/www. bristol-city. gov. uk/tourism/about-bristol html Accessed August 1999 
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The regeneration of Bristol Harbourside serves as a good example of such a `modern' 

attraction as well as an example of how the concepts of partnerships and leisure are used 

to the benefit of the city. The development of an area of derelict land beside the docks 

in Bristol city centre is part funded by the Millennium Commission and English 

Partnerships (the Government's regeneration agency). The aim is to create a new 

cultural and commercial centre for the city and to give the region a new focus for 

leisure, the arts and tourism. The development is being progressed by the Bristol 

Harbourside Sponsors group which comprises Bristol City Council, Bristol Chamber of 

Commerce & Initiative, English Partnerships and the five landowners of the site, of 

which the City Council is one. It is claimed to be the most ambitious and biggest inner 

city urban regeneration project in Europe. 160 The project includes several attractions and 

the transformation of the landscape to create public squares and open spaces (together 

called @t Bristol) as well as housing, office, retail, restaurant and commercial leisure 

facilities. 

Figure 0.6 Clifton Suspension Bridge. Brunei's suspension bridge, Bristol's most 
famous landmark, serves as a backdrop for the annual Balloon Fiesta. 

160 Harbourside Foundation (n. d. ) Vision to Reality Bristol: Harbourside Foundation 
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Bristol Zoo Gardens Zoo 459,689 

City Museum and Art Gallery ý Museum 1 301,441 
I 

Bristol Cathedral Cathedral 120,000 

SS Great Britain Historic monument 99,215 

St. Mary Redcliffe Church Church 40,000 

Blaise Castle House Museum Historic monument 36,872 

Bristol Cathedral 

SS Great Britain 

St. Mary Redcliffe Church Church 

Georgian House 

John Wesley's Chapel 

Red Lodge 

Harvey's Wine Cellars Museum 

Cathedral 

Historic monument 

23,453 Historic house 

13,050 (1998) Church 

13,043 Historic house 

Museum 11,537 I 

Source: English Tourism Council (2000) 

Table 6.3 Top 10 visitor attractions in Bristol, 1999161 

Tourism in Bristol is mainly day-tourism. In 1998 the city received 1,036,000 domestic 

visitors who stayed 2,999,000 nights and spent £90.8 million. In contrast, there were 

236,000 overseas visitors staying 2,053,000 nights and spending £70.2 million. The 

main purposes for these staying visits to the city are to visit friends and relatives (52% 

of visits), holidays (33%), business (14%) and language schools (1%). Business travel 

continues to be the foundation of the city's accommodation sector and conference 

marketing activity has increased significantly since Conference Bristol was established 

in 1994. There were furthermore 7,190,000 non-local day visitors who spent £187.6 

million. 162 Tourism in the city is mainly regional in character and very often connected 

with retailing and shopping. Holidaying is of growing importance. Hence, domestic 

short breaks is a big market for Bristol. The whole area is well placed to benefit from 

the growing short break, urban and cultural tourism and second holiday markets. Bristol 

is seeking not only to encourage more visitors but also to exploit more effectively its 

existing strong VFR (visiting friends and relatives) market. Tourism directly and 
indirectly supports over 13,000 jobs in the city, 7% of the total workforce. 163 

161 This top 10 includes attractions that are free as well as those that charge an entrance fee. 
162 West Country Tourist Board (1998) Economic Impact of Tourism in Bristol Exeter: WCTB 
163 Bristol City Council, Leisure Services (1999) Bristol Tourism Strategy Bristol: BCC 
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The governance structure of the tourism system 

West Country Tourist Board 

The West Country Tourist Board (WCTB) is the regional tourist board for the south 

west of England. Its role, in the WCTB's own words, is `to stimulate and manage the 

development of tourism to bring economic, social and environmental benefits to the 

people who live and work in the region and to provide a rewarding and enjoyable 

experience for visitors'. 164 For a number of years the WCTB had its focus mainly on 

Devon and Cornwall, but there is now a much greater emphasis on the eastern part of 

region, a shift welcomed by the interviewees in Bristol. In 1999 it published its vision 
for a long-term tourism policy for the region entitled `Towards 2020: A Tourism 

Strategy for the South West'. This strategy has been prepared on behalf of the South 

West of England Development Agency to provide them with strategic guidance on 
issues concerning tourism. It has been developed following consultation with a wide 

range of organisations and individuals with an interest and active involvement in 

tourism across the region. Its aim is to provide a coherent and supportive framework for 

the development of action programmes at local, sub-regional and regional level by 

different bodies working together to achieve a common vision. Key themes in this 

strategy are partnerships, local networking and linkages, and the recognition that the 

support of all those involved in the industry is needed rather than any one organisation 

working alone: 

The objectives of the strategy require that tourism in the South West 

engages the support of stakeholders, including local communities, private 
business and land owners, through developing local and regional 

partnerships which share common visions and take joint action. 165 

This new strategy and the way it has been developed as a multi-agency strategy provide 

an insight into the future role of the WCTB (and other regional tourist boards): regional 
tourist boards will become more and more enmeshed and accountable to the Regional 

Development Agencies and its focus will move away from marketing into broad 

164 West Country Tourist Board (1999) Towards 2020: A Tourism Srategy for the South West Exeter: 
WCTB, p. 10 
165 Statements like this can be found in many a city's tourism strategy but prove very hard to deliver in 
practice. 
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strategic issues -like training, research, product development- in consultation with other 

bodies, leaving destination marketing to sub-regional partnerships. 

Government office for the South West 

The Government Office for the South West (GOSW) serves the same region as the West 

Country Tourist Board does. The national Department of Culture, Media and Sports 

does not have a regional organisation which largely explains why the GOSW has not 

got a specific tourism brief. The fact that the DCMS is not represented in the regions 

poses quite a big problem for the GOSW because tourism is a major industry in the 

South West. The recently created Regional Development Agencies will be dealing with 

tourism issues on the sub-national level. Most of the aims and objectives of the 

Government Office indirectly have got a bearing on tourism such as regeneration and 

quality of life, competitiveness, sustainable development, education and training, 

relationships and partnerships. The GOSW has recently acknowledged the importance 

of tourism and recreation by emphasising these interlinkages, according to an 

interviewee: 

When we first started out we were the regional bits of a series of 

departments all looking at their own little interest area. You start putting 

these things together and saying we're interested in the economic 

development of the region and what looks like quite a small issue suddenly 

becomes quite a big one. So in that sense we have identified it [tourism] as a 

more important issue. 

Bristol City Council 

The development of tourism and leisure has not always been a council priority. An 

interviewee reflecting on the council's changed involvement in this field notes how 

there used to be doubts about tourism as an economic sector. It was felt that there was 

not much potential for employment within tourism. Moreover the kind of jobs that 

tourism could offer were perceived to be seasonal, low paid and providing insecure 

employment. Hence it was not seen as a very attractive option to develop new 

employment compared to, for example, technology or information industries. This 

attitude changed in the early 1990s because it was acknowledged that the sector could 

offer opportunities for employment and that one of the few areas of growth in the city 
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had been retailing, catering, and restaurants. The importance of tourism is now widely 

recognised at all levels of the council and various service strategies increasingly 

incorporate a tourism perspective. 

In the early 1990s the Bristol Tourism Forum was set up. Setting up the Forum proved 

to be a catalyst for change in Bristol and in many ways marked a milestone in terms of 

changing the Council's approach to tourism. It was recognised that tourism presents an 

opportunity to improve the economy of the city but that it, at the same time, had to be 

developed in a managed and sustainable way. The objective of the Tourism Forum was 

to give the sector an opportunity to input into that development process and to offer a 

consultation mechanism for those involved to come and express their views. The City 

Council and the Chamber of Commerce were the two key members of this Forum 

alongside representatives from the private sector, from individual companies and from 

associations like the Bristol Hotels Association, the Tourist Attractions Association and 

other individual stakeholders. 

At the time of conducting the interviews the section of the City Council responsible for 

tourism was called Bristol Tourism and was situated within the Leisure Services 

department. Bristol Tourism performed three main functions: visitor information and 

visitor management (Tourist Information Centre), destination marketing and Conference 

Bristol (a partnership organisation in which the Council and the Chamber of Commerce 

are the key members). However, plans were already well underway for a new structure, 

which was established in April 1999. The newly created Bristol Tourism and 
Conference Bureau is a company limited by guarantee and works as an arm's length 

organisation from the City Council. The Chamber of Commerce and the City Council 

are the main members of this company besides other organisations directly or indirectly 

involved in tourism. It is officially still part of the Leisure Services department and 
performs the same three functions. The Tourism Forum, however, no longer exists 
because this function has been absorbed within the new organisation. The company has 

a board of directors and has occasional meetings of the subscribers which basically take 
the place of the old Tourism Forum and acts like a shareholders meeting. The main 
difference is that the new partnership is accountable to a different range of people. It is 

now not only accountable to the City Council but also to the private sector companies 
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who pay a subscription to the new company. The reasons behind the establishment of 

this new tourism partnership are summed up as follows by an interviewee: 

We need to engage the stakeholders in tourism a little bit more actively than 

we do at the moment. 'A' in the process of determining what the marketing 

priorities are. 'B' giving them a sense of ownership which hopefully will 

result in them paying some money towards the cost of it and 'C' because 

they are the ones who translate visitors into employment and job creation. 

So it's important that they are involved in the process. 

The Tourism and Conference Bureau seems to have generated the interest that was 

aimed for because after three months of being a partnership, the company has 180 

paying subscribers, whereas the Tourism Forum had 60 members. This development is, 

however, not unique to Bristol and has been happening throughout the UK in several 

other destinations (Leicester, York, Chester). What is different in Bristol, according to 

an interviewee, is that the liaison with the private sector is better than in other 

destinations. The City Council has a close working relationship with the private sector 

hence this development has been driven by the private as much as the public sector. 

In 1999 Bristol City Council published its third tourism strategy. 166 The Council sees 

itself as playing a critically important role in the development of a vibrant and 

competitive tourism economy, in particular by being a catalyst for partnerships, by 

stimulating investment, by providing visitor attractions, through its marketing work and 
by its management of the city environment. In this strategy the council emphasises the 

fact that tourism is a key part of the economic and social fabric of the city: `It is one of 

Bristol's most important economic sectors and will continue to play a prominent role in 

supporting the regeneration of the city'. They highlight the fact that tourism generates 

employment; that visitors to the city support services from which local people benefit; 

that tourism enhances the profile and image of the city; and that the multiplier effect of 

tourism is greater than most industries creating spin off benefits throughout the city's 

service industries. Tourism contributes to the Council's priorities in four key areas by 

working towards social inclusion, regeneration, sustainability and best value. 
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In preparation for this strategy over 300 businesses and organisations in the private, 

voluntary and public sectors were consulted. One of the key issues to emerge in that 

process has been the development of partnerships: how can the benefits of tourism be 

enhanced through quality partnerships? The mission for tourism in Bristol, as 
formulated in the strategy, is `to enhance in a sustainable way the role that tourism plays 

in improving the quality of life of the people of Bristol'. One of the aims of the strategy, 

and the one most relevant to this research, is to develop quality partnerships which 
increase the effectiveness of the Council's investment in tourism. It plans to achieve this 

by, first of all, collaborating with neighbouring local authorities to build a cohesive sub- 

regional marketing partnership. Secondly, by working with other organisations and 

agencies to maximise the impact of their marketing investment and, thirdly, by 

supporting the development of a regional tourism strategy that recognises the needs of 

urban areas and the unique characteristics of the sub-region. 

Bristol Tourist Attractions Association 

The Bristol Tourist Attractions Association (BTAA) was founded in 1978 and brings 

together under one marketing umbrella many of Bristol's numerous tourist attractions. It 

also incorporates some major attractions outside the city. It has got about 30 members 

paying a membership fee. Membership ranges from very small operators to major 

attractions of (inter)national acclaim and also varies from public sector museums to 

private educational charities (like the Zoo) to commercial enterprises. The mission of 
the BTAA as set down in its constitution is: to promote tourism within the Bristol area 
and its environs; to maximise visitor attendances by promoting fellow members' 

attractions at every opportunity; by sharing the cost of advertising, to ensure that the 

name of the BTAA is promoted to the tourist industry. Since 1994 the BTAA has 

worked closely with the City Council to produce a comprehensive leaflet of the city's 

attractions which now forms an integral part of the City's literature series. The leaflet is 
funded by Association members who pay for advertising space. The Association 

furthermore holds meetings to discuss issues of mutual interest to all the members. 
Some attractions in Bristol are also members of the Association of Bath Leisure 
Enterprises primarily so we can get in their leaflet'. There is furthermore a group 
called Classic Sites, an association of twelve major attractions in the region producing a 

166 Bristol City Council, Leisure Services (1999) Bristol Tourism Strategy Bristol: Bristol City Council 
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leaflet together. Bristol's three main attractions (The Exploratory -which no longer 

exists-, the Zoo and the SS Great Britain) are members of this group. 

Bristol Chamber of Commerce & Initiative 

The Bristol Chamber of Commerce sees itself as having a mediator role in between 

local businesses and the City Council. They understand the requirements of the private 

as well as the public sector hence the Chamber has played an important role in bringing 

the two parties together. The Bristol Chamber of Commerce has orchestrated much of 

the local partnership development in the city region. It is also one of the main partners 

in the newly created Bristol Tourism and Conference Bureau together with the City 

Council. With the establishment of the Bristol Tourism and Conference Bureau, the 

Chamber of Commerce dissolved its Tourism Committee. Besides the more 

conventional Chamber roles such as delivering business services and their 

representational function, the Bristol Chamber of Commerce has also got something 

called the Initiative. The bigger companies in the Bristol city-region can become a 

subscription-paying member of this Initiative. The objective of the Initiative is 

described by an interviewee as follows: 

These bigger companies give us the influence to really make some serious 

partnerships with the local government and to represent ourselves much 

more strongly with regional and national government. 

A statement like the above is fairly typical of the involvement and influence of the 

Bristol Chamber of Commerce on the recent development of the city region. Even 

though the Chamber of Commerce does not express a specific interest in the tourism 

industry and even though they have not got a direct role in the governance of tourism in 

the city, their role in the economic development of the city means that indirectly they 

are an important organisation to the touristic development of the city. 

Assessing the institutional thickness of tourism governance in Bristol 

In the last five years, tourism and leisure have acquired an important position on the 

council's political agenda and in the city's economy. All relevant stakeholders are now 
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involved in the governance of Bristol's tourism system and the recently established 

Tourism and Conference Bureau provides an ideal platform for these stakeholders to be 

either actively involved or more indirectly represented. Inter-institutional interaction 

between the various tourism stakeholders has increased in recent years. This can largely 

be attributed to the popularity and success of partnerships in all aspects of governance in 

the city. Generally Bristol City Council has undergone the same changes as most other 

English local authorities. From directly providing services to much more hands-off 

provision and trying to monitor what other agencies are doing through the growth of 

partnerships. The difference is that in Bristol partnership organisations seem to have 

taken off in a bigger way than in other city-regions. The City Council and the Chamber 

of Commerce are the two core partners of most partnerships, as is also the case with the 

Bristol Tourism and Conference Bureau. Bristol has, furthermore, got quite strong 

industry sector structures in place which aids partnerships and communications. In 

addition, a sub-regional tourism marketing partnership has been established between 

Bristol and Bath, encouraging tour operators as well as tourists to see both cities as one 
destination with complementary attractions. By focusing on the links between Bristol 

and Bath they are playing on the added value that the two cities have together. The two 

destinations complement each other: Bristol has got a much bigger product, while Bath 

has got a more highly visible product. Quite a few interviewees have said that, ideally, 

the area covered by the Bristol Tourism and Conference Bureau should expand even 
further to include Gloucester. 

The governance of Bristol's tourism system has got quite a flexible structure and a 

culture of openness. There are numerous temporary and project-based partnerships in 

the city between a selection of local, regional and national organisations, for example 
for the redevelopment of the Harbourside and the Temple Quay areas. This flexible and 

open culture is possible because of the central position of the City Council and the 
Chamber of Commerce within most partnerships in the city and, more specifically for 

tourism, within the Tourism and Conference Bureau. The establishment of this Bureau 

has provided a logical point of coordination and leadership for the tourism system in 

Bristol. The cultural differences between the tourism stakeholders have reduced over the 
last years making it easier to establish consensus on a common vision for the 
development of tourism in Bristol. Most noticeably an understanding has developed 

between the public and private sector, as expressed by the public sector: 
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I think the significant changes have not been in so much as what the Council 

has changed but in terms of changing attitudes and understanding of the 

private sector of what we're about and going from a position of scepticism 

and almost hostility through to one where we are absolutely cooperating. 

and by the private sector: 

I wouldn't say we are any more commercial than the city council people. 

Bristol Tourism is getting very commercial in its outlook. The change in the 

city council's culture has improved cooperation. 

Certain actors and organisations found it quite difficult to get to grips with the 

organisational structure of the governance of Bristol's tourism system. For the 

governmental and semi-governmental organisations involved the structure was 

reasonably understandable and accessible. However, not so for the industry, especially 

the smaller operators. The regional tourist board describes the problems as follows: 

Sometimes small business operators will look up this hierarchy above him 

and say there are far too many organisations and I don't know who to talk 

to or I can't afford to join them all. 

The interviewee in Bristol's Tourist Attractions Association also identified this problem 

and suggested simplifying the organisational structures of the tourism system: 

When you talk about ideal structures, you talk about minimising if you like 

and certainly one gets the impression that there are so many sort of semi- 
independent organisations and you can be members of this, that and the 

other and they are all sort of cross-linked and jumbled up. [... ] Maybe one 

of the ideal ways is to simplify enormously. I think the present-day structure 

could be sharpened up a bit. A bit more focused perhaps. 167 

167 It is important to bear in mind that these comments were made before the creation of the Bristol 
Tourism and Conference Bureau. 
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This resonates in a way with comments made by the interviewee at the regional tourist 

board who thought that things could be improved at district and county level, where 

there is currently a fair amount of duplication since all district councils employ their 

own tourist officers: 

If you had a clean piece of paper you would not have every district council 

having its own tourist officer. You could amalgamate quite a lot of the 

district and city council money. If you put all the money that is being spent 

into one pot you could make it far more effective and we could become a 

much bigger player in the world market if we could do that but nobody had 

got the power to do it. 

111 1' 11 

Stakeholder All relevant stakeholders are involved in the governance of 
involvement Bristol's tourism system. The recently established Tourism and 

Conference Bureau provides an ideal platform for active 
involvement or more indirect representation. 

Inter-institutional Inter-institutional interaction between the various tourism 
interaction stakeholders is good. This can largely be attributed to the 

popularity and success of partnerships in Bristol. 
Flexibility and The governance of Bristol's tourism system has a flexible structure 
openness and a culture of openness. There are various temporary and 

project-based tourism-related partnerships in the city between 
local, regional and national actors. 

Coordination The establishment of the Bristol Tourism and Conference Bureau 
has provided an obvious point of coordination and leadership for 
the tourism system in the city. 

Common objective All tourism stakeholders are ambitious and work collectively 
towards a shared vision: to make Bristol a cultural and recreational 
centre for the region at least, and possibly for an area larger than 
just the region. 

Table 6.4 The institutional thickness of Bristol's tourism system. 

Considering the popularity of partnerships in Bristol, it is important to make sure that 
linkages between the various coalitions are established. There is a risk that these 

partnerships, each with its independence, can start duplicating each others activities, a 

problem also identified by Snape and Stewart (1995) in their evaluative study of 

partnership working in Bristol. This has already happened in the field of tourism when 
the Western Development Partnership (an agency responsible for attracting inward 

investment to the region) started getting involved in tourism and `were treading on 
other people's toes'. Clarity on roles and responsibilities and the communication of 
these to others can reduce the risk of duplication. Perhaps the problem is, as one 
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interviewee expressed it, that there is `no partnership of partnerships'. This should not 

be a controlling body but an organisation that represents all partnerships and which 

mediates for all of them. The Chamber of Commerce expressed that they would see that 

as their role since they set up most of the partnerships. Another interviewee, along 

similar lines, noted how the city needs `a city manager whose principle job is 

coordination of initiatives'. Table 6.4 gives a summary of the current state of 

governance for tourism in Bristol and of the institutional thickness of the system. 
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Shrewsbury 

Introduction 

Shrewsbury, with 97,421168 inhabitants, is located in the county of Shropshire, sharing 

borders with the West Midlands conurbation (Birmingham) in the east and with Wales 

in the west. It is a largely rural county where the Industrial Revolution is supposed to 

have started about two hundred years ago. The river Severn flows in a horseshoe loop 

around the town centre of Shrewsbury, so that it is almost an island. In the 15th and 16th 

centuries Shrewsbury grew prosperous through the Welsh woollen trade and the 

powerful wool traders built many of the black and white timber Tudor mansions which 

still line Shrewsbury's streets. These historic buildings together with Shrewsbury's 

medieval streets and narrow alleys (known locally as `shuts') give the city its 

characteristic atmosphere. 

The structure and culture of governing 

At the time of conducting the interviews, Shrewsbury and Atcham Borough Council had 

a fairly old-fashioned structure and had not seen any major restructuring or changes to 

its structure since it was put in place in 1974.169 As one Council officer admitted `it is a 

pretty top heavy structure for these days really'. There were, however, advanced plans 

and proposals being devised to change the departmental structure of the Borough 

Council to be implemented at the end of 1999.170 These changes were deemed necessary 
because several weaknesses were identified in the current Council operations: there was 

no overall corporate strategy, public consultation was weak, there were difficulties 

regarding cross-cutting issues and the Council failed to deliver community leadership. 

Hence the main objectives of reorganisation were for Shrewsbury and Atcham Borough 

Council to become a community leader, to put greater emphasis on environmental 

168 This number refers to the Borough of Shrewsbury and Atcham. Office of National Statistics (1998) 
169 This can be partly explained by the fact that Shrewsbury has always been a `hung authority', with no 
political party in overall control. The political complexion of the Borough Council has changed frequently 
over the years. 
170 There was also talk of changes to the heavy committee structure of the Borough Council, as in many 
other English local authorities, with introducing a cabinet style government and an elected mayor. These 
changes were, however, not even in the proposal stage yet. 
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Figure 6.7 Shrewsbury historic Tudor town. Shrewsbury promotes itself as a `black- 

and-white' town. 

issues, to place similar services under one director, to bring support services into one 

department and to provide resources for policy planning, performance reviews, public 

relations and regeneration projects. 171 This reorganisation should lead to `a much more 

slim-lined structure'. In this new departmental structure tourism will be part of the 

Economic Development Division in the Environmental Services department. Leisure, 

parks, arts, culture and museums will be part of the Amenities Division in the 

Community Services department. For a number of years the Borough Council made 

several attempts at restructuring but proposals to achieve this have, until recently, 

always met with fairly strong opposition. However, the Council feels that now is the 

right time to implement these proposals because the very structure and nature of local 

government is in the process of changing, as described by a Council officer: 

Changes are happening because of the evolution in local government. [... ] 

It's a new way that local authorities are being asked to evolve by central 

government and by outside pressures, that we should he working in a 

"' Shrewsbury and Atcham Borough Council (1997) Consultation document Shrewsbury: SABC 
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different way, more in partnership with the outside world rather than being 

insular, and having a much more coordinated approach to the way we are 

doing things. 

Shrewsbury has never had a very ambitious Borough Council. An interviewee 

characterises it as follows: 

A well-run, low spending, do-what-you-have-to-do type of authority. We 

have been efficient as far as the Audit commission is concerned. Don't take 

any risks, keep the dish level. 

The Council now acknowledges that it has to be more customer-oriented and forward 

looking and that it will have to consult far more with the people it represents and the 

people it serves. There is a need to be more open and accountable. This is one of the 

reasons for the restructuring. Over the last five years the number of partnerships has 

increased in Shrewsbury. There is, for example, the town centre management 

partnership, in which the Borough Council is one of the major players along with the 

County Council and some of the bigger retailers in the town. On the regional level there 

is the Shropshire Regeneration Partnership, a partnership of all the districts and the 

county of Shropshire together with the health authority and the police plus certain 

outside agencies. All these partnerships are generally seen as a positive development, 

not as a threat to the role of the Council. The Council acknowledges that partnerships 

have on balance even enhanced its role because they are now able to take on board the 

views of a wider community in its decision making process by getting better feedback, 

although this is of course not always a smooth and easy process. 

There is currently a strong feeling of over-government in the county of Shropshire with 

a County Council, six District Councils, several Parish Councils and a unitary authority 
(Telford). An interviewee in Shrewsbury and Atcham Borough Council expressed the 

opinion that the rest of Shropshire should now be just one local authority because ̀ the 

public are very confused'. The Borough Council, for example, collects all the council 
tax but the County Council spends 90% of it. Shrewsbury and Atcham Borough Council 

have made it clear that they are quite happy to be abolished and be part of a unitary 
authority. Advantages of this would be less duplication, financial savings and increased 
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clarity on responsibilities. An interviewee at the Borough Council believed that the 

recent development of regional government (Regional Development Agency) will 

hasten the day when Shropshire has a unitary authority. This would certainly encourage 

(sub)regional cooperation and partnerships, an issue which has until recently been quite 

problematic in Shrewsbury but which is improving. Shrewsbury has never been 

wholeheartedly involved at the regional level because some councillors tended to think 

that regional associations were all geared towards the conurbations because most of 

those were Birmingham-based. Some people in Shrewsbury have expressed similar 

worries about the new Regional Development Agency. 

The culture of tourism in Shrewsbury 

Shrewsbury, a picturesque market town, is not particularly well-known as a day 

attraction, certainly not as much as they would like it to be. It is still relatively little 

known which is also part of its charm. This problem was described by several 

interviewees in the public sector as well as in the private sector: 

It's a slightly hidden county. The town doesn't yield up all its treasures that 

easily. When visitors arrive they are pleasantly surprised how nice it is. 

It is not at all well-known. I think it has a real image problem. I think that 

people don't know what is here. There is a beautiful river. There's a 
beautiful park which is all just hidden away as though it doesn't exist. As an 
image it doesn't really have one. It has one as a quaint old market town. 

Shrewsbury is a bit old-fashioned but I mean that in the nicest possible way. 

In an attempt to overcome this lack of identity Shrewsbury is concentrating its 

promotional efforts on a number of themes. A very important theme and one which is 

unique to Shrewsbury is `Brother Cadfael', based on medieval mystery stories by a 
Shropshire author set in and around Shrewsbury and featuring the `detective' Brother 
Cadfael. Shrewsbury's shopping facilities are, furthermore, quite strongly promoted as 
an important attraction of the historic town centre. The museums in Shrewsbury have a 
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local to regional function. They are part of a package of attractions but are not crowd- 

pullers in their own right. Shrewsbury is also marketed as an intriguing place: 

Shrewsbury is a town of intrigue. With its narrow, cobbled streets and 

distinctive black and white buildings, it's easy to believe that you've just 

stepped back into the mists of time to emerge in Tudor England. And as you 

delight in the olde world atmosphere, explore the town's countless hidden 

shuts and passages. ' 72 

Figure 6.8 The Old Market Hall. Located on The Square and built in 1596, this is 

where the town's wool merchants conducted their business. 

Most interviewees agreed that more should be done to increase visitor numbers and to 

realise the potential that Shrewsbury has as a visitor destination. Some suggested that 

the attractions the town has at the moment are not distinctive enough and that a very 
strong product that can really identify itself with Shrewsbury is needed. Others 

suggested that the answer lies in more promotion. Specific markets that would be 
interested in the attractions of Shrewsbury should be more effectively targeted. 
However, not all interviewees envisaged the same level of ambition for the town. Some 
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interviewees stressed that it was important to get the right balance and not becoming too 

overcrowded with tourists, citing Bath as an example of a city where this balance was 

lost. Other interviewees are hoping to make Shrewsbury as well-known as places like 

Bath, Stratford and Canterbury. This latter group, consisting of private as well as public 

sector people, expressed a certain frustration about Shrewsbury's lack of ambition and 

its failure to realise their vision for tourism in the town, for example: 

They [the tourism industry] have to open their eyes a little bit and say that 

they've got a lovely town here with beautiful surrounding areas and that so 

much more can be clone with a little bit of thought and imagination. [... ] 

There has to be a progressive attitude towards bringing in people to see the 

town. 

Figure 6.9 Shrewsbury town centre. Shopping is an important leisure activity in the 

town centre. 

In 1998 Shrewsbury received 1.8 million visitors of whom 1.54 million were day or 
touring visitors. The visitor market is made up of 51 % day visitors from home, 13% UK 

touring visitors and 29% UK visitors staying overnight in the county of Shropshire. 

172 Shrewsbury and Atcham Borough Council (1998) Shrewsbury '98. Traditional England. Visitor 
Guide; littp: //www. shrewsburytourism. co. uk Accessed October 1999 
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Visitors from overseas made up 7% of the total visitor market. For these overseas 

visitors Shrewsbury is part of the larger destination of Shropshire or the touring area 

around the Welsh Borders and Herefordshire. Around half of the day visitors (53%) are 

from the Heart of England Tourist Board region, with 18% of all visitors coming from 

the West Midlands, 14% from Staffordshire and 14% from elsewhere in Shropshire. The 

North West (19%) and Wales (16%) were the other main suppliers. The main purpose 

of visiting the area was for pleasure, cited by 74% of visitors surveyed. Visiting friends 

and relatives was stated by 11% of all those surveyed. Business or work was specified 

by 9% of all visitors. The main activities undertaken by visitors (to the county of 

Shropshire) were sightseeing, including visits to attractions, undertaken by two thirds 

(64%) of all visitors. Shopping was the second most dominant activity with 46% of all 

visitors undertaking this activity. Exploring towns was noted in third place with 42% 

participating in this activity. 

During their visit to Shrewsbury a total of £57 million was spent by all tourists 

annually. The main beneficiaries of the visitor spending are shops, accommodation 

facilities, cafe's/restaurants, pubs, attractions/entertainment and transport facilities. The 

1.8 million visitors support around 2,300 jobs in the Borough. 173 Demographic analysis 

shows that the adult non-family market is very dominant with 45% of all visitors being 

part of a group of two or more adults. Shrewsbury is mainly targeting `the older and 

retired market', which they have broken down into very specific segments such as the 

`active retired, 60-80 years of age', the `new empty nesters, 40-55', `urban country- 
lovers, 50-65' and the `traditional and sociable, 45-60'. Geographically their target 

markets are the Benelux countries and the North Americas. Their aim is to project the 

town as a more discerning destination for the second or third time visitor to the UK and 

as a hub for exploring Shropshire's many attractions as well as a destination in its own 

right. Realistically Shrewsbury is a short break destination. This is the area in which the 

town's marketeers see plenty of room for growth particularly in the slightly longer 

break of four nights. 

173 All statistics and other numerical information from: Shrewsbury and Atcham Borough Council, 
Culture and Tourism Division (1996) Shrewsbury Visitor Survey 1996 Shrewsbury: SABC 
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Name 

Attingham Park 

1 jy 

Historic house 

Visitor number 

63,975 

The Shrewsbury Quest Visitor centre 53,246 

Shrewsbury Castle and Shropshire 

Regimental Museum 

Historic monument 47,049 

Shrewsbury Abbey Church 45,780 

Wroxeter Roman Site Historic monument 27,895 

Rowley's House Museum Museum 27,708 

St. Julian's Craft Centre Miscellaneous 12,000 (estimate) 

Bear Steps Hall Historic house 11,000 (estimate) 

Source: English Tourism Council (2000) 

Table 6.5 Top 8 visitor attractions in Shrewsbury, 1999174 

The governance structure of the tourism system 

Shrewsbury and Atcham Borough Council 

Shrewsbury and Atcham Borough Council puts quite a high prominence on tourism. It 

recognises it as an important industry and would like to encourage tourism to the area 

more. They are positive about the sector in that there is a dedicated post for tourism 

which it does not have for other types of industry. The Tourism and Marketing Officer, 

whose remit is the marketing and development of tourism for the benefit of the borough 

area, is involved with most other departments of the Council, `indirectly with probably 

all of them'. Over the years the Council's involvement in tourism has developed, as 
described by the Tourism and Marketing Officer: 

The council has recognised the economic benefits of tourism more, not quite 

enough yet, but more and I think that's actually become more important in 

the sense that I think when my predecessor was appointed to the post and 

when the council first started investing in tourism, because it was a historic 

town, it was just something it ought to do. But now it is actually a bit more 

174 This top 8 includes attractions that are free as well as those that charge an entrance fee. The English 
Tourism Council only lists those attractions receiving a minimum of 10,000 visitors a year. 
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hard-headed about it and realises it should do it because it brings money 

into the town and area. 

The Council is currently in the process of developing a new tourism strategy for the 

area. 175 At a meeting of the Shrewsbury Chamber of Commerce in 1998 on the subject 

of tourism strong support was expressed for this new tourism strategy to be a strategy 

for the Borough area as opposed to solely one for the Borough Council. It should try to 

pull together not just the plans and priorities of Shrewsbury and Atcham Borough 

Council through its Tourism unit, but also those of other organisations and businesses in 

the area. The Shrewsbury Tourism Association -on which more detailed information can 

be found later on in this chapter- agreed to lead the strategy. Organisations, businesses 

and individuals who might have a direct or indirect interest in tourism were consulted 

and invited to suggest where their own plans and activities should be included in the 

strategy as well as make comments and suggestions and express any concerns. 
Representatives of the town centre management partnership plus Shrewsbury Business 

Club and the Chamber of Commerce in their own right were also invited to input into 

this consultation process. The Draft Strategy has been compiled by the Tourism and 
Marketing Officer of the Borough Council based on the outcomes of this process. The 

draft Strategy will be sent to all those who responded with input, comment and 

suggestions as well as other key individuals and organisations. 

The aim is to produce a strategy in which all the interested parties have a stake, can 

support and help to implement. It is, furthermore, recognised that once the strategy is 

completed there is a need to oversee the strategy, monitor its progress and to develop 

and amend as necessary to react to, and pre-empt changing circumstances. The aim is, 
in their words, to remain focused but flexible. The objective of tourism is `to contribute 
to the economic and cultural health of the borough by increasing visitor spend'. In order 
to achieve this, they plan to improve the visitor's experience of both town and rural 

area, to maintain and increase the quality, diversity and number of services and facilities 

available to visitors as well as to communicate the visitor offer more effectively. To this 

end, the following concrete actions need to be taken: raising awareness about 
Shrewsbury; increasing the average length of stay in the town as well as increasing the 

175 Shrewsbury and Atcham Borough Council (1999) Draft Tourism Strategyfor Shrewsbury 2000-2005 
Shrewsbury: SABC 
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number of visits off-season; spreading the benefits of tourism spend through the 

borough; identifying and encouraging new tourist related investment and development; 

improving access to and around both town and rural area; and improving research, 

monitoring, consultation and communication. 

Shrewsbury Tourism Information Centre 

As most other English Tourism Information Centres, the role of the Shrewsbury TIC 

has changed quite considerably over the last years. The TIC has become more business- 

like and the product that they are offering is much more professional. They do -or are 
forced to- generate an increasingly large amount of income themselves. The interviewee 

at the TIC, while concerned about striking the right balance between commercialism 

and service provision, expresses this sense of commercialism: 

It is not a statutory obligation but it makes very good commercial sense for 

them [TICs] to do it [providing free information]. So that's the bottom line 

isn't it? I think they call them loss leaders in supermarkets, don't they? 
Obviously, nothing is ultimately given. You are expecting something in 

return. You're expecting the visitor to be here and maybe go and spend 

some money in a restaurant or whatever. 

Another change in the role of the Shrewsbury TIC has been a recent restructuring of its 

activities with resources being shifted from marketing to services. It has been the sheer 
volume of enquiries that has necessitated that change. The Shrewsbury TIC receives in 

excess of a quarter of a million people annually which, according to the interviewee, 

puts them in about 10`h position for busy TICs nationally. With this shift they aim to 

provide a better service. The TIC has got quite a lot of contact with the various branches 

of the tourism sector -museums, hoteliers, accommodation providers, attractions- as 
well as with other TICs in the area. They are not directly involved in the Shrewsbury 
Tourism Association because they see themselves as having a more neutral and reactive 
role. 

Shrewsbury Tourism Association 

The Shrewsbury Tourism Association is a subscription paying organisation of private 
businesses within the tourist industry, supported by an annual Council grant. It has got 
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around 160 members representing different segments of the tourism industry: most of 

the accommodation sector, most of the attractions, half of the restaurants and a few of 

the retailers. Three councillors are also involved in the association. The Tourism and 

Marketing officer of the Council provides the secretariat and the treasuries for this 

organisation. The association was set up to get more private sector involvement into the 

way tourism develops in the town and also to get more private sector funding. The 

Association performs various roles. It is a talking shop for the members as well as a 

promotional organisation. Its role is also to liaise with the Council. The Tourism and 
Marketing officer's role is to advise and give guidance but the association also advises 
the Officer on how things are from their point of view. It, furthermore, tries to come up 

with innovative ideas and activities to benefit the tourism sector. The Association has 

close links with various organisations, for example the Chamber of Commerce and the 
Shrewsbury town centre management partnership as well as regional and national 

organisations like the Heart of England Tourist Board and the British Tourist Authority. 

Chamber of Commerce 

The Shrewsbury Chamber of Commerce does not have a direct involvement in tourism 
in the town. It has not got a specific tourism forum. However, among its members are 
numerous businesses in the tourist industry and the Chamber certainly expresses views 
on how tourism can be developed and how the town should be promoted. 

Assessing the institutional thickness of tourism governance in Shrewsbury 

All relevant tourism stakeholders are involved in the governance for tourism in 
Shrewsbury. The private sector tourism industry could however be more involved. This 

current lack of commitment and ambition, according to several interviewees, largely 

comes down to the nature of the tourism sector in Shrewsbury, which is mainly made up 
of small businesses. Although this might be the case in most medium-sized cities, this 

problem is particularly apparent in Shrewsbury. The Borough Council would like the 
private sector to take a bigger role in tourism, but because the majority of Shrewsbury's 
tourism businesses are small it is difficult for the tourism sector to organise itself or to 
put money into projects which are not of immediate direct benefit. The attitude of these 
tourism businesses is described by several interviewees: 
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90% of the people are not terribly ambitious. There is very little 

competition in Shrewsbury so people didn't have to be very ambitious. That 

is changing however. People are waking up to the fact that they are not just 

competing with Stratford down the road. They're competing with 

Canterbury and Lincoln and York and Edinburgh. They've also got to 

compete with places in France and Holland and Germany. But people in 

Shrewsbury don't think of it as global at all. [Shrewsbury Tourism 

Association] 

There are a lot of people in business who have been here a long time and 

may not be able to change as quickly as they need to. It does have quite a lot 

of people that moan about things and don't ever do anything about them. 

[Tourism Manager, Shrewsbury and Atcham Borough Council] 

The level of inter-institutional interaction between the stakeholders that are involved in 

the governance of tourism in Shrewsbury is adequate. There is clarity on roles and 

responsibilities within the governance of tourism in the city and most agreed that this is 

the advantage of a small town. There are a few key players in Shrewsbury's tourism 

system who participate in several organisations and committees, `so it's all inter- 

networked really'. This is mirrored in the changing culture of the Borough Council in 

which more emphasis is placed on partnerships making them less insular than they have 

been in the past. These partnerships extend beyond the local area, for example in the 

case of the Shropshire Tourism Marketing Consortium of which Shrewsbury and 
Atcham Borough Council is a member along with the other district councils in 

Shropshire and the County Council and some outside organisations like the Rural 

Development Commission. The brief of this Consortium is to market Shropshire as a 

visitor destination. The Consortium was set up in the middle of the 1990s at a time 

when Shropshire County Council had to make massive budget cuts and one of the 

things that got cut was tourism marketing. The County Council was willing to put a 

reduced amount of money into a central pot to which various other organisations would 

also contribute to enable the continued marketing of Shropshire. 

The flexibility and openness of Shrewsbury's governance structure and culture for 

tourism is inadequate. This is perhaps explained by the tourism industry's lack of 
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involvement which means that there is no culture or tradition of horizontal partnership 

formation. This should be encouraged more by the Shrewsbury Tourism Association. 

Just as in Oxford, coordination and leadership for the tourism system is mainly provided 

by the Council's Tourism and Marketing Officer. There is some overlap and duplication 

of activities and the interviewees expressed how this was very difficult to avoid. An 

example of such overlap is the tourism brochure that the Council produces every year in 

conjunction with the Tourism Association and the shopper's guide that is produced 

annually by the town centre management partnership. All parties involved are aware of 

this problem and acknowledge that the solution lies in closer cooperation. There was, 
however, also an interviewee who saw certain advantages in this overlap: 

The nice thing about that is that we can then use the expertise on the other 

committees as well. If we have a certain project that we want to start off or 

complete and we don't necessarily have the skills to do it, it's very easy now 

to call upon your contemporaries and say we need your help on this. 
[Shrewsbury Tourism Association] 

Institutional thickness Assessment 
Stakeholder All relevant stakeholders are involved in the governance of 
involvement Shrewsbury's tourism system, except for the smaller tourism 

businesses. In addition, there is no Chamber of Commerce 
involvement. 

Inter-institutional The level of inter-institutional interaction between the tourism 
interaction stakeholders is adequate. Within the governance of Shrewsbury's 

tourism system there is clarity on roles and responsibilities. 
Flexibility and The flexibility and openness of Shrewsbury's governance structure 
openness and culture is inadequate because there is no culture or tradition of 

horizontal partnership formation. 
Coordination Coordination and leadership for Shrewsbury's tourism system is 

mainly provided by the Council's Tourism and Marketing Officer. 
Common objective Cultural differences and differences in the levels of ambition 

between the tourism stakeholders have prevented the 
establishment of a common vision for the development of tourism 
in Shrewsbury. 

Table 6.6 The institu tional thickness of Shrewsburv's tourism svstern J 

There are some differences in organisational cultures in Shrewsbury, particularly 
between tourism businesses and the Borough Council. The Council to a great extent 
represents the residents of Shrewsbury whose needs might be different from those of the 
business community. There is however increasing understanding between both sides. 
Although these cultural differences have not been the source of any great conflicts 
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between the parties involved, they have prevented the establishment of a common 

vision for the development of tourism in Shrewsbury. All interviewees were of the 

opinion that the current governance structure of the tourism system in Shrewsbury was 

effective and efficient given the resources that it has. Most thought that with more 

resources they would be able to achieve a lot more but immediately concluded that this 

is not realistic. Table 6.6 summarises the institutional thickness of governance structures 

and cultures for tourism in Shrewsbury. The interviewees expressed strong ideas on 

what the ideal organisational structure of the tourism system should look like. An 

interviewee in the Borough Council, for example, said that: 

If you started from a blank sheet of paper you could make it more effective 
in terms of how you use the people and their strengths and the budgets. 

Ideally I would have less organisations with stronger defined roles and 

good channels of communication between them. Ideally less different pots 
into which the sector pays to get what they want. There would be a role for 

the private sector in contributing financially certainly but also having a 

voice. 

Likewise, a member of the Shrewsbury Tourism Association said that: 

If Shrewsbury is ever going to be seriously a big player in tourism it needs 
to have a very experienced marketing person. It needs a high profile image 

and you only get that by good marketing and a good long-term plan. It 

needs to be somebody from the private sector. They have to market 
Shrewsbury. They will have to link in to all the other associations but they 

mustn't become bureaucratic. The present Tourism and Marketing Officer 

does 25% of that job at the moment but has a tourist office to look after and 
has a council role so can't focus full-time on marketing Shrewsbury. 
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Delft 

Introduction 

Delft, a small city with 96,182 residents176, is located in the centre of the Randstad 

region of the Netherlands. The city has got an historic city centre with monumental 

buildings and is famous throughout the world for its `Delft Blue Pottery'. Tourism, 

recreation and culture are important economic sectors in the sub-region called 

Haaglanden. The coast, the historic city centres of Delft and The Hague and several 

large attractions, such as Duinrell (a themepark) and Madurodam (a small-scale model 

version of Dutch landscapes and landmarks) are big crowd-pullers. However, Delft's 

promotional activities do not so much focus on tourism but instead revolve around the 

city's economic attraction. With a technical university, several large (international) 

companies as well as research institutions, Delft promotes itself with the slogan 
`Knowledge-based City' (Kennisstad). Although this does generate a fair amount of 
business-related tourism, the wider connection of this theme to tourism has proven to be 

quite problematic, as is shown in the following sections. 

The structure and culture of governing 

At the time of conducting the interviews Delft City Council had a fairly conventional 
departmental and committee structure177, although they were about to start a process of 

restructuring. Over the last few years several proposals have been made to change the 

culture and the structure of the Council, but these attempts have, up until now, always 

met with opposition. The current structure was put in place at the end of the 1980s and 

was at that time a very popular model for local government. 178 The City Council felt 

that this particular structure was no longer appropriate and adequate to deal with the 

modern requirements for local government. There was a strong departmental culture, 

with the departments functioning as free-standing, separate entities. This meant a lack of 

176 Number of inhabitants as on 1 April 2000. Gemeente Delft, afdeling Communicatie. 
177 Out of six committees, the 'Education and Employment' committee was, among other subjects, 
dealing with tourism issues. The 'Social Affairs' committee was dealing with sport, culture and 
recreational issues. 
178 It was called the 'Tilburg model'. This type of local government is explained in the following chapter. 

172 



cooperation. The Council was also facing serious budget cuts. In the summer of 1998 

the Councils started a process of reorganising its culture and structure `because Delft 

wants to be able to respond flexibly to its continuously changing environment'. 176 This 

means involving stakeholders and responding to their needs. In the new structure and 

culture the governmental organisation of Delft should be more 'customer'-focused, 

more open, accessible and accountable, more focused on cooperation as well as more 

efficient and effective. These reorganisations meant that at the time of interviewing 

Delft City Council was in a somewhat transitional phase, searching for new objectives 

and legitimations and therefore necessarily a bit inward-looking, according to a Council 

officer. 

The culture of governance in Delft has changed quite strongly in recent years. 

According to an interviewee in the City Council Delft used to be a city with very little 

confidence, with a lot of people `moaning' about things. This mood has changed and 

there is now a much greater appreciation of the potential the city has. Several projects 

and economic activities have been and are still taking place which meant that the city 

has grown considerably in recent years. This general shift in mood is reflected in the 

operations of the Council, which have become more open and involving more outside 

partners. The Council has become an enabler, or to use the Dutch jargon, an interactive 

policy-maker and describes its new role as 'listening, coordinating, agreeing and 

cooperating'. The increase in partnerships in the city is exemplified in the recent 

establishment of city centre management as part of a new and integral strategy for the 

city centre. Several parties in the centre -such as residents, the City Council, retailers, 
the tourism and cultural industries- have concentrated their forces to improve the 

economic, cultural and tourism sector in the area. '77 

Issues of sub-regional governance are currently heavily debated in Delft and the 
Haaglanden region. A number of local authorities have realised that certain activities are 
best undertaken, and certain problems best tackled, at a sub-regional level in between 

city councils and the province. Businesses are also calling for changes to the region's 
governmental arrangements to deal more effectively with issues like infrastructure and 

176 litip: //www. delft. nl Accessed May 2000 
177 Kamer van Koophandel en Fabrieken Haaglanden (1998) `Conferentie Binnenstad Delft' Kamerkrant 
September; Kamer van Koophandel en Fabrieken Haaglanden (1998) `Delft krijgt 
Binnenstadsmanagement' Kamerkrant April. 
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planning. 178 There have been proposals for the formation of a formal Haaglanden region 

but these have so far been turned down by national government. However, numerous 

organisations have already shifted their focus to the region in the hope that a formal 

recognition of this in the form of a regional government will come soon. 

The culture of tourism in Delft 

In terms of tourism, Delft is one of the best-known Dutch cities. The product of Delft is 

based on four aspects. First of all, Delft is promoted as an historical city. The city has 

got a medieval structure and its historical centre is well preserved. Canals, bridges, 

patrician houses, churches and other monuments make up the character of the city. 

Secondly, Delft is promoted as a `cosy' city with its numerous cafes, street terraces, 

restaurants, shops and markets lining the canals. The city centre is small-scale and 

compact with most attractions located in walking distance of each other. Thirdly, the 

links of Delft with the House of Orange, the Dutch royal family, are emphasised. 

William of Orange once had his residency in the city and has been buried in one of the 

churches. Fourthly, the city is famous for its Delft Blue pottery, a very important part of 
Delft's image, especially for the overseas market. Delft has still got three pottery 
factories that besides production increasingly focus their attention on tourism. An 

interviewee at one of the factories explained this shift in attitude: 

Authenticity is becoming more important for tourists. They want more 

interactive attractions as well. Tourists are getting more demanding and we 

are now well on our way to becoming a fully fledged tourism attraction. In 

the 1980s we began to realise that tourism could be an important source of 

income for us. At the moment our production and our tourism functions 

could not exist without one another and we are trying to open up even more 

parts of the company to the public. 

18 Kamer van Koophandel en Fabrieken Haaglanden (1998) `Ondememers willen Oostland-stad' 
Kamerkrant April 
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Figure 6.10 Delft's historic city centre. The numerous canals and bridges contribute 

to the centre's historic character. 

There is a risk that Delft's image becomes old-fashioned when these four elements are 

over-emphasised. Moreover, the varied nature of Delft's attractions can be a 

disadvantage when trying to communicate a clear image to visitors. Delft's foremost 

attraction is the city centre. Apart from that is has not got a `must-see' attraction which 

several interviewees have identified as a weakness. Tourism in Delft is a fairly 

problematic issue. The sector makes a considerable contribution to the city's economy 

as well as giving the city world-wide fame. Those involved in tourism acknowledge the 

sector's potential to generate money. On the other hand, however, there are also groups 

in Delft, for example local residents, who are generally less in favour of encouraging 

tourism and tend to emphasise the negative effects associated with it. On the same 

account, it is not the objective of the city's tourism strategies to attract a greater volume 

of visitors but instead to attract the `longer staying, higher spending' visitor. 179 Hence, 

as one interviewee put it, Delft has got `a sort of love/hate relationship' with tourists. 

For years this ambiguous attitude prevailed in the city hampering partnership formation 

and a recognition of tourism's potential. 

19 VVV Delft (1996) Meerjarenbeleidsplan VVV Delft 1997-2000 
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In terms of promotion and product development Delft takes part in a cooperative 

tourism project called the `Secrets of Holland' together with the cities of Haarlem, 

Leiden, Gouda, Schiedam and Dordrecht. 180 The name of the project derives from the 

fact that the majority of (overseas) visits to the Netherlands are concentrated in 

Amsterdam hence the character of the `true Holland' in these six cities is a well-kept 

secret. These towns, all within close distance of Amsterdam, tell the cultural history of 

the province of Holland. The six cities together are the birthplace of Holland at a time 

when commerce and culture started to flourish. Famous names like those of the painters 

Rembrandt and Vermeer are connected to the cities. The town centres have managed to 

maintain their monumental and historical character. The aim of this joint promotion 

campaign is to promote cultural and heritage tourism in a broad sense. Organisations 

participating in this project are the Ministry of Economic Affairs, the provinces of North 

Holland and South Holland, the six Dutch cities, the tourists boards of each of these 

cities, the Netherlands Board of Tourism and the Provincial Tourist Board South 

Holland. The governmental organisations have a facilitating role in this partnership. 

Tourism businesses are strongly encouraged to contribute and participate. 

Of all the people visiting Delft 40% are from overseas. 37% are from the province of 

South Holland and the rest of the visitors come from all over the Netherlands. The 

majority of Dutch visitors (92%) were on a day-trip from home. 81% of overseas 

visitors came to Delft as part of their holiday. 14% combined their trip to Delft with a 

visit to friends and relatives. 9% of overseas visitors were on a business-related trip and 
5% cited other reasons to visit Delft. Most visits to Delft by Dutch as well as overseas 

tourists are short, with the majority visiting the city during a day-trip. The city tries to 

increase its share of longer-staying visitors and business tourists because of their 

propensity to spend more. Delft is very popular with the 50-plus market. Research has 

also shown that the majority of visitors to the city are well-educated. Delft is also a 

popular destination for overseas organised group travel. Activities that the visitors in the 

city undertake include shopping, guided tours (walking or by boat), visiting heritage and 

cultural attractions, visiting cafes and restaurants. Of all the attractions in Delft, the 

'so Dordrecht, Genreente, Sociaal Geografisch Bureau (1996) Het Delftse Geheim van Holland. Een 
Onderzoek naar Cultuur-historisch Toerisme in Delft November, Dordrecht: Sociaal Geografisch Bureau; 
Provinciale VVV Zuid-Holland (1998) Promotiecampagne Het Geheim van Holland 9 January, Delft: 
VVV Zuid-Holland 
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three pottery factories together get the most visitors. 181 The tourism sector sustains in 

the region of a thousand jobs in the city, representing 7% of total employment in the 

area. 182 

Z= Type Visitor number 

Royal Dutch Delftware I Workplace 1 170,000 

Manufactory `De Porceleyne Fles' 

Delftware Manufactory `de Delfste Workplace 

Pauw' 

Nieuwe Kerk and Oude Kerk 

Canal boat trips 

Het Prinsenhof 

Legermuseum (army museum) 

Techniek Museum 

Toren Nieuwe Kerk ( Church tower) 

Atelier De Candelaer 

Museum Lambert van Meerten 

Church 

Transport 

Museum 

Museum 

Museum 

Historic monument 

Museum 

Museum 

159,000 

105,302 

55,000 (1996) 

54,410 

54,112 

38,290 

31,500 

30,000 

21,758 

Source: Nederlands Bureau voor Toerisme (1999) 

Table 6.9 Top 10 visitor attractions in Delft, 1998183 

The governance structure of the tourism system 

Delft City Council 

The involvement of Delft City Council in the city's tourism system shows certain 

remarkable similarities with the case of Oxford City Council. Tourism has always been 

of importance to Delft's economy but has only found a place on the city's political 

agenda in recent years. In the 1980s the general attitude in the city towards tourism and 

tourists was one of antipathy. There is now more interest in the sector and a realisation 

18' Sociaal Geografisch Bureau (1996) Het Delftse Geheim van Holland. Een onderzoek naar cultuur- 
historisch toerisme in Delft Dordrecht: SGB 
182 No separate data on employment in Delft's tourism sector were available. There are however statistics 
on general employment in the city. If we combine the clusters `hotels, restaurants and cafes' and 
environment, culture and recreation', these two sectors represent 7% of total employment. Source: 
Gemeente Delft (1998) Essential Facts about Delft Knowledge-based City 
183 This top 10 includes attractions that are free as well as those that charge an entrance fee. 
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that more needs to be done to benefit fully from tourism's potential to contribute to the 

city's well-being. Despite the Council's acknowledgement of the importance of tourism, 

it cannot be said to commit adequate resources to the sector. Tourism is a part-time post 

within the department of Economic Development. The person responsible for this sector 

also deals with `business and industrial location policies' and Delft Kennisstad and sees 

these as quite separate sectors: ̀ tourism doesn't fit in with that' and `Delft promotes 

itself as a knowledge-based city and that has not got a link with tourism'. However, a 

city's tourism strategies, no matter what its objectives might be, can only then be 

effective if it is a council-wide strategy. At present Delft's tourism policies are not 

adequately linked in to the activities of other relevant council departments, although 

some interviewees thought that this was slowly beginning to change. 

In 1990 the city developed its first tourism strategy called Delft's Actionplan for 

Tourism (DAT). These plans are devised for a period of four to five years. Two 

strategies have been created so far and they are currently in the process of developing a 
third actionplan. Only the City Council, the Chamber of Commerce and the VVV were 
involved in the first actionplan. In the second phase these were joined by the hotel and 

catering industry (Horeca Nederland, division Delft/Oostland). For the development of 
the third plan the retail industry (Ondernemers Federatie Delft, OFD) has been taken on 
board as well. This industry at first had a very sceptical attitude because they did not 
think they had anything to do with tourism but soon realised the added value this 

partnership could generate. The DAT was set up for three main reasons: as an action 

plan with very practical projects; to initiate and stimulate cooperation through 

partnership working; and to attract funding from governmental organisations and private 

sector partners. The objectives of the action plans are, first of all, to increase the quality 

of Delft as a tourist attraction. Secondly, to increase the duration of visits to the city and 
thirdly to make better use of tourism's economic potential. Overall the DAT-project is 

more an implementation unit than a consultation mechanism. The City Council sees 
itself as having a facilitating role in all this. 

The first Delft Action Plan for Tourism was very much a starting-up phase, to take stock 
of the tourism sector. A strategy to develop tourism was devised with projects and 
activities. This was very much an implementation phase in which the Council also 
started to acknowledge that tourism links into many other activities and sectors in the 
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city. The second Delft Actioplan for Tourism was one in which the partners began to 

look closer at the funding of these projects and activities, which resulted in the creation 

of a Tourism Fund. Cooperation between the various partners had proven to work very 

well and there was great enthusiasm to continue this. The current third phase is much 

more evaluative then the previous two. Despite the enthusiasm things were not working 

as effectively as they should. It was questioned whether Delft made enough use of its 

status and image as a tourism destination in terms of employment and other economic 

benefits. They came to realise that promotion and marketing had become more 

important and that the activities currently undertaken by the VVV in these fields were 

no longer adequate. Delft has a lot of potential but in order to fully use this a more 

progressive strategy is necessary with strategic cooperation between all those involved 

in the sector. The third Delft Actionplan for Tourism therefore aims to increase 

cooperation in the Haaglanden region, to develop a strategy for the future development 

of tourism and to think about appropriate organisational structures to achieve this. 

Delft Knowledge-based City partnership (Projectbureau Delft Kennisstad) 

In 1995 the City Council selected ̀ Delft Knowledge-based City' as the central theme of 

the city's promotional strategy and created a partnership -within the City Council- to 

coordinate and implement its activities. The aim of this theme is to communicate Delft's 

entrepreneurial and dynamic character and its concentration of knowledge-based 

companies. This particular theme has received a fair amount of criticism from various 
tourism-related organisations in the city, also expressed by some of the interviewees, 

complaining about the fact that this theme does not include a tourism perspective. This 

might at first sight seem true, but when taking a closer look at the slogan it appears that 

tourism plays quite a large part. These knowledge-based companies and institutions can 

generate a great amount of business-tourism. The partnership, for example, together 

with the hoteliers, the VVV and the City Council is currently working on a brochure to 

entice business tourists to visit Delft as a holiday destination. Furthermore, when 
examining the partnership's policies and other documents it becomes clear that they see 
culture, in the wide sense, as a definite part of Delft's image. They acknowledge that a 
good cultural climate in a city is an element that could benefit the economic attraction 
of the city: 
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The combination of technology with the historic city centre gives Delft a 

unique position in the Netherlands and a certain allure abroad. 184 

Figure 6.11 Delft as a `cosy' city. The small-scale and compact nature of the city 

centre together with its retail facilities are an important element in Delft's promotion. 

Chamber of Commerce Haaglanden, Delft branch 

In a recent reorganisation the Chamber of Commerce Haaglanden was created 

consisting of four different branches: The Hague, Zoetermeer, Naaldwijk en Delft. The 
Chamber of Commerce Haaglanden has a Tourism Committee dealing with tourism 
issues affecting the sub-region. Members of this committee come from across the region 
and from different organisation such as local authorities, tourism businesses and VVVs. 
Each branch has, furthermore, got a regional committee dealing with issues affecting 
that particular locality. An interviewee at the Chamber of Commerce in Delft said that it 

"4 Projectbureau Delft Kennisstad (1997) Actieplan Delft Kennisstad 
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was important that they are involved in tourism because of their close links with 

tourism-related businesses. They see themselves as having a neutral position in between 

the private and the public sector and as a facilitator of communication between the two 

parties. The Chamber places great importance on issues of cooperation, partnership and 

communication. 
185 There needs to be cooperation between and within the Chamber of 

Commerce, governmental organisations, businesses and voluntary sectors on the local, 

regional and national level. They, furthermore, see great value in representation in 

sectoral organisations because this increases lobbying capacity towards governments. 

Tourism Information Centre Delft (VVV Delft) 

The VVV Delft is experiencing similar changes as other VVVs across the Netherlands. 

At the beginning of 1996 the VVV Delft underwent a reorganisation which resulted in a 

stricter separation between its front-office function (the provision of information and 

related activities) and its back-office function (all activities related to administration). 

There is a trend across the Netherlands for VVVs to concentrate more on their 

informative role and less on promotional activities, as was explained in chapter 5. As 

the interviewee at the VVV Delft explains, a VVV is more and more expected to 

operate like a business and it is therefore not surprising that it increasingly concentrates 

on those activities which generate the most financial benefits. The VVV has expressed a 

certain amount of frustration about the lack of financial commitment and involvement 

of the City Council and tourism businesses. The consumer, on the other hand, was 

prepared to pay for the services of the VVV. 186 Consequently, as the interviewee at the 

VVV Delft described: 

We are more and more focusing on the consumer because that is where the 

money is. Most of our income we generate at the information desk, 60%. So 

to survive you have to focus on the consumer. I have learned that this 

service, this information provision is the primary job of a VVV. That is 

where we have got a monopoly in. There are lots of competitors in the field 

of marketing. [... ] We concentrate on what is best for our business and that 

might not necessarily be best for Delft. 

185 Kamer van Koophandel en Fabrieken Haaglanden (1998) Haaglanden Maakt zijn Toekomst. Strategie 
voor een Gezamenlyke Inzet Den Haag: KvK 
186 VVV Delft (1998) Identiteit en marketing-communicatiestrategie van VVV Delft 
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Figure 6.12 VVV Delft. The VVV is located on the central 'Markt' square with the 

Renaissance town hall. 

This attitude, although understandable to a certain extent, means that the VVV Delft 

does not participate in as many regional and national partnerships as it should do. The 

VVV is of the opinion that participation in most of these partnerships is too expensive 

and focused on the needs of the majority instead of the individual city. 187 These 

partnerships, generally, do not reap enough benefits for the VVV Delft or do not fit in 

with their vision of tourism in Delft. They have the feeling that other organisations in 

the partnership would benefit on the back of Delft's popularity and image. This means 

that other cities and other organisations in the region -for example the regional tourist 

board of the province of South Holland and the `Secrets of Holland' project- are 

generally seen as competitors by the VVV Delft. 

All this is part of a wider problem in Delft. Different organisations in the city have 

differing views on the identity and role of the VVV which leads to quite serious 

tensions and a sense of frustration with all concerned. The VVV is of the opinion that 

the City Council does not commit itself enough to tourism and lacks vision for the 
future of the sector. The City Council, on the other hand, expects the VVV to 

187 VVV Delft (1996) Meerjarenbeleidsplan VVV Delft 1997-2000 
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concentrate more of its efforts on promotion and product development. The VVV is of 

the opinion that it is the only organisation in Delft which concerns itself on a full-time 

and profession basis with tourism. It acknowledges that in recent years other 

organisations have become involved in the organisation and promotion of the sector but 

that none of these are fully committed to the sector. The VVV has concentrated its 

activities on the provision of information while other organisations expect a VVV to 

undertake more activities, such as extended opening hours, internet, free information 

and participating in partnerships. The VVVs sense of frustration becomes very clear 

from the following comments: 

I do actually think that as a VVV I have to put too much time and effort into 

generating funding. All those endless meetings, that whole scene, that circus 

of committees and groups, are like a millstone around my neck. I get 

nothing out of them. 

I don't think I've got the energy anymore. I mean, I have tried so much, I've 

been here for 14 years. It's like pushing a dead horse. It's impossible to get 

any movement out of it. The amount of meetings we've had about the Action 

Plan. We've got 300 members and only ten turn up. You do this for years 

and years and then all of a sudden you realise you've had enough, you're 

not gonna bother anymore. 

Assessing the institutional thickness of tourism governance in Delft 

The involvement of stakeholders in the governance of the tourism system in Delft 

shows similarities with other case studies: the majority of tourism stakeholders are 

involved with the exception of the smaller tourism businesses. One interviewee noted 

how the small-scale nature of most tourism businesses in the city meant that there was 

relatively little know-how and time available to get involved in partnerships. 183 This 

interviewee had over the years experienced great difficulty in motivating tourism 

businesses to get involved in anything else than the running of their business. Most 

188 Although he went onto argue that this small-scale nature is also a strength of the tourism sector. 
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small tourism businesses will not cooperate with their `competitors' because of the 

preconceived notion that they will loose clients because of this. Inter-institutional 

interaction between stakeholders is a problematic issue in Delft. First of all because of 

tensions between various organisations, most noticeably between the VVV and the City 

Council. Secondly, there is a lack of vertical linkages between tourism-related 

partnerships. At the moment several sectoral partnerships are all working separately and 

do not seem to recognise tourism as their common denominator. This leads to 

duplication and overlap of activities. However, certain key persons in Delft's leisure 

industries are starting to realise that Delft is missing out on opportunities if this attitude 

continues. The chairperson of Delft's retail and catering industry, for example, recently 

emphasised the importance of partnerships especially in the case of tourism in the face 

of continued competition for government funding and for visitors. 189 The latest Action 

Plan of the `Delft Knowledge-based City' Partnership, furthermore, recognises that 

cohesion and networks need to be created between all parties, institutions and their 

activities to make optimum use of the cultural and leisure industries in Delft. 190 

Recently stakeholders have begun to acknowledge the necessity of an efficient 

organisational structure for Delft's tourism system: 

The organisation of tourism is a very hot item in Delft at the moment. For 

years it has been neglected and you arrive exactly at a time when is has 

become very topical. 

Despite this recent shift in attitude, this interviewee in the private sector went on to 

argue that: 

At the moment it is not functioning at all. It sticks together like grains of 

sand and everybody is working for themselves. It could and should be a lot 

better. It is a shame, because there is a lot of goodwill and initiative but 

somehow it doesn't seem to work with all those closed-ofstructures. 

Because of these closed-off structures the current flexibility and openness of 
governance for tourism in Delft is inadequate. Delft needs to foster a culture that is 

189 Filippo B (1997)'Ik Geloof heilig in Samenwerking' Delft Magazine 
190 Projectbureau Delft Kennisstad (1997) Actieplan Delft kennisstad 
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conducive to the development of temporary and project-based partnerships between all 

tourism stakeholders. Such a culture does exist on the sub-regional level in the 

Haaglanden region. Several sectors and industries are already organised and represented 

at this level, although a formal, political recognition of this is still being awaited. 

Tourism is also an important issue at this geographical scale and several local and 

regional organisations have already started cooperating. In 1996, for example, the 

Province of South Holland, together with the Haaglanden region and several VVVs in 

the region created a collective tourism strategy on the future development and 

management of the sector. The Chamber of Commerce Haaglanden identifies a need for 

an organisational `scaling-up' if tourism is to continue developing in a sustainable 

way. 191 It proposes to create a public-private Tourism and Recreation Partnership 

Haaglanden, whose primary function will be to facilitate and coordinate the 

implementation of several projects. If successful this partnership could eventually be 

transformed into a Tourism Development Corporation Haaglanden. 

It is not clear who currently provides coordination or leadership for the tourism system 

in Delft. Again, the cultural differences and consequent tensions between the VVV and 

the City Council prevent any of these two organisations from performing this role. Both 

interviewees at the City Council commented that the governance of tourism in Delft 

works along the principles of partnership. Decisions are made on the basis of the biggest 

common denominator and projects are only then proceeded with if all parties agree. An 

interviewee in the private sector, however, noted that there was unquestionably a certain 

degree of hierarchy in the organisation of Delft's tourism system: 

It is very noble-minded and democratic to say that everybody is equal but it 

just doesn't work like that because the interests and inputs are not equal. 

Those who put in a lot of time and effort do not get as much back as those 

who put nothing in. When everybody is equal the overall quality weakens 

while the whole point of cooperation and synergy is to improve things. 

Differing organisational cultures between Delft's tourism stakeholders prevent them 

from developing a common vision for the sector and from working collectively towards 

191 Kamer van Koophandel en Fabrieken Haaglanden (1998) Haaglanden Maakt zijn Toekomst. Strategie 
voor Gezamenlijke Inzet 
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this. There is, first of all, a difference between the ambitions of the larger tourist 

facilities in Delft and the City Council. The former complain that the City Council does 

not do enough to encourage the tourism sector. Consequently, the nine largest 

attractions in Delft have formed their own partnership, the so-called `Club of Nine', 

dealing with promotion and other commonly identified issues. Further difficulties might 

arise because the Council has certain procedures and processes it needs to work to that 

are not always understood by the private sector. Secondly, there is also a difference 

between the aspirations of the City Council and the majority of small tourism businesses 

in Delft. The City Council recognises that in this case all it can do is facilitate and 

stimulate activities. Thirdly, the role of the Technical University is fairly problematic. 
They do not see themselves as having a local function, although this is slowly beginning 

to change. Even more so than in Oxford, it is unclear what their role in tourism could be 

because the university in itself is not a tourist attraction, although it could make a 

potential contribution to business tourism in the city. Finally, there is a serious 
difference in aspirations between the City Council and the VVV. The VVV is of the 

opinion that the City Council does not take tourism seriously enough and that it should 
do more to develop a long-term tourism strategy. The City Council, on the other hand, is 

of the opinion that the VVV is not ambitious enough when it comes to developing 

tourism in Delft. These problems are mainly caused by the VVVs changed role and 

responsibilities, a trend which is taking place across the Netherlands. 

Institutional thickness Assessment 
Stakeholder involvement The majority of relevant stakeholders are involved in the 

governance of Delft's tourism system with the exception of the 
smaller tourism businesses which show a lack of commitment. 

Inter-institutional Inter-institutional interaction between the tourism stakeholders is 
interaction relatively limited because of tensions between some 

organisations. 
Flexibility and openness Many organisations have closed-off structures which means that 

flexibility and openness in the governance of Delft's tourism 
system is low. This flexibility is better developed on the sub- 
regional level. 

Coordination There is currently a lack of coordination and leadership for 
tourism in Delft. It is not clear which organisation has the ability 
or resources to perform this role. 

Common objective Differing organisational cultures and tensions between Delft's 
tourism stakeholders prevent them from developing a common 
vision for the sector and from working collectively towards this. 

Table 6.10 The inst itutional thickness of Delft's tourism cvcf m_ 
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Despite these differences, the interviewees expressed similar ideas on possible 

improvements to be made to the governance of Delft's tourism system. Ideally they 

would like to create an umbrella organisation which draws together all aspects, 

organisations and activities involved in tourism, leisure and recreation in Delft. Special 

attention in this case needs to be paid to promotion which is at present done in a very 

diffused manner. Tourism promotion needs to be part of wider city marketing activities. 

To do this effectively a new organisation needs to be set up either as a separate 

promotional partnership, as part of the VVV or as a department of the City Council. '95 

Most interviewees, furthermore, agreed that in theory it should be the VVV who 

initiates such a development. At the same time they also recognised that this 

organisation in its present format is no longer capable of fulfilling this role. The current 

VVV is a relatively small organisation with a limited budget and an emphasis on 

information provision. The VVV itself also recognises that it no longer has the skills or 

the resources to act as a coordinator for tourism in Delft. Table 6.10 gives a summary of 

the current state of governance for tourism in Delft and of the institutional thickness of 

this system. Although it is not clear who or what would be the ideal governance form 

for Delft's tourism system and although no one has so far expressed a wish to take on a 

leadership role, the interviewees in the city have quite clear ideas on this ideal `model', 

as summed up by one of them: 

We need to create an organisation with a commercial, entrepreneurial 
focus, not in a bureaucratic environment, a very light organisation which is 

able to bridge and represent all parties, to work according to a strategy and 

to evaluate. 

195 Marktplan Adviesgroep (1997) Aanpakken! Strategie Toerisme Delft Voorbü 2000 Amsterdam: MAG 
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Tilburg 

Introduction 

Tilburg, a city with 193,080 residents196, is located in the south of the Netherlands in the 

Province of Noord Brabant. Its population has grown significantly in recent years, 

largely explained by a local government restructuring in 1996 in which the city's 

boundaries were expanded through the incorporation of three neighbouring towns. The 

economic structure of Tilburg has changed significantly over the last two decades. Until 

the 1970s Tilburg was a mono-industrial city dominated by the textile industry. 

However, the sector suffered badly from the increased global competition and the lack 

of innovation in the industry. The two foundations of Tilburg's society, the textile 

industry and its position as a Roman Catholic stronghold, collapsed in the late 1960s. 

This has had severe economical and geographical effects on the city: most factories and 

churches were located in the city centre which resulted in numerous derelict buildings, 

an increase in unemployment and population loss in the city centre. At the end of the 

1970s the city acknowledged its problems and numerous plans and projects were 
developed and implemented to revitalise the city. Its priorities were creating 

employment and generating economic benefits. The city's economic structure shifted to 

diversified, modern industrial sectors combined with the business service sector. Several 

international companies were attracted to Tilburg while numerous other companies 

relocated to Tilburg from the crowded Randstad region in the west of the Netherlands. 

The city seems to be making good progress in turning around its negative image as it 

has transformed itself from a mono-industrial city into a `broadly oriented city with 

elan'. 197 

The structure and culture of governing 

In many respects Tilburg and its City Council have undergone similar changes as most 

other Dutch and English local governments and responses to these shifting 

circumstances have been similar as well. The main difference is, however, that Tilburg 

196 Number of inhabitants as on 1 January 2000. Genreente Tilburg, GBA 
197 List G van der (1999) `Stadstaat Tilburg' Elsevier Magazine 9 October 
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has always been in the forefront of developments in local government. The dilapidated 

state of the city's economy and finances in the beginning of the 1980s forced its City 

Council to be ambitious and progressive in order to turn around its fortune. The main 

part of this transformation process was a programme of drastic changes to the Council's 

structure and culture. Many elements of these restructuring processes developed in 

Tilburg have since been adopted in other localities and are thus no longer unique to 

Tilburg. What does make Tilburg unique, however, is the way in which the City 

Council has always made a very conscious effort to keep the governance of the city up 

to date and adequate to deal with changing circumstances. 

Before 1985 local government in Tilburg had a very conventional structure and a 

bureaucratic culture. There were a large number of departments with an even larger 

number of staff which resulted in duplication of activities. Procedures and 

responsibilities had become unclear and complicated. At the same time, as stated before, 

the city was facing serious economic and financial troubles. Tilburg was forced to find a 

new way of working more effectively and efficiently in order to increase investment. 

With this background, a radical transformation of local government in Tilburg was 

implemented, which became known as `the Tilburg Model'. The inspiration for these 

restructurings came from the commercial business sector. The main ingredients of this 

Tilburg Model are the following: negotiating annual contracts with departments 

specifying which products will be delivered at what cost; justification of departmental 

activities in annual management-reports; the application of commercial business 

instruments; privatising or contracting out of those activities that are not part of the 
Council's core activities; and `flattening' 198 the governmental organisation. 199 In 

practice all this means fewer and more independent departments, clearer 

responsibilities, translucent procedures and better financial management. The Tilburg 

Model has received great national and international attention and the model -or elements 

thereof- has been applied to many Dutch and overseas localities. The model is even 

commercially marketed by consultancy firm KPMG. 

198 The traditional structure of a City Council was very much a pyramide-shape, with a large number of 
departments and based on hierarchical principles. A `flattened' organisation has fewer departments and a 
much smaller management team. 
199 Ministerie van Binnenlandse Zaken (1997) Kwaliteitshandvesten in de Praktyk. De kwaliteitsgarantie 
in de gemeente Tilburg Den Haag: Ministerie van Binnenlandse Zaken 
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Over the years, however, the Tilburg Model began to show some shortcomings: the 

Model did not get enough support within the organisation; the Council did not have a 

clear mission; departments were too much focused on their own products and not 

enough on collective responsibilities; too little attention was paid to the needs of 

internal and external customers; and the organisation should be more `output-focused', 

meaning that lessons should be learned from past experiences. Hence, in 1997 a new 

reorganisation was proposed centred on the following aspects: customer-focused; 

cohesion and cooperation; a continuous improvement process; and a new organisational 

culture. 200 Whereas the Tilburg Model was based on the implementation of 

governmental functions, the new structure is more demand-oriented, or to use the 

technical term, the organisation has been ̀ tilted'. 

In the new demand-oriented organisation the departmental composition has been 

structured according to the various guises a customer or resident can have. Four new 
departments have been created. First of all, the department of Public Affairs deals with 

the residents of Tilburg as customers of certain services or products such as passports, 

social services, taxation and planning applications. This department very much works 
like a business and in time certain elements of it might even be privatised. Secondly, the 

department of Community Affairs deals with questions concerning the direct residential 

and working environment. Thirdly, the department of Urban Affairs deals with more 

city-wide issues such as infrastructure, economic and physical planning and inner city 
issues. In this third context the resident is no longer an individual but a representative of 

organisations with an interest in the whole city and not just a product or a specific 

environment. A fourth department is named Companies made up of several arms' length 

agencies are part, such as a sports partnership, museums, an events and festival 

partnership, and the city archive. Problems and issues are dealt with in an integrated 

manner, demanding cooperation of all departments and divisions. With all these 

structural and functional changes now firmly in place, the Council felt that it needed to 

mirror these in its culture. As an interviewee pointed out, it is important that the new 

customer-oriented culture is supported by all employees of the Council, officers as well 

as councillors. This is what Tilburg City Council is currently working at to improve. All 

200 Ministerie van Binnenlandse Zaken (1997) Kwaliteitshandvesten in de Praktik. De Kwaliteitsgarantie 
in de Gemeente Tilburg Den Haag: Ministerie van Binnenlandse Zaken 

190 



in all the governmental culture in Tilburg has gone through various phases, as explained 

by an interviewee: 

The culture in the Council has changed from the first phase in 1985 of cost- 

awareness, to product-awareness, output-awareness, effect-awareness and 

now finally to customer-awareness. 

Tilburg City Council is like other councils very much aware of the need to involve 

outside partners in its policy-making activities. The Council, however, also 

acknowledges that the degree of outside involvement depends on which governmental 

department is concerned. When dealing with Community Affairs, for example, the 

council would ideally like to appeal more to residents' own responsibilities. In this 

context the City Council is withdrawing and handing over power and responsibilities. 
However, where city-wide issues are concerned Tilburg City Council sees itself as still 
having a considerable role to play. These issues are generally much more complex and 
therefore need a certain degree of guidance and coordination. An interviewee describes 

the role of the council in this urban context: 

It is our role to set public objectives, to devise a collective strategy and to 

find partners who want to contribute to this, to see if they agree with the 

objectives. So very much facilitating and stimulating and finding out where 

we want to go, what we want to achieve together and trying to get 

everybody to agree on this. But you have to try and mobilise as many 

partners as possible because you simply cannot and should not do it 

yourself. 

Issues of democratic and accountable governmental organisations are also high on the 

political agenda in Tilburg. Tilburg attaches great importance to decreasing the gap 
between those governing and those governed. It wants to create open and 
understandable procedures and to involve the stakeholders more, or as one interviewee 

put it `less back-room politics'. To achieve this the City Council has devised a 
`citymarket-research project', a periodical, representative questionnaire of the residents 
of Tilburg in which they can comment on the activities of the City Council. There has, 
furthermore, been a `city-vision project' called `Tilburg 2009. From Vision to Ideas' 
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(Idee in Beeld) in which residents of the city were invited to present their ideas and 

visions on the future of Tilburg. Further testimony to Tilburg's progressiveness and its 

emphasis on customer-focus is the fact that in 1995 Tilburg was one of only two 

localities in the Netherlands to pilot a project of `quality guarantees', an idea based on 

the Citizen's Charters in England. 

The culture of tourism in Tilburg 

Tilburg is located in the centre of a with tourists very popular region. There are several 

large themeparks201 in the area surrounding Tilburg as well as some popular natural 

areas. The region, furthermore, has some historic towns and cities. The city of Tilburg 

itself has never really had a tourism function, as was explained in the introduction to 

this case study, despite the fact that the large number of tourists visiting or holidaying in 

the area represent a potential market. Various reasons can be brought forward to explain 

this. The city of Tilburg originated out of several smaller villages as a result of which it 

did not develop a specific city centre. Tilburg is facing serious competition from the 

nearby cities of Breda, Eindhoven and Den Bosch, all cities with either a historic, 

atmospheric city centre or modem, varied shopping facilities. From the mid 1980s 

numerous attempts have been made to regenerate and develop the city's central area, 

some with more success than others. Especially over the last five years has the cultural 

and recreational climate of the city improved. However, Tilburg still does not attract a 

great number of visitors from outside the region, which is probably for a large part 

explained by the city's negative, or lack of, identity. One of the interviewees noted that 

Tilburg is seen by some people as `an underdog' and as `proverbial misery'. This is 

only exacerbated by the fact that most residents of Tilburg are not very proud of their 

city, or at least do not like to shout about the qualities that the city does have. It does not 
help either when the city gets the following introduction in a travel guide: 

Tilburg is a faceless and unwelcoming industrial town, its streets a maze of 

19th Century houses and anonymous modem shopping precincts. If you're 

201 The themeparks near Tilburg are 'De Efteling' with 2,700,000 visitors in 1998, 'De Beekse Bergen' -a 
safari-park, 430,000 visitors in 1997- and 'Het Land van Ooit' which received 300,000 visitors in 1997. 
Source: Nederlands Bureau voor Toerisme (1999) Bezoekersaantallen Toeristische attracties 1993-1998 
Leidschendam: NBT 
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passing through there are four decent museums within easy walking 

distance of the train station, although, if that's as far as you get into town, 

202 
you haven't missed much. 

Figure 6.13 Tilburg Modern Industrial City. Numerous office developments have 

been built in recent years and more are being planned in the area around the train station 

as part of the `Modern Industrial City' campaign. 

In the last five years Tilburg has been working hard to turn around this negative image 

and has been trying to `create' a new identity for the city. The City Council wanted to 

reflect the city's strengths and in 1993 devised a large-scale campaign with `Tilburg 

Modem Industrial City' as its theme. This theme has received a considerable amount of 

criticism from those involved in tourism in the city, as was also reflected in the 

comments made by the interviewees. As was the case in Delft with their theme of 
`Knowledge-based City', Tilburg's slogan at first sight does not seem to have any links 

with tourism or culture. When analysing the `philosophy' behind this theme, leisure 

issues prove to play a large part in it: a modern industrial city has got more than just 

modern economic sectors; it is also a city with modern working and living environments 

202 The Rough Guide (1997) Holland London: Rough Guides 
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in which people undertake modem leisure activities. It could even involve `industrial 

tourism', heritage as well as modem. 

ý RAM I&M22M 
Noordbrabants Natuurmuseum 

Nederlands Textielmuseum 

De Pont Stichting 

Museum 

Museum 

Museum 

72,176 

52,500 

41,000 

Source: Nederlands Bureau voor Toerisme, 1999 

Table 6.9 Top 3 visitor attractions in Tilburg, 1998203 

As stated before, Tilburg is not a tourist attraction in itself. Most visits to the city can 

best be described as recreational trips. The majority of visitors to the city are either 

residents of Tilburg or on a day-trip from the (sub)region. The city has nevertheless 

undergone some major improvements over the last years which means that Tilburg now 

has several facilities to offer the visitor. The city's arts and cultural industries have 

increased significantly recently, with a popular theatre, concert hall, pop music venue 

and several educational institutions devoted to these fields. Tilburg is hoping to become 

a cultural centre for the province of Noord-Brabant. The city boasts the biggest 

fairground in the Benelux204, as part of a series of festivals and events organised in the 

summer. Tilburg also has fairly good shopping facilities and the number of cafes and 

restaurants has increased significantly. The city, furthermore, has four well-known 

museums, two of which are unique nationally. The City Council plans to increase the 

number of tourist and recreational facilities in the city centre in the future to attract 

more visitors to the city. An increased attraction of the city will also, hopefully, improve 

the image of the city which in turn should attract more investment and economic 

activities. The efforts of Tilburg City Council to portray a more positive image of the 

city seem to be paying of. A number of articles have appeared recently in the regional 

and national media with titles such as ̀ The miracle of Tilburg'205, 'Tilburg's Miracle of 

City-marketing'206 and `The Resurrection of Tilburg'207. These articles report how the 

203 As tourism is not a major part of Tilburg's economy, the city does not have many attractions in the 
traditional sense of the word. However, more general leisure and cultural activities are very important in 
the city. 
204 The Benelux comprises the countries of Belgium, the Netherlands and Luxembourg. 
205 Janssen C (1997) `Het Wonder van Tilburg' HP/De Tijd 27 June 
206 Libbenga J (1996) "Tilburgs Wondertje' in Stads-marketing' NRCllandelsblad 8 November 
207 Lee R van der (1999) `De Verrijzenis van Tilburg' Brabants Dagblad 17 July 
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city has transformed itself from `a cultural desert' to a cultural centre for the region and 

how the city has found a sense of self-confidence. 

The governance structure of the tourism system 

Regional government of Noord Brabant (Provincie Noord Brabant) 

Considering the amount of financial and human resources the Provincial government of 

Noord-Brabant devote to tourism it would seem that managing and developing the 

sector is not one of their priorities. Tourism and recreation are, however, of great 

economic importance to Noord-Brabant and the regional government does take 

sustainable management of the sector very seriously. Tourism links into most other 
departments of the Provincial government. Keeping in contact with these departments is 

important to ensure that their activities do not impede the positive development of 
tourism, according to the interviewee. In the context of tourism, the provincial 

government has, furthermore, got a lot of contact with other provinces and with several 

national government departments. Although the province of Noord-Brabant does not 

give a large amount of funding to tourism, the sector's versatile nature means that it is 

able to get funding from other departmental sources. 

Until the middle of the 1990s the regional government of Noord-Brabant did not feel a 

need to devote a great deal of time or effort on tourism and did not have a specific 
tourism policy. In 1995, however, it was acknowledged that tourism needed 
management especially since it was such an important sector in the Province. As a 

consequence a Tourism and Recreation Policy-vision208 was developed in that year with 
the help of internal and external partners. This strategy is still being used as a guideline 
for today's tourism policies since most views expressed in it are still valid, although 
they are currently in the process of up-dating certain parts of the Policy-vision. The 

reasons for developing this strategy in 1995 were threefold. First of all, the effect of 

changing consumer demands put increasing pressure on the quality of the tourist 

product. Tourist facilities and attractions in Brabant were too demand-focused and 
fragmented and were therefore unable to deal with the demands of today's tourist. 
Secondly, decentralisation of responsibilities of the national government meant that 
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regional government had to rethink its position and role in relation to local 

governments. Issues of enabling and facilitating governments were also high on the 

political agenda. A third reason was the increasing national and international 

competition. 

Figure 6.14 Greetings from Tilburg ... Where every tourist is an attraction. 

Cartoon from local newspaper. 

The aim of this Policy-vision is to approach tourism in an integral manner, in tune with 

the policies of other sectors, emphasising cohesion and cooperation. The development 

of the tourism sector is the collective responsibility of public and private sectors, an 

approach which necessitates an intense cooperation between all those involved. 

Organisational structures might need to be adapted to accommodate this method of 

working. In this Policy-vision it is argued that the sub-regional level of governance is 

the most apt to deal with the planning and development of tourism because this is the 
level at which the connectivity and diversity of tourism aspects is most apparent. It is 

zoa Provincie Noord-Brabant (1995) Beleidsvisie Toerisme en Recreatie 
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the collective responsibility of the local governments in a region to plan and manage 

tourist facilities and areas, in cooperation with the region's tourism businesses. In all 

this, the regional government of Noord-Brabant sees itself as having a facilitating and 

enabling role, coordinating and stimulating cooperation between the various parties 

involved. The well-being of the tourism industry is ultimately however, the 

responsibility of the tourism businesses. 

Testimony to the fact that the Provincial government of Noord-Brabant takes tourism 

very seriously is a project called TREK-Brabant, which stands for Tourism and 

Recreational Chains. 209 TREK-Brabant is a public-private initiative to develop tourism 

and recreation in a sustainable way. The objective of this method is to develop 

opportunities to focus in a flexible way on the demands of individual consumers by 

combining certain tourism products. This involves the development of horizontal and 

vertical `chains'. The challenge the tourism system in Brabant is facing is to transform 

the current fragmented, supply-focused sector into a customer-oriented network that is 

able to flexibly respond to the needs of tourists. In this way a varied `recreational-menu' 

is created from which the consumer can make individual choices. 2i0 The interviewee at 

the regional government formulated the aim of the project as follows: 

There are several cooperative structures at the moment but most of those 

are horizontally organised. That is very good but it is just the beginning of 

an awareness process that we have to work together in tourism. That also 

makes it easier to create vertical structures to complement this. If you are 

able to achieve this than you can really increase the quality of the sector. 

The needs and demands of consumers have become unpredictable and more individual, 

making it impossible for any single business to successfully deal with this. Developing 

horizontal and, more importantly, vertical cooperation structures means that tourism 

businesses are able to produce flexible products. These chains have to be flexible and 

decisive in order to respond quickly to changing demands and circumstances. In the 

next two years several pilot-projects are set up to see how successfully this method of 

209 TREK Brabant (n. d. ) Toeristisch-recreatieve Ketens in Brabant. Een Bredere Weg naar een Kansrijke 
Toekomst Rosmalen: TREK Brabant 
210 LEI-DLO (1997) Toeristisch-recreatieve Ketens in Brabant. TREK Brabant. Haalbaar of Niet? Den 
Haag: LEI-DLO 
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working in chains can be applied to the tourism system. In these pilot-projects national 

and regional government are cooperating with tourism businesses, consumer 

organisations, the accommodation sector, the agricultural sector, cultural industries, 

countryside commissions and several other sectoral organisations. Representatives of 

these organisations together are part of a platform guiding and coordinating the various 

activities and disseminating the knowledge gained in the pilot-projects. 

Brabant Tourism Board (Brabants Bureau voor Toerisme, BBT) 

The Brabant Tourism Board was created in 1996 out of the provincial tourism 

information centre (provincial VVV) and several other tourism related organisations. 

The provincial government had always played a fairly large role in this regional VVV. 

However, because of changes to the tourism system and to their organisational remit, 

they felt it no longer appropriate for them to be involved in tourism in that particular 

context. The tourism businesses should have more responsibilities in managing and 

developing the sector and hence the Brabant Board of Tourism was created as an 

organisation to bridge the interests of the public and private parties. The role of the BBT 

is to coordinate tourism activities in the Province and because of this is seen as the pivot 

of the regional tourism system. All tourism-related organisations in the Province 

acknowledge the leadership of the BBT in organising and representing the industry. The 

BBT works in close cooperation with the regional government. The main difference 

between a Provincial VVV and a Provincial tourist Board is that the latter is a marketing 

and product-developing organisation. The present organisation is much more 

commercial and professional in approaching tourism, as can be concluded from these 

comments made by the interviewee at the BBT: 

All that political drivel, we simply have to concentrate on marketing. 
Tourism is economically very important so you have to make sure that it is 

well organised. 

Until recently, the Province of Noord-Brabant was divided into six sub-regional VVVs. 

However, this sub-division was no longer felt to be adequate to deal with the demands 

of today's tourist. It was a political division with very little meaning to the consumer 

since `non-existent' areas were created. There was, furthermore, a lot of competition 

and duplication of activities between these sub-regional VVVs. Instead nine so-called 
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project-managers, working in nine areas, have been put in place. They are employed by 

the BBT and can use their services and facilities. Nine sub-regional committees will 

also be created, serving as a platform between the local, sub-regional and regional level. 

These platforms will consist of members from the Chambers of Commerce, 

governmental organisations, VVVs and several sectoral organisations. This new 

structure is focused on the customer. As was the case with the TREK-project explained 

above, it is the consumer who decides how the Province is subdivided and not political, 

administrative boundaries. At this stage it is difficult to judge how successful this new 

structure is going to be, although the interviewee acknowledged that it was already a lot 

more effective than previously. 

Tilburg City Council 

Tilburg City Council has not got a specific strategy for the city's tourism sector. Several 

departments are involved in the governance of the sector, but, as one interviewee noted, 

this does not make for a structured and coherent tourism policy. This means that tourism 

is being approached in an ad hoc and indirect way. The City Council is of the opinion 

that it is realistic to conclude that the city has very little tourism potential and hence no 

need for a specific tourism strategy. However, the Council is currently in the process of 

making the first steps towards developing a future tourism strategy. It is analysing what 

it wants to achieve with tourism and trying to assess to what extent tourism and leisure 

play a part in the city. As was concluded before in this section, the arts and cultural 

industries are increasingly important in the city and, in conjunction with these, tourism 

and leisure are seen as important elements contributing to the wider well-being and 
identity of the city. The Council has recently embarked on a campaign to improve the 

environment and image of its city centre. Research has shown that half of the city's 

residents go to other cities in the Province for their shopping. 211 Tilburg has some well- 

visited attractions, but the city centre has suffered a lack of interest. This promotional 

campaign is focused on providing tourists, day-vistors and potential investors with more 
information on the city. As stated before several attempts have been made over the 

years to improve the facilities and atmosphere of the inner city and as a consequence 
these latest plans have been received with a fair amount of criticism, invoking 

comments like `the City Council is launching yet another squandermania campaign'. 212 

21 1 Metro (1999) Tilburg Wil Meer Aandacht Krägen 20 August 
212 Brabants Dagblad (1999) Tilburg mag Geld Kosten 24 August 
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Figure 6.15 Tilburg city centre redevelopment. The central `Heuvel' square was 

recently pedestrianised as part of a campaign to improve the environment and image of 

the city centre. 

Tilburg City Centre Partnership (Stichting Stadskern Tilburg) 

The Tilburg City Centre Partnership was established at the end of 1996, at a time when 

those involved in the governance of Tilburg felt there was a need to coordinate activities 

in the city centre in order to effectively counteract the increased competition from 

neighbouring cities. The partnership is an independent organisation in which retailers, 

the hotel and catering industry and residents of area are represented. The City Council 

provides the partnership with a grant and is -therefore- an important interlocutor of the 

partnership. The aim of the partnership is to have an attractive and lively city centre in 

which an optimum symbiosis and cohesion exists between the various functions like 

living, working, shopping and leisure. The overall objective is to attract more tourists, 

residents and day-visitors to the city. The partnership has appointed a city centre 

manager to implement plans, to coordinate activities and, most importantly of all, to 

bridge the interests of the various parties involved. At the beginning of 1999 three more 
`clusters' have become part of the partnership: the cultural sector, the business service 

sector and the property sector. City centre management is, of course, not unique but 
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what makes the situation in Tilburg slightly different is the wide variety of groups 

involved. The city centre manager hopes to achieve the above objectives by 

emphasising the following methods: 

There are not enough leisure elements in the city centre and that is what we 

are trying to improve at the moment. The hotel and catering industry is of 

course a leisure element but we need to develop synergetic effects between 

retail and catering in order that visitors can spend a whole day in Tilburg. 

[... ] Using a bottom-up procedure is important. The industry itself has to 

develop the plans. 

Tourist Information Centre Tilburg (VVV Tilburg) 

At the time of conducting the interviews Noord-Brabant was still divided into sub- 

regional VVVs213. The function of the VVV Hart van Brabant (Heart of Brabant) was 

to, first of all, promote the sub-region and only secondly to promote Tilburg. The 

relationship between this sub-regional VVV and Tilburg City Council has always been 

fairly problematic. This is related to national and regional changes to the structure and 

role of the VVVs, as explained before, but also to local factors: conflicts between 

personalities and differing visions on the role of the VVV in the city. The Council is of 

the opinion that the VVV does not promote the city to its full potential. The VVV is 

concerned with tourism in the sub-region and therefore cannot devote all its resources to 

promoting urban tourism to Tilburg. The Council wants the VVV to be an active partner 

in organising and coordinating the city's tourism sector while also supporting the theme 

of `Modern Industrial City'. The VVV, on the other hand, saw its role as primarily 

gathering and disseminating information on the sub-region. These increasing tensions 

between the two parties have prevented an effective cooperation to develop. 

As noted before, the sub-regional VVVs have been dissolved in January 1999. The sub- 

regional activities have been taken over by a project-manager employed by the Brabant 

Tourism Board. Despite the fact that tourism is not of great importance in Tilburg, the 
City Council did nevertheless feel a need to have a city-VVV. They are currently in the 

process of setting up this new organisation, planned for January 2000, and determining 

its role and responsibilities. What is clear is that the new VVV will be required to focus 
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much more on promotion and product-development. Tourism businesses will have 

greater input into the policies and activities of the VVV on the condition that they 

contribute financially. The majority of customers of the sub-regional VVV have been 

the residents of the city: in 1998 83% of enquiries were made by residents. 214 The aim 

of the new city-VVV will be to attract more outside visitors to the city. The residents of 

Tilburg will, however, remain an important market for the VVV. For that reason the 

City Council plans to develop close links between the VVV and its own information 

role. There may be smaller branches of the VVV established across the city providing 

information on Council services as well as tourism and recreational facilities. 

Chamber of Commerce Midden-Brabant (Kamer van Koophandel en Fabrieken voor 

Midden-Brabant) 

The private sector in Tilburg is represented through The Chamber of Commerce, 

dealing with businesses in the sub-region of Midden-Brabant. Although their main 

concern is with the sub-region, this has not led to any tensions with the City Council, as 

was the case with the sub-regional VVV. The Chamber of Commerce is an important 

coordinator of tourism activities and policies in Midden-Brabant as well as a mediator 

of public and private sector interests. The role of the Chamber in tourism has changed 

quite considerably over the last years. The Chamber has involved more outside partners 
in its activities, and has on the same account itself become more involved as an outside 

partner in other cooperative structures. There is, for example, the Platform of Tourism 

Businesses in Brabant, established in 1997, of which the Chamber does the secretariat. 
There has, furthermore, been a shift from top-down to bottom-up procedures, as 

explained by an interviewee: 

You have to start at the bottom. You should take a look at all these 

companies to see what they are doing, to see whether we can organise them 

and to investigate what we can do collectively to take things forward. Only 

then can you decide what is the best way to organise things on the regional 
level. [... ] We have helped to set up business-clubs across the region. 

213 See section on the Brabant Tourism Board above. 
214 Brabants Dagblad (1999) VVV Tilburg Krygt Gestalte 30 August 
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In 1995 the Chamber of Commerce published a Tourism and Recreation Policy- and 

Action plan. 15 To increase the support for this plan numerous organisations have been 

involved in its development and implementation process, such as governments, non- 

profit organisations, the private sector and agricultural and nature organisations. The 

idea behind this is that horizontal and vertical cooperation will guarantee added value 

through `cross-fertilisation of ideas'. The objective behind development of the tourism 

sector is twofold. On the one hand, optimising the supply of recreational facilities for 

residents of the region, day-visitors and holiday-makers. On the other hand, 

strengthening the position of tourism in the regional economy and creating employment. 

In order to achieve this objective the profile of tourism needs to be strengthened by 

concentrating efforts on the region's strengths and by increasing cohesion and 

cooperation between the different sectors of tourism. This latter point is most important. 

In order to create a cohesive tourism product all parties involved (public, private and 

non-profit sectors) need to cooperate, without which projects and activities can only fail. 

Assessing the institutional thickness of tourism governance in Tilburg 

At present, all relevant stakeholders are involved in the governance for tourism in 

Tilburg in one way or another. The inter-institutional interaction between the various 

tourism actors and organisations has improved in recent years. This is related to a 

change in the city's governance culture with several organisations `who used to stand 

with their backs against each other' now cooperating. An interviewee at the Provincial 

government observed a shift in awareness recently. Governmental organisations have 

realised that they are not all-powerful and all-knowing. The private sector has realised 

that governments cannot provide for everything and that the industry itself has a 

responsibility in developing and organising tourism, as is proven by these comments 

made by an interviewee in the private sector in Tilburg: 

It would of course be very easy to sit back and wait for the City Council to 

do something. But if you feel that something needs to be done and the City 

215 Samenwerkingsverband Midden-Brabant & Kamer van Koophandel en Fabrieken voor Midden- 
Brabant (1995) Beleids- en Actieplan Recreatie en Toerisme Midden-Brabant 
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Council or the VVV won't do it, then you can of course always take the 

initiative yourself. 

Inter-institutional interaction has particularly improved on the sub-regional level in the 

Province of Brabant. The TREK-Brabant project is an excellent example of horizontal 

and vertical cooperation between various tourism and recreation stakeholders. More 

recently, eight large hotels in and around Tilburg have formed a coalition to collectively 

attract more visitors in weekends to complement the business tourists on weekdays. 216 

This cooperative governance culture on the sub-regional and local level in Tilburg 

signifies flexibility and openness. There are several temporary and project-based 

tourism-related partnerships. An interviewee in the private sector noted the importance 

of bottom-up approaches because structures imposed from above or by government 

were likely to fail. The interviewees in the public sector all acknowledged the 
importance of involving outside partners in policy-making and one of them described 

how their role had changed: 

The government is no longer just the government. The government has 

become a partner in several other cooperative networks. 

The downside of this flexibility is a lack of clarity on roles and responsibilities between 

those organisations involved in tourism, as expressed by the interviewees. This was the 

case on the regional as well as the local level. The interviewee at the Provincial 

government observed that the structure of networks in the Province was especially 
unclear and confusing for the smaller tourism businesses who did not know where to go 
with certain problems. The confusion on the local level in Tilburg has three reasons. 
First of all, it is unclear to the City Council what their role in tourism could and should 
be. Secondly, the confusion could for a large part be explained by the tensions between 

the sub-regional VVV and the City Council, a problem which will be solved with the 

creation of a new city-VVV in 2000. Thirdly, as one interviewee noted, there is 

confusion `for the simple reason' that the tourism sector is very difficult to define and 
that different organisations have different interpretations of what the sector includes. 

This confusion leads to some duplication of activities on the regional as well as the local 

216 Brabants Dagblad (2000) Acht Hotels Bundelen Krachten 23 June 
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level. However, a certain amount of overlap is unavoidable and should not necessarily 

present a problem, as one interviewee commented: 

The responsibilities and expertise of the VVV and the City Council do 

somewhat overlap, but that is maybe only 20% of everything. We each have 

80% of our own discipline which means we can supplement each other to 

achieve this 200%. 

Since Tilburg is not a tourist attraction in its own right and because tourism is not a 

major part of the city's economy, it is more appropriate to view Tilburg's tourism 

system as part of the wider recreational and cultural industries in the city. The cultural 

sector has expanded significantly over the last years and Tilburg has a potential to 

become a cultural and recreational centre for the (sub)region. The City Council 

currently provides coordination and leadership for the leisure and cultural insutries in 

Tilburg. They are also strongly involved in the development of the new city VVV. At 

present Tilburg does not have a specific tourism strategy and considering the fairly 

insignificant position of tourism, it might not even be necessary to develop such a 

strategy in the future. It is nonetheless important to make sure that tourism is taken up in 

the strategies of other departments and sectors or at least to make sure that their 

activities do not impede the positive development of the tourism sector. At present the 

City Council's attitude towards tourism is slightly problematic: 

I don't think tourism is very important here. I can't say we put a lot of 

energy into it. Everything just works by itself here, hotels and catering 

etcetera. I don't think the Council has got a very big part to play in that. 
More facilitating but not directing and stimulating. [... ] Tourism more or 
less develops itself. 

There are some differences in organisational cultures in Brabant and in Tilburg. As in 

most case studies, there is a general difference between the private and public sector 
but, as elsewhere, there is increasing understanding for each other's procedures and 
methods of working. An interviewee at one of Tilburg's museums furthermore noted 
that while non-profit institutions like museums are becoming more aware of 
developments in the private sector, the Chamber of Commerce is focusing more on the 
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non-profit sector which has become much more commercial recently. The TREK- 

Brabant project is also testimony to the fact that sectoral interests are getting closer. On 

the local level, in Tilburg, this could still be improved, although significant changes 

have been made recently. The museums in the city, for example, who are already 

cooperating, are currently in the process of setting up links with the catering sector and 

other attractions to present Tilburg as a destination for day-trips. The tourism 

stakeholders in Tilburg work collectively towards a common vision, stimulated by an 

ambitious and forward-looking City Council. This common vision however is focused 

more on leisure, recreation and culture than it is on tourism. A lot has been achieved in 

the last decade to improve the economic and cultural environment of the city in an 

attempt to turn around Tilburg's negative identity. Table 6.10 gives a summary of the 

current state of governance for tourism in Tilburg and of the institutional thickness of 

this system. 

Anstitutional thickness Assessment 
Stakeholder All relevant stakeholders are involved in the governance of 
involvement Tilburg's tourism system in one way or another. 

Inter-institutional The inter-institutional interaction between the various tourism 
interaction actors and organisations has improved in recent years and is helped 

by the City Council's cooperative institutional culture. 
Flexibility and The cooperative governance culture on the sub-regional and local 

openness 
level in Tilburg signifies flexibility and openness. 

Coordination The City Council is the main organisation providing coordination 
and leadership for the tourism, leisure and cultural industries in the 
city. 

Common objective The tourism stakeholders in Tilburg work collectively towards a 
common vision for the development of the sector, stimulated by an 
ambitious and outward-oriented City Council. 

Table 6.10 The ins titutional thickness of Tilburt's tourism svstem_ 

The interviewees in Tilburg had quite clear ideas on how to improve the present-day 

governance structure of the city's tourism system. In the ideal structure there needs to 
be effective coordination of all partners and activities involved in the tourism system. 
Whether this had to be done within the context of the City Council, the private sector or 
an amalgamation of the two was not clear. Coordination and cohesion was especially 
important in the case of Tilburg, according to one interviewee, to create a collective 
identity for the city to outsiders. One interviewee noted that it was not the structure of 
the network that was important but its ideology, which should be concerned with 
coordinating and bridging all interests and aspirations. Another interviewee thought that 
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the ideal organisation should be an implementation unit, developing original ideas 

instead of all the endless meetings of most platforms. Another essential ingredient in an 

ideal organisational structure is regional and sub-regional cooperation. Tilburg is very 

much aware of the fact that in European terms it is only a small city and in order to 

survive increasing competition -not just in tourism- it will need to seek linkages with 

neighbouring cities, as described by an interviewee: 

Every local authority has got a tourism strategy. But as a small authority 

you can not make full use of the phenomenon of tourism. It doesn't stop at 

the city boundary. So regional, sub-regional cooperation is necessary. 
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Zwolle 

Introduction 

Zwolle, with its 106,604 inhabitants217, is the capital of the province of Overijssel and 

therefore serves as a regional centre for several functions and services. The city is the 

place of business for a number of economic sectors, partly due to its favourable, central 

location in between the Randstad and the North-eastern part of the Netherlands. Despite 

its regional function, Zwolle still has the atmosphere and image of a small-scale, non- 

metropolitan town. The main attraction of the city centre is the fact that it is small-scale 

and has a large diversity of functions in a relatively small area or, as one of the 

interviewees described it `it has got something provincial in the positive sense of the 

word. 

The structure and culture of governing 

Zwolle City Council has a fairly harmonious political culture which, according to an 
interviewee, has got certain advantages and disadvantages. Conflicts can sometimes 

paralyse council operations. The City Council has had few conflicts which means that 

Zwolle has seen a continuous and steady development. It can, however, also lead to a 

certain indecisiveness. The culture in Zwolle is based on consensus. The comments of 

one interviewee show how this can reflect on the more general image of Zwolle: 

This means that there is sometimes a risk that we can become a bit 'grey. 

So we haven't got any big eye-catchers. It is all a bit sort of average. We are 

somewhat modest and quiet. 

After the previous elections a large number of councillors have been replaced with new 

councillors. This new group of councillors has, according to an interviewee in the city 

council, given a certain `zest' and ambition to the council which it did not have before. 

Old dogmas are being replaced and this has meant changes to the culture and structure 

217 Number of inhabitants as on I August 2000. Gemeente Zwolle, Onderzoek & Statistiek 
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of the city council, affecting both councillors and officers. This new culture is, for 

example, reflected in the council's strategy in which it prioritises new issues and 

opportunities. More attention is being paid to economic development as well as 

stimulating the cultural sector and these new priorities consequently imply that tourism 

is being acknowledged as contributing to both these aims. The structure of the council 

has also changed. The majority of debates and meetings used to take place in the context 

of committees. The new council has agreed that major issues should from now on be 

debated in the general, wider council meetings and that there should be as little 

committee meetings as possible. The frequency with which the council meets has gone 

up and the number of committees has gone down from seven to three. The ideology 

behind this is to have a more open and accountable council. 

The changing culture of Zwolle City Council is fairly typical of more general 

developments in local government concurrently taking place in other localities. Zwolle 

City Council recognises that the role of local authorities has to change, that it should 
direct and facilitate, that it should focus on results and outputs and that the role and 

participation of the community should be acknowledged. Zwolle City Council 

furthermore recognises that it has to operate more business-like and communicate more. 

Testimony to this changed culture is a new procedure called `Window on Zwolle' 

('Zwolse Doorkijk'), an interactive process started in 1997. Numerous organisations and 
individuals -such as citizens, entrepreneurs and neighbouring local authorities- in the 

city have been invited to discuss their ideas for the future of the city together with the 

City Council. Several long-term projects have come out of this process. The intention is 

for this procedure to be applied to all major projects being planned in the city in the 

future. Hence, Zwolle is regauging some of its major issues. Although these changes 

might not be unique to Zwolle, the internal and external pressures bringing about these 

developments, differ from city to city and several pressures can be pin-pointed for 

Zwolle. One interviewee deems that this changed culture is directly related to the fact 

that the city of Zwolle has grown and expanded enormously over the last years. The 

organisation of the local government and the mentality of the city's inhabitants need to 

adapt accordingly and this is a process that is taking place at the moment. The character 

of the city council is already much more open and active than previously, as noted by 

one interviewee in the city council: 
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There is now more an atmosphere of taking the Council into the 

neighbourhoods, taking committee meetings into the neighbourhoods, 

meeting the citizen and making sure that we don't confine ourselves and our 

activities to the town hall. [... ] No heavy policy-oriented ideologies. 

Another external pressure has been a recent visit from the Dutch Audit Commission218, 

the consequences of which are described by an interviewee: 

That commission concluded something which we ourselves have actually 

known for quite some time already but which we never dared to say out 
loud, that we should be more externally oriented. That we were too 

departmentalised. That our officers were too internally focused. Those kind 

of comments together with our own notion has led to a council strategy with 

a more open and externally oriented character. [... ] The total climate is 

different. So it is external pressure as well as our own observation. 

Zwolle City Council, furthermore, attaches great importance to the principle and 
benefits of cooperation, internally between departments as well as with external 

organisations. It wants to form partnerships with citizens, businesses and voluntary 

organisations to help with its ambitions and the implementation of them. 19 It realises 
that a local authority is no longer the be all and end all but that it is part of the larger 

urban governance of Zwolle. In this urban governance a city council has various roles to 

play, according to an interviewee, as a `mediator, partner, director, dictator but mostly 

as an `integrator' on the local level'. The partnership agenda also means that the city 

council of Zwolle now works more closely with the regional government of Overijssel. 

In the past the Province was always seen to be a prier with the city council seeing itself 

as autonomous. This relationship is now much better and Zwolle realises that 
involvement with regional government can have added value because ̀they have power 

and they have a network'. For the same reasons, Zwolle also acknowledges the 
importance of cooperating with neighbouring authorities, to identify common issues and 
achieve added value through sub-regional partnerships. 

218 Zwolle is one of 21 selected ̀ urban areas' in the Netherlands, a privilege which brings with it several 
rights and duties, one of which is being visited by an Audit Commission. 
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The culture of tourism in Zwolle 

Tourism in Zwolle is quite problematic. Even though it has various attractions and 

facilities to offer the (day)visitor, the biggest problem is that the city is unknown and 

that it has not got a touristic image. Generally speaking Zwolle has quite a dull image. 

People who do visit the city are, however, pleasantly surprised about the qualities of the 

place. This problem is reflected in similar comments made by several interviewees 

about the fact that residents of Zwolle are nevertheless proud of their city but do not 

shout about it qualities. 220 Most interviewees agreed that Zwolle should try and improve 

its image and familiarity and that the city has a lot more potential to develop tourism 

and leisure. Although Zwolle in itself is not a major tourist attraction, it is part of 

several interesting regions: the Valley of the river Vecht, Northwestern Overijssel and 

the nature reserve of the Veluwe. Especially the Veluwe is an area which attracts a lot of 

(domestic) tourists and could thus greatly increase the market for day-trips to Zwolle. 

Figure 6.16 Zwolle city centre. Although Zwolle has got an attractive city centre with 

numerous retail and leisure facilities, it is not well-known as a tourist attraction. 

219 Gemeente Zwolle (1998) Uitwerking Programma-accoord 1998-2002 Zwolle: Gemeente Zwolle, p. 3. 
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The historic city centre is the main element of tourism in Zwolle. The attraction of the 

city is a combination of its historic monuments, its museums and its shopping facilities. 

Visitors to Zwolle are interested in heritage. Water-based recreation is also important, 

with several marinas located in the city. The quietness of Zwolle can also be seen as a 

positive aspect and an attraction, even though not everybody in Zwolle would agree with 

this. Hence, the attractions of Zwolle are very varied and even though some people see 

this as a problem, this can also be promoted as a strength. 

Name 

Ecodrome 

Type 

Environmental leisure park 

Visitor number 

51,000 (1997) 

Stedelijk Museum Museum 42,000 

De Stadshof Museum 35,600 

Het Kleine Veer Transport (boat) 33,900 

Source: Nederlands Bureau voor Toerisme, 1999 

Table 6.11 Top 4 visitor attractions in Zwolle, 1998221 

Three quarters of tourists to Zwolle are day-visitors 222 About half of the visitors to 

Zwolle are from the region (45 kilometre radius around Zwolle). About a quarter of 

visitors are from the Randstad. The rest of the visitors are from the north and south of 

the country. 223 Day visitors spend on average 61 guilders per person, while those on a 

longer visit to the city spend on average 229 guilders. The main reasons for visiting the 

city are to have a day out and to go on a shopping trip. These visitors choose Zwolle as a 

destination because of its accessibility, the good atmosphere and the wide variety of 

shops. Zwolle is mainly aiming its promotional activities at the older market because 

`You're a city with monuments so you know what to expect', although a visitor survey 

carried out in 1997 showed that tourists to Zwolle are equally spread through all age 

groups. For people holidaying in the areas surrounding Zwolle, the city presents a `bad- 

220 See also previous section in which an interviewee of the City Council was quoted as saying `We are 
somewhat modest and quiet'. 
221 The Netherlands Tourism Board only lists those attractions that receive in excess of 25,000 visitors 
annually. There are some very small, specialised museums in Zwolle (like the Harley Davidson and Indian 
Museum, and the Engine Museum) which receive only a few thousand visitors per year. In addition, the 
city has numerous churches as well as historic houses and monuments which are free to visit. 
222 Of these day-visitors two thirds are on a day-trip from home, reinforcing an earlier conclusion that 
tourists holidaying outside Zwolle should be targeted and encouraged to visit the city. 
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weather facility'. 224 Being close to Germany, this country also presents a big market. 

According to the Chamber of Commerce (which represents an area wider than Zwolle) 

tourism provides 5-8% of the total employment in the area. 225 

Figure 6.17 `Grote Markt' square in Zwolle. In the centre of the square stands the 

recently restored `Grote Kerk' church. Attached to the church is the `Hoofdwacht' or 

guardhouse built in 1614. 

Recently, Zwolle has been promoting itself as part of a thematic consortium called the 

Hanze-cities together with six other cities and towns along the IJssel river. 226 In the late 

Middle Ages the Hanseatic League was an alliance of commercial cities and merchants 

in the Baltic- and North Sea area. The Foundation of Hanseatic Cities (Stichting 

22' The 1997 survey did not contain any respondents from abroad. In the 1996 survey 15% of tourists were 
from abroad. 
224 All statistics and other information fromChristelijke Hogeschool Windesheim, Training & Adviesgroep 
(1998) Toerisme Thermometer 1997 Gemeente Zwolle Zwolle: Christelijke Hogeschool Windesheim 
225 Kamer van Koophandel en Fabrieken voor Noordelijk Overijssel (1997) Jaarverslag 1996 Zwolle: 
Waanders Drukkers 
226 This thematic partnership is set up along the same lines as the `Secrets of Holland' project, of which 
Delft is a member. 
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Hanzesteden) was established in 1995 to improve cooperation on matters concerning 

tourism and recreation between these cities. Emphasis is on the use of cultural-historic 

elements from the Hanseatic time, in combination with natural elements and 

watersports. This cooperation was made possible by contributions from the Ministry of 

Economic Affairs, the provinces Overijssel and Gelderland, the Chambers of Commerce 

in the area, the regional tourist boards in the area, and the six Hanseatic Cities. The 

Hanseatic cities theme has given a lot of positive publicity to Zwolle, even though this 

does not cover everything that the city has to offer in terms of tourism. 

Figure 6.18 Zwolle Hanseatic city. The Sassenpoort, a fifteenth-century defensive 

portal, is one of many remainders of Zwolle's Hanseatic times. The banner across the 

street advertises a summer festival. 
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The governance structure of the tourism system 

Zwolle City Council 

In 1995 Zwolle City Council published its first tourism strategy and one of the first 

actions resulting from this plan was the appointment of a tourism officer. This has 

meant that from then on tourism was approached in a much more structured way. The 

Council now recognises the importance of tourism. 27 This can also be concluded from 

the amount of initiatives that have been undertaken over the last few years: extra 

investments in culture, expansion of existing museum and the creation of a new 

museum and a new environmental attraction, more marinas within Zwolle as well as 

outside the city, expansion of the cycle network and the regeneration of the city centre. 

General changes to the way local government operates have also affected Zwolle. 

Zwolle City Council facilitates initiatives, works more through bottom-up processes and 

tries to involve citizens in planning and implementation, as was explained in the 

previous section. A City Council has not got a lot of involvement with the citizen as an 

individual in the context of tourism, according to the tourism officer, but thinks that the 

establishment of a Tourism Platform -on which more information can be found in the 

next section- is testimony to this changed role of Zwolle City Council. 

The tourism officer cooperates with numerous persons within the City Council who are 

all directly or indirectly involved in tourism, like for example recreation and the city 

centre coordinator. Establishing common ground with other council departments and 

services is also of financial importance because funding for tourism is inadequate and 

thus has to be found from other sources. The City Council recognises that tourism is 

now demand-oriented and focused on what consumers want. It is realised that it is 

therefore important to cooperate with other localities on a (sub)regional level. They, 

furthermore, realise that tourism strategies and activities should be developed in 

conjunction with other key organisations and localities and that these should not be seen 

as competitors. 

227 Despite this, the interviewee at the VVV still feels that they have to lobby the City Council to convince 
them of the importance of tourism. You have to make sure that councillors include tourism into their party 
political programmes because that does not happen automatically. 
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At the time of writing Zwolle was in the process of developing a new tourism strategy. 

The previous strategy, entitled `Zwolle Counts. Tourism Actionplan 1995-1998i228 

nevertheless still provides a valuable insight into the City Council's involvement in 

tourism. The report answers the question what the City Council can do to ideally shape 

and structure the policy field of tourism and which activities it needs to undertake to 

achieve this. Priority is given to improving coordination within the tourism system and 

to call tourism businesses, especially those indirectly linked to tourism, to account for 

their responsibilities and opportunities to develop the sector. The City Council can play 

a policy making and coordinating role to improve coherence in the various activities of 

the sector, but wants to stress that the VVV continuous to play a prominent role 

especially when it comes to implementation. The report furthermore stresses that 

regional cooperation is vital. 

The Tourism Actionplan has several conclusions on which future actions should be 

based. Firstly, the varied composition of supply, the inadequate communication of this 

and the lack of coherence all contribute to the fact that Zwolle has not got an image as a 

tourism attraction. Secondly, the city has got potential but this is largely unrecognised 

and unused. This is largely related to the inadequate organisational structure of the 

tourism sector. Thirdly, improving the organisation structure and cooperation within the 

sector together with a better communication of and coherence of the supply are 

important preconditions for the further development of the sector. Fourthly, considering 

the importance of a good organisational framework and an adequate support base within 

the tourism sector, the proposed organisational measures need to be implemented as 

soon as possible. The City Council should take the initiative in this. On the basis of 

information obtained through the interviews and secondary resources it can be 

concluded that Zwolle City Council has over the last few years made good progress in 

working towards these priorities and actions. 

Tourism Platform (Platform Toerisme) 

The establishment of a Tourism Platform, in October 1996, was one of the main points 

of action in the City Council's tourism strategy. It was felt useful and necessary to have 

223 Nederlands Economisch Instituut (1995) Zwolle Telt Mee. Toeristisch Actieplan 1995-1998 Zwolle: 
NEI 
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such an organisation in order to create a broad support-base with the tourism sector and 

to make better use of the expertise within the sector. The main purpose of the platform 

is to increase the coordination and coherence within the tourism sector. This eventually 

has to lead to the development of a collective promotion and marketing strategy and the 

implementation of collective projects. The City Council, the Chamber of Commerce and 

the VVV are members of this platform along with several key persons within the 

tourism industry. During meetings of the platform, projects and activities are developed, 

ideas are exchanged, problems discussed and tourism businesses are asked to input into 

the council's tourism strategy. The initiative to develop this platform was taken by the 

Chamber of Commerce who recognised that tourism was a difficult sector and could 

probably benefit from the establishment of a network. The tourism industry could not 

have established this platform by itself because, as the Chamber of Commerce 

interviewee argues: 

The fragmentation [within the tourism sector] doesn't lead to anything 
because they are all too busy running their own business and although they 

do see the use of something like this [a platform], somebody else has to do it. 

The City Council sees it as its job to coordinate and initiate the activities of this 

platform because, resonating with the Chamber of Commerce's comments above: 

Tourism businesses normally want quite a lot but wouldn't go and organise 

those kinds of things themselves. So we see it specifically as a city council 

job to organise these things to make sure that people in an informal way, 

because it is important that you keep it very informal, can meet up with each 

other. 

Until recently the Chamber of Commerce and the City Council have provided the 

leadership for this platform. However, both organisations, especially the Chamber of 

Commerce, do not see this as one of their roles and are of the opinion that the VVV is 

the more appropriate organisation to fulfil this role. Therefore the VVV has taken over 
leadership of the platform. 
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Chamber of Commerce 

The Chamber of Commerce for Northern Overijssel, based in Zwolle, recognises the 

importance of the tourism sector to the economy of its area and therefore sees itself as 

performing various roles in the tourism system: advising governments -local, regional 

and national-, developing projects for the tourism industry, signaling problems and 

bottlenecks in an early stage and bringing these to the attention of governments, to lobby 

for solutions and generally trying to increase the quality and performance of the sector. 

Their role is to provide the drive behind initiatives but to pull out as soon as the project 

is up and running, as can noted from their involvement with the Tourism Platform. The 

Chamber has a Tourism and Recreation Committee but has not got a specific tourism 

policy or strategy. Their annual report, however, shows that they have quite specific 

ideas on how to develop tourism in the area in conjunction with the plans of other 

organisations. They, furthermore, provide guidance and coordination on a sub-regional 

level. 

The way the involvement of the Chamber of Commerce for Northern Overijssel in 

tourism has developed over the years clearly points out the increased importance of the 

sector. At the beginning of the 1980s there was very little interest in the Tourism 

Committee. The general opinion about tourism as a sector was described by an 

interviewee as follows: 

In the 1980s people thought tourism was quite nice and everything, we all 

go on holiday, we all think that's wonderful, nice and fun, but you shouldn't 

have too much of it. It was all a bit difficult. Tourism is nice but you 

shouldn't have too many tourists because they can be annoying and all these 

facilities cost money. That was the general opinion. [... ] There was an 

interest in tourism but always with certain reservations. 

This meant that it was very difficult or even impossible for tourism businesses to 

expand and develop. The Chamber of Commerce has definitely noticed a shift in interest 

for the sector in the last 10 years, mainly because the economic importance of tourism is 

now acknowledged and emphasised. They are, however, of the opinion that this shift is 
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not complete yet and that the tourism sector and all those involved with it are presently 

in a transitional phase. 

Tourist Information Centre Zwolle (VM 

The role and involvement of the VVV Zwolle is fairly typical of the more general 

developments Dutch TIC's are at present experiencing. The VVV Zwolle increasingly 

differentiates between their role as a provider of information and their role as a tourism 

manager. Their role as a mediator has become more prominent: `We are a spider in the 

web'. Generating money has furthermore become of great importance to the future 

survival of the VVV. The VVV Zwolle tries to do this by providing the secretariat 

function for several partnership foundations like the Conference Bureau (Stichting 

Congresstad Zwolle) and the Events and Festivals Foundation (Stichting 

Stadsevenementen). Generating income is not the only reason why the VVV Zwolle 

offers these kind of services. Just as the VVV Delft, they are increasingly experiencing 

competition from other organisations who get involved in promotion. Hence: 

As a VVVyou have to be a member of everything these days. We have joined 

numerous organisations like business clubs etcetera to make sure that the 

VVV gets that role as well. You continuously have to guard your own role. 

That doesn't happen by itself. Every day you have to fight to protect your 

position. 

The VVV Zwolle tries to link into as many things related to tourism as possible. In their 

opinion they are the appropriate organisation to provide this role in tourism because of 

their added value and expertise. They do, however, recognise that these days all those 

involved have to be consulted and that no organisation can stand on its own or manage 

the tourism sector on its own. The WV is, therefore, in regular contact with the City 

Council, the regional tourist board, other VW's in the area and those organisations 
involved in the Foundation of Hanseatic Cities. 
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Assessing the institutional thickness of tourism governance in Zwolle 

At present Zwolle is a city in development: the, city has grown enormously over the last 

years, various new housing developments and leisure projects have been established or 

are being planned and the City Council is getting more ambitious. Emphasis is placed 

on the development of a good cultural sector with the idea that this can contribute to a 

positive city image. The city is putting a lot of resources into communicating a more 

positive and stronger image and wants to realise Zwolle's potential. Tourism is an 

important aspect of the city's development and marketing efforts. All relevant 

stakeholders are involved in the governance of Zwolle's tourism system. One of the 

things that have helped the city in achieving these ambitions is the fact that at present 

there is a considerable amount of interaction between governmental organisations on the 

sub-regional level. Not just between the local authorities of the cities involved in the 

Hanseatic Foundation but with local governments and VVVs in other localities as well. 
There is, furthermore, a Tourism Platform for the Province of Overijssel in which all 

those (sub)regional organisations involved in tourism come together to discuss issues of 

mutual concern. There is even a cross-border cooperation with several Dutch and 
German local authorities having devised a collective tourism strategy for the area of the 

river Vecht which flows through both countries. The regional government of Overijssel 

is trying to stimulate this sub-regional cooperation by persuading people to look beyond 

the boundaries of their localities, arguing that this will help them attract more visitors. 
Inter-institutional interaction within Zwolle is adequate and greatly helped by the 

presence of a local Tourism Platform but could still be improved: 

There is much more that we could do together. Several organisations 

together should realise that they have the same goals and that they should 

cooperate more. But you don't have to wait till somebody else takes the 

initiative to do it. [Private sector] 

The governance structure and culture for tourism in Zwolle display a reasonable degree 

of flexibility and openness. As organisations get more familiar with each other's 
practices the likelihood that they will cooperate on a temporary or project basis 
increases. It has however become clear from the interviews that there is not enough 
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clarity on roles and responsibilities between all the organisations involved in tourism in 

Zwolle. The interviewee from the public sector, for example, noted the following: 

It always seems very clear until you actually get involved in the practice of 

it. I don't think it's clear enough myself. [... ] There is sometimes confusion 

as to whether something is part of the VVV, the City Council or another 

organisation altogether. That happens. It is very difficult indeed. 

This is reflected in comments made by the Chamber of Commerce: 

I don't think there are too many organisations involved but it should 

definitely be made more clear who does what. You're always talking to only 

a small number of businesses and they might understand it but there is 

always a very large group who doesn't which means you have to keep 

pushing it and clarifying who does what. 

Institutional thickness Assessment 
Stakeholder All relevant stakeholders are involved in the governance of Zwolle's 

involvement tourism system. However, not all actors have the same level of 
involvement and commitment. 

Inter-institutional Inter-institutional interaction between the tourism stakeholders is 

interaction adequate on the local level but could be improved by extending the 
remit of the Tourism Platform. Interaction is strongly developed on 
the sub-regional level. 

Flexibility and The governance structure and culture for tourism in Zwolle display a 

openness reasonable degree of flexibility and openness. Organisations are 
becoming more used to working together on a temporary and project 
basis. 

Coordination There is currently no organisation that has the ability to provide 
leadership or coordination for tourism. The tourism stakeholders in 
Zwolle acknowledge the need for such a body and share clear ideas 
on how to improve governance and coordination for the tourism 
system. 

Common objective The tourism stakeholders share a common vision for the development 
of tourism in Zwolle and are working collectively to realise Zwolle's 
tourism potential. There is a great deal of ambition in the city. 

Table 6.12 The institutional thickness of Zwolle's tourism system. 

The interviewee in the private sector observed how there was confusion on the issue of 

promotion for Zwolle with every organisation `doing their own little bit' and suggested 
that more coordination was needed. The confusion on roles and responsibilities means 
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that there is duplication of certain activities. However, the organisation of tourism in 

Zwolle has improved recently with the structure becoming much clearer. Not too long 

ago there was a myriad of organisations all operating separately. Vertically the structure 

was quite strong but there was a lack of lateral linkages between the sectoral interests. 

There is now a process taking place in which these organisations are gradually coming 

together. What is missing, however, is leadership and coordination for the tourism 

system, as was also concluded by some interviewees. There was general agreement 

among the interviewees that the VVV should be the organisation to take on that role 

since they are ̀ the spider in the web' and the `point where everything comes together'. 

The VVV is, unsurprisingly, a strong advocate of this proposal: 

What we want is some kind of tourism platform in which all tourism 

businesses are represented and in which everybody contributes to one large 

pot of money. Each year we would make a tourism action plan and the VVV 

would be the organisation to implement this plan. 

If the VVV was to take on this responsibility it would at the same time guarantee the 

survival of this organisation, in the light of the increased competition it has been 

experiencing. One interviewee explains why the VVV is the ̀ obvious' organisation for 

this role: 

There isn't actually any other organisation who could professionally take 

on this responsibility. The Chamber of Commerce cannot do it because we 

are therefor the whole region. The City Council can't do it because they are 

wearing different hats. Which in my opinion means there's only one left and 

that is the VVV. 

However, not all tourism businesses have in the past been positive about the role of the 

VW because it was not clear to the industry what the VW could actually do for them. 

This is therefore something that the VW would need to work on. When asked about 

their ideal governance system for tourism in Zwolle most interviewees talked of some 

sort of centralised organisation which did not necessarily had to be the WV. This 

organisation would combine and coordinate all tourism functions currently performed 
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by separate organisations. The interviewee in the City Council summed up this shared 

ideal: 

One clear focal point in which promotion and other activities, events as 

well, come together in one implementation unit, a city marketing 

organisation. It should be broader than just tourism. All the organisations 

that exist now don't have to be abolished. They can all keep their own 

identity but there should be one focal point. You shouldn't have enormous 

unwieldy organisations that collapse under the weight of endless meetings. 

You can do so much more together. 

In this ideal organisation, the City Council sees itself as standing more `on the side- 

line', an attitude resonated in comments made by the interviewee in the private sector 

who is of the opinion that it would even be inappropriate if the City Council did more 

than facilitate and enable. The interviewee at the Chamber of Commerce listed a number 

of preconditions for such a coordinating body to be successful: leadership, a support 
base within the private and voluntary sectors, financial governmental commitment as 

well as decision-making and implementation power. Most interviewees thought that it 

was unlikely that this ideal organisation will ever be achieved because it is difficult to 

get tourism businesses on one line, to get them to think long term and beyond their own 
business. There is a common vision for the development of tourism in Zwolle and a 

shared ambition between all tourism stakeholders to realise the city's potential. There is 

even agreement on how to improve the governance structure of the tourism system. The 

problem is that no organisation or actor currently has the ability or power to initiate this 

process. Table 6.12 summarises the institutional thickness of governance structures and 

cultures for tourism in Zwolle. 
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7. Conclusion: evaluating local network structures and cultures for 

urban tourism. 

Introduction 

The previous chapter of this thesis has analysed the network structures and cultures of 

the tourism system in the six selected case studies of Oxford, Bristol and Shrewsbury in 

England and Delft, Tilburg and Zwolle in the Netherlands. The aim of this thesis is not 

primarily to provide a detailed account of six local tourism systems, but instead to draw 

out wider insights into the governance structures and cultures of tourism in medium- 

sized cities in two countries of Western Europe. The aim of this chapter is, first of all, to 

bridge the conceptual framework and the empirical research and, secondly, to connect 

the specific and the generic. 229 

The first part of this chapter reintroduces the concept of `institutional thickness', the 

five constituting factors of which were described in chapter 3. The aim of this part is 

twofold: to assess the nature of each of the five elements of institutional thickness by 

evaluating their presence (or absence) in the six case studies while also providing more 

general conclusions on the practicalities and problems of these elements determining the 

institutional thickness of governance for tourism. The following part of this chapter 

identifies examples of best practice in the six case studies based on the previous 

assessment of the cases' institutional thickness. The third part of the chapter tries to 

understand one of the central questions of this research: why is tourism governed the 

way it is? It is an attempt to determine what conditions shape and determine the 

structures and cultures of tourism networks or, in other words, what factors explain 

variation in institutional thickness between case studies. In the introduction to this thesis 

(chapter 1) it was suggested that a combination of two factors could explain tourism - 
networks, namely the culture and structure of governance in a locality plus the specific 

culture of tourism. To this two more explanatory factors can now be added, namely an 

element of `path-dependency' and the current state of change of the subjects of tourism 

and governance. The third part of this chapter describes these four factors and to what 

229 See chapter 4: Methodology for a discussion of the representativeness of qualitative research and the 
problematic nature of drawing general conclusions from a small number of case studies. 
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extent they constrain or facilitate the governance of the tourism system. The fourth part 

of this chapter identifies three basic ingredients for successful tourism networks. The 

final part links the empirical and conceptual frameworks used in the research and 

presents some final concluding remarks. 

Comparing institutional thickness in the case studies 

In chapter 3 of this thesis Amin and Thrift's concept of institutional thickness (1994a, b; 

1995) was introduced and adapted to fit the specific parameters of this research. The 

institutional thickness of governance for urban tourism was found to be defined by a 

combination of the following characteristics: 

" Stakeholder involvement 

" Inter-institutional interaction 

" Flexibility and openness 

" Coordination 

" Identification with a common objective. 230 

The aim of this chapter is to assess the institutional thickness of each case study's 

tourism network by comparing and contrasting the six selected cities. The following 

five sections deal with each element of institutional thickness separately and analyse the 

relevance and contribution of each element to a successful tourism network as well as 
the presence and nature of each element in the case studies. The focus is on establishing 

similarities and differences between the six cities, with the underlying purpose of 
identifying conditions and ingredients that can help in getting closer to a more `ideal' 

governance of urban tourism. 

Stakeholder involvement 

No tourism system can be effectively governed without the involvement of a 
multiplicity of relevant stakeholders. This is, first of all, determined by the diverse 

nature of tourism activities, of the tourism industry and of tourism's impacts. There are 
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numerous participants in the tourism policy system, some of who are directly involved 

and part of the tourism industry, others who are more indirectly involved and part of a 

wider tourism community. As Elliott (1997) observes `the world of tourism 

management is extremely complex and the various principles and issues all intermingle 

and affect one another231. This implies that no single organisation or group can 

effectively deal with tourism on its own. Secondly, the necessity of stakeholder 

involvement in the governance of the tourism system is also influenced by the changes 

to the general institutional landscape. Not only does the current institutional landscape 

of cities reflect the politics of partnerships and networks, more fundamentally, its 

structure and remit is conceived in terms of a pluralist society. The drawing in of actors 

and organisations from across the community to perform participatory management is a 

central aspect of today's governing arrangements. The national and local institutional 

terrain is now occupied by an increasingly differentiated range of agencies involved in 

policy formulation and delivery. 

All parties interested in or affected by tourism within a particular market or locality 

should collectively govern the tourism system. A stakeholder is defined by Freeman 

(1984)232 as `any group or individual who can affect or is affected by the achievement 

of an organisation's objectives'. For the purpose of this research this definition can be 

expanded to include not just single organisations but also entire industries, services and 

sectors or in this case the tourism system. Stakeholder, a buzzword in the current 

governance debates referring to the private, public and non-profit communities as well 

as individual residents, is a recent phenomenon in the case of tourism where it is often 

used to refer to the tourism industry only. The case studies have shown that there is 

generally very little community input in any aspect of tourism governance. The problem 
is that it is often not clear who `the community' is in the case of tourism and this is 

perhaps related to the confusion between tourism, recreation and leisure. These three 

categories, although inter-related, are still seen to serve different markets, as became 

clear from several interviews. Tourism, recreation, sports and culture, for example, are 

most often placed in separate governmental departments, although there is increasing 

cooperation between these departments. Tourism is seen as a commercial activity, able 

23° See Chapter 3 for a more detailed description of the five elements of institutional thickness. 231 Elliott J (1997) Tourism. Politics and public Sector Management London: Routledge, p. 11 
232 Quoted in Sautter E& Leisen B (1999) `Managing Stakeholders. A Tourism Planning Model' Annals 
of Tourism Research 26(2), p. 313 
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to generate economic benefits and income, while recreation is seen as a service, the 

provision of which costs money. However, especially in the case of medium-sized cities 

-but perhaps less so in successful cities like Oxford and Delft- the markets for tourism 

and recreation overlap to a certain extent. Hence more cooperation between the various 

leisure related sectors is highly recommended. The following selection of quotes shows 

that not all interviewees adhered to a narrow vision of tourism: 

When talking about target markets for the city of Tilburg, then one of the 

most important markets are the residents of Tilburg. For two reasons. First 

of all, those are the people that walk around the city everyday. Secondly, 

those are your ambassadors to outsiders. [VVV] 

You have to take a broad view of tourism. We [Delft] are located between 

Zoetermeer and The Hague where more than a million people live. They are 

just as interesting as a woman from Bristol. Luckily more and more people 

realise that tourism can also mean recreation and leisure. [Chamber of 
Commerce] 

The local residents are an important market as well, but you must never lose 

sight of the fact that those attractions to be viable require the tourists 

because in most cases those attractions and all the infrastructure which 

goes with it [... ], all those things from which local people benefit, the 
frequency with which they would use those services would not be high 

enough to make them sustainable. [Bristol Tourism and Conference Bureau] 

At first glance, each case study has more or less the same stakeholders involved in the 
governance of its tourism and recreation systems: the local authority, the Chamber of 
Commerce, the Tourism Information Centre (or VVV) and several sectoral 
representative organisations (like hotel and retail associations). These all maintain direct 

and regular contact with sub-regional and regional organisations like tourist boards and 
governmental agencies, but have only occasional and mostly indirect contact with 
national institutions. It is when taking a closer look at the case studies that differences 
between cities and between countries start to emerge. It is striking to see that in all three 
English case studies, tourism is a full-time position in local government, while in the 
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Dutch case studies none of the local authorities has got a separate post for tourism. In 

Delft and Zwolle tourism is a part-time position executed by one person who also deals 

with other policy fields. In Tilburg, no single person has overall responsibility for 

tourism. Instead several persons in various departments are involved in tourism on an 

ad-hoc and indirect basis. In these cities, tourism is apparently not considered to be that 

big a part of the local economy that somebody needs to be dealing with it on a full-time 

basis. This in itself does not necessarily have to present a problem or a shortcoming. As 

long as the other sectors that the person has responsibility for are related to tourism, as 

long as tourism is taken seriously and not seen as an easy field to deal with or as a 

`miscellaneous' subject. In this respect, the way that Delft City Council deals with 

tourism can certainly be improved. In that city the interviewee with responsibility for 

tourism in local government thought that the other sectors he was dealing with had no 

link whatsoever to tourism, thereby missing opportunities to create synergy. 

On the basis of this it cannot be concluded, however, that Dutch local authorities have 

less acknowledgment of the importance of tourism than their English counterparts. It 

has to be realised that the same organisation can have a different role in England or in 

the Netherlands. The roles and responsibilities of an English local authority in tourism 

might in the Netherlands be the (shared) responsibility of another organisation. The 

main points of difference in this respect are between English and Dutch Chambers of 

Commerce and between Tourism Information Centres in these countries. English and 

Dutch Chambers of Commerce are both membership organisations representing the 

commercial sector. The only difference is that in the Netherlands membership is 

compulsory and Dutch Chambers consequently -theoretically- represent all businesses 

in a locality. This might explain why their role in tourism is more elaborate than that of 

English Chambers of Commerce. Dutch Chambers have a very strong and well- 

established mediating role between the private and public sector. They are also involved 

in policy-making for tourism. Another point England and the Netherlands differ on is 

the role of the Tourism Information Centre. English TICs are mostly responsible for the 

provision of information on tourism and leisure activities and facilities. Dutch VVVs 

have, beside this role, also an important responsibility in promoting the city's assets and 
developing tourism `products'. This is reflected in the fact that English TICs are part of 

the public sector and Dutch VVVs, while receiving some governmental funding, are 
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part of the private sector. Hence, the roles that Dutch local authorities do not have in 

tourism are performed by other organisations. 

The English case studies all have something like a tourism association or forum. In 

Shrewsbury and Oxford these are organisations representing different sectors of the 

tourism industry and the City Council. They function as places to exchange ideas, 

discuss problems and input into the Council's tourism policies. In Bristol this forum has 

been absorbed by the newly established Tourism and Conference Bureau. Of the Dutch 

case studies, Zwolle is the only one which has such a tourism platform. Despite the fact 

that these platforms have an important contribution to make to the governance of a 

city's tourism system, they cannot be said to represent all sectors of a tourism system 

equally. The same goes for any representative organisation (like the Chamber of 
Commerce, in England as well as the Netherlands). The problem with these kinds of 

groups is that in most cases they only include the more active and powerful 

stakeholders. Consequently these associations and forums are not all-inclusive. In 

addition, some key persons often serve in multiple roles within the city's tourism 

system, something that was observed by several interviewees. In some cases a 

stakeholder's interests might not be exclusively touristic. In all six case studies the 
interviewees expressed complaints about the lack of involvement of tourism businesses, 

especially the smaller ones. This problem is summed up by an interviewee in Zwolle: 

You really only have a group of three or four people who you'll meet 

everywhere. Then you've got a group of people who don't mind so much 
joining in with things but you shouldn't ask too much of them. And finally 

you've got a very large group with no enthusiasm or motivation at all. 
[Chamber of Commerce] 

An interviewee in Oxford came to a similar conclusion: 

I think it is very nice to cooperate and being involved but at the end of the 
day somebody has got to do the work. A lot of people like to think they are 
part of organisations but at the end of the day you have got to walk away 
from those meetings and make something happen and I think a lot of people 
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go to meetings for the sake of meetings and they sit on committees but are 

not actively involved doing certain projects. [Private sector] 

Inter-institutional interaction 

Having a plethora of various kinds of stakeholders on different geographical levels is 

meaningless if they do not cooperate and communicate within a network structure. All 

these actors with their various objectives are interrelated and interdependent to a greater 

or lesser degree. The test of a good manager, as Elliott (1997,11) writes, is to be able to 

understand this complexity, operate effectively and efficiently within the system, 

reconcile or balance conflicting objectives and so achieve certain aims. In the recent 

tourism literature, more and more researchers have argued the need for increased 

collaboration in the planning process (Bramwell & Sharman 1999; Jamal & Getz 1995; 

Sautter & Leisen 1999; Selin 1993). The most basic argument presented in this literature 

is the need to more actively involve all persons affected by or interested in tourism 

policies. Achieving congruency across and between all tourism stakeholders should be 

encouraged, thus increasing the likelihood of collaboration and compromise in the 

planning and implementation process. 233 Most interviewees in the case studies also 

acknowledged the importance of partnerships and cooperation but in practice this 

proved to be easier said than done. As the previous section has shown, all potential 

stakeholders are represented in the governance of the tourism system in the six case 

studies. The problem is, however, in the next step of trying to create partnerships and 
linkages between these stakeholders. As two of the interviewees noted, cooperation 
demands a certain mentality that not everybody has: 

Cooperation is a difficult process because it means that you have to 

comprehend the benefits of cooperation. This means that sometimes you 
have to look beyond tomorrow and also to the day after tomorrow and you 
have to look across fences. [Ministry of Economic Affairs, the Netherlands] 

233 Sautter E&B Leisen (1999) `Managing Stakeholders. A Tourism Planning Model' Annals of Tourism 
Research 26(2), p. 318 

231 



It is an acknowledgment that there are certain things that are not 

immediately apparent and ostensible and that you have to work together for 

the benefit of your city. [Zwolle City Council] 

The interviewees made it very clear that they would only participate in a partnership if 

they were convinced the process and it outcomes would benefit them and their 

organisation, or at least if the advantages would outweigh the disadvantages. Several 

disadvantages of working in partnerships were identified by the interviewees. First of 

all, there were practical and operational problems. Cooperation is often a slow and time- 

consuming process ̀ and time is money'. The nature of some of these problems can be 

very pragmatic, ranging from trying to arrange meetings with different people working 
in different places to `just the physical time it takes to get there [the meeting]'. One 

interviewee thought it would be a good idea to `think of new ways, methods, techniques 
for doing meetings which allows people to respond from their own offices'. Other 

interviewees had difficulties with making compromises between conflicting interests 

because ̀I lose a bit of control and influence because I have to bend a little bit to meet 
the desires of my other partners, to compromise which sometimes doesn't suit me best'. 

There was, furthermore, a problem with accountability of some partnerships. As stated 
before, most of these networks do not represent the full range of tourism stakeholders, 

while some public sector partnerships can be made up of unelected members. Hence 

sometimes it is not clear in whose interest the partnership is working. Differences in 

company cultures can also hamper a smooth cooperation process. Lastly, the fact that 

more and more partners are being involved in the planning and implementation process 
has in some cases led to confusion on roles and responsibilities. 

The case studies have, on the other hand, also made clear that there are several 
advantages to working in partnerships. Most interviewees acknowledged that 
cooperation produces additionality: `one plus one equals three' and `neither party on 
their own can manage what these partnerships can do together'. Cooperation, 
horizontally and vertically, can improve the quality of the collective tourism `product' 
because organisations complement each other's activities. To put it simplistically `you 

can get a lot more done if you work together in partnerships'. Cooperation also makes it 
easier to portray a collective identity for a locality. One interviewee noted how 
partnerships could generate a certain `snowball' effect: when two organisations work 
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together successfully, others might tag along to it. There are, furthermore, financial 

advantages to working in partnerships. Organisations who have got the expertise to 

implement certain policies but not the financial resources might look for partners to help 

fund their activities. A lot of European Union and national funding schemes now work 

on the basis of competition and working in partnerships is being emphasised as 

increasing the likelihood of success in attracting this funding. Some interviewees saw 

the differences in organisational cultures as an advantage. The multiplicity of opinions 

and cultures presents a stimulating environment to reach creative and innovative 

solutions: `It [organisational differences] makes you reflect on what you do and so the 

choices you make are more well thought-out and more well founded, less intuitive'. 

Partnerships can also improve understanding between organisations with different 

cultures. The increased cooperation between the public and the private sector, for 

example, has meant that the two have come closer together and now have a better 

appreciation of each other's procedures and ways of working. 234 

Some interviewees concluded that cooperation was necessary because of the fragmented 

and diverse nature of the tourism industry. Cooperation between different sectors and 
between different localities is essential in order to survive in the increasingly 

competitive and global market. This is reflected in the growing number of thematic and 

(sub)regional tourism partnerships in which a number of cities combine their resources 

around a certain theme to cater for the changing tastes of tourists who are looking for 

experiences rather than locations. Examples of this are ̀ the Secrets of Holland' of which 

Delft is part, the `Hanseatic Cities' of which Zwolle is a member and the `Historic 

Cities' group which includes Oxford. The problem with these networks is that the most 

well-known cities in the partnership, like Delft and Oxford, feel that these partnerships 

are not beneficial to them and that the other partners are profiting on the back of their 

reputation. Finally, for a large number of interviewees working in cooperation with 

others was simply `obvious' or `inevitable' without taking into consideration any 

advantages or disadvantages: 

234 Even though the public and the private sector have come closer together, one interviewee was 
probably correct in concluding that this has not been an equal process: I think City Councils have been 
pressured to come further towards the commercial world than vice versa. [Chamber of Commerce, 
Bristol] 
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It doesn't help to work against anybody. Of course it's all about 

cooperation. [TIC, Oxford] 

We haven't got a choice, have we? You just have to cooperate. [City 

Council, Delft] 

You can achieve more if you work with people than when you work against 

them. [City Centre Management, Tilburg] 

Despite disadvantages people are willing to follow this road because they 

perceive that really there is no other alternative. That's just the way that 

local government now is developing in Britain. [Bristol City Council] 

Regional and sub-regional cooperation is reasonably well established in most of the case 

studies. This is an issue that has only recently gained importance and is, thus, 

undergoing a great deal of change and improvement. Good regional and sub-regional 
linkages are in place in Bristol, for example in the cooperation between the Bristol 

Tourism and Conference Bureau and its equivalent in Bath. There is a good cooperation 
between Oxford and its regional tourist board, the Southern Tourist Board, but other 

sub-regional relationships are less well developed in Oxford. Interviewees in 

Shrewsbury were of the opinion that their city had been too insular and inward looking. 

This is, however, changing and the Shropshire Tourism Marketing Consortium is a 
good example of this. In the Netherlands (sub)regional linkages are equally well 
established. In Delft there is increasing cooperation in the Haaglanden region between 

various sectors, not just tourism. Zwolle cooperates with other local authorities in the 

region and even in Germany on tourism promotion and product development. Tilburg is 

probably the city with the least regional linkages in the field of tourism, at least in the 

shape of formalised partnerships, although some more informal cooperative structures 

are in place. 

It is important that within governmental organisations tourism is approached in an 
integrated manner. This means that there should be links between the policy areas of 
tourism, leisure, recreation, sport and culture. All sectors and governmental departments 

should formulate their activities in such a way that they benefit tourism or at least do not 
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harm it. When assessing the governmental organisations in the case studies on this 

aspect most of them fare reasonably well. The national and regional governments have 

tourism more and more integrated into the strategies of other departments. All local 

authorities in the case studies, furthermore, have good links between tourism and other 

relevant policy areas, except perhaps in Delft where tourism was still seen as a separate 

subject. Cooperation between public and private sector organisations has recently 

improved in all six cities. There are still some cultural differences but these do not lead 

to insurmountable problems or tensions. Managers in both the public and private sectors 

are increasingly aware of their dependence upon each other and the importance of 

partnership and exchange. In most cities horizontal cooperation is not a problem with 

several sectoral representative organisations in place. Establishing vertical linkages 

between the stakeholders is proving much more difficult. Cities that have a tourism 

forum or association in place are one step ahead on this aspect in comparison to cities 

that do not have such a platform. The Tourism Manager in Oxford sums up the 

advantage of these kinds of associations as follows: 

People communicate and by doing that they get to like each other and trust 

each other and actually try to identify their common cores and by getting 

together they can sort out what they themselves want in marketing terms 

and what they can come together to do. 

Similar comments are made by the Chamber of Commerce in Zwolle: 

A meeting of such a platform might not even have so many direct results and 

outcomes but you'll see that people will get to know each other and start to 

recognise faces and then it is so much easier for them to phone each other 

and arrange things together. 

The interviews have furthermore made it clear that a lot of actors still see others as 

competitors. This not only goes for tourism businesses -with one of them saying `when 

it comes down to it we are all in competition for people's money- but also for other 

organisations involved in the governance of the tourism system. The tensions, for 

example, between the VVV and the City Council in Delft and Tilburg are not beneficial 

to an effective governing of these cities' tourism systems and lead to a waste of 
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resources. In a time when tourists are increasingly looking for certain experiences 
instead of a particular location, there are more benefits to be had from cooperation than 

there are impediments. Poor inter-organisational communication and coordination is 

characterised by a duplication of effort, by activities which overlap and conflict and by 

fragmented decision-making. Increased interaction does not necessarily lead to the 

development of an isomorphe organisation. Each organisation should be able to retain 
its own identity within the partnership. As Jamal and Getz (1999,188) write 
`collaboration for community-based tourism planning is a process of joint decision- 

making among autonomous [emphasis added] key stakeholders'. One of the 

interviewees also notes the importance of this: 

You have to be careful not to lose your own identity. You have to keep your 

own profile for your own supporters. When you go and hide in such a 

platform it can sometimes become a gray substance because you have to 

make compromises. That is when you lose your identity. You have to stay 

recognisable. That means that sometimes you just have to pursue your own 

course. [Chamber of Commerce, Zwolle] 

In all six case studies inter-institutional interaction should be greatly improved. There is, 
however, increased acknowledgment of the importance of vertical and horizontal 

linkages between different organisations on various spatial scales, but establishing these 
links in practice has proved to be extremely difficult. The concept of partnerships has 

taken root in each of the case studies, especially in the city of Bristol. This is, however, 

only a starting point on the way to creating vertical linkages between these partners and 
to creating `umbrella' organisations or `a partnership of partnerships'. Bristol with its 

newly established Tourism and Conference Bureau has in theory the most potential to 

establish these linkages between all tourism stakeholders. It is also worth mentioning 
the TREK-Brabant project235 again as a good example of vertical partnerships as this is 
the way forward for the tourism industry. 

236 



Flexibility and openness 

Flexibility and openness applies to several aspects of the cooperation process. First of 

all, while it is important for the various partners to be able to retain their own identity as 

explained in the previous section, they should at the same time be flexible enough to be 

willing to make compromises. That is, of course, the crux of partnerships. Secondly, 

networks should be flexible and `open' so as to include formal as well as informal 

structures, long-term as well as ad hoc activities and permanent as well as temporary 

members. A network is not always made up of solid structures, regulations and fixed, 

regular meetings 236 A successfully governed tourism system does not necessarily need 

to have a formalised structure. In fact, the opposite might even be true: ad hoc and 

informal structures can sometimes be more effective. A network of partnerships is a 

fluid structure in a continuous process of creation. The nature of tourism networks can 

be described as `organic': they should form, adjust and reform according to needs 237 

Oatley and Lambert (1999,196) have argued that this apparently chaotic and 

uncoordinated pattern of institutional arrangements represents precisely the adaptive 

capacity that is required to respond to the problems currently experienced in cities. 

There are several reasons to explain the need for some degree of flexibility in the 

governance of urban tourism. First of all, tourism is a dynamic, fragmented and diverse 

industry and if it wants to involve all stakeholders then a fixed structure would be 

inadequate. Secondly, the structure of a tourism system needs to be flexible because of 

the way governance works these days. Traditional, fixed structures have been replaced 

with more flexible, outward-oriented networks. Organisational cultures have come 

closer together, thereby greatly increasing the potential for more openness and 

cooperation. A lot of activities are now undertaken on an ad hoc, project basis and 

233 See chapter 6: Tilburg for a more detailed account of this project. 
236 In the initial phases of this research I had focused too much on fixed and formalised structures, as can 
be concluded from the following comments which proved to be very insightful: 

You're talking about a structure as though it's superimposed but it's not. Different organisations exist but 
could you call that a structure? [... ] I'm not saying it hasn't got a structure but it isn't imposed by 
someone. [TIC, Oxford] 

In many cases there is no formal definition of what people's roles are. But that doesn't mean that there 
isn't an informal agreement. [Borough Council, Shrewsbury] 
237 Doswell R (1997) Tourism. How effective Management Makes the Difference Oxford: Butterworth- 
Heineman, p. 190 
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partners are sought `as and when necessary'. This is something that came out very 

strongly from the case studies. This flexibility is evident in the following comment 

made by the manager of a museum in Tilburg, but which could just as well apply to any 

other tourism sector or even to urban governance in general: 

Most things happen ad hoc. The old museum has finished. So we have to 

experiment and that means that you'll need different cooperative structures 

every time and that one and the same structure is no longer adequate. 

The fact that more and more tourism planning and promotion is done on a thematic 

basis is further proof of this flexibility. The increased popularity of ad hoc and 

temporary partnerships is related to the shifts from `providing to enabling' and from 

`government to governance'. This means, amongst other things, that there is no longer a 

universal division of roles. Instead, each organisation plays various roles in various 

situations. Governmental budget cuts have furthermore meant that many cooperative 

structures were abolished and replaced by temporary partnerships. Many organisations - 

not just tourism businesses- are also becoming more entrepreneurial and commercial in 

the way they execute activities and are increasingly focused on outputs and benefits, a 

trend which further contributes to the popularity of ad hoc activities. This can be 

concluded from the following comment made by a tourism business in Delft: 

I view all those local, regional and national tourist boards as organisations 

from which I can purchase services. Fortunately, they see themselves 

increasingly like that as well. 171 buy the services I need at a particular time 

from that organisation which can offer me the best deal or the best product. 

The degree of flexibility and openness in the governance of urban tourism has increased 

in each of the case studies. If cities recognise the importance of a flexible and open 

governance system, then it is strongly recommended that they establish a tourism forum 

or association. Such a platform allows the ideas of a wide range of stakeholders to be 

accommodated, who can, either temporarily or permanently, attach themselves to the 

platform. It might seem to be a paradox that a flexible and open system would need a 
structure but there has to be some sort of basis or starting point. In this case, Delft and 
Tilburg might have a disadvantage over the other cities in the study because they do not 
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have such a platform that has the ability to unite all the tourism stakeholders in various 

formations for various activities. This is not to say that governance in Tilburg does not 

recognise the importance of flexibility. In a recent speech to regional businesses, as 

reported in the Chamber of Commerce newspaper238, the Mayor of Tilburg stressed the 

significance of `occasional coalitions'239 whereby it is up to the local authorities 

themselves to decide who they want to cooperate with and when. He predicts that 

functional and flexible cooperative partnerships have the future. It is, however, 

important to note that there are limits to this flexibility and openness. Too. much of it 

and a network can become unstructured and incomprehensible. It also carries with it a 

risk of duplication of activities. To sum up this section, we conclude with a comment 

made by the interviewee in Zwolle's Chamber of Commerce to once more underline the 

importance of flexibility: 

There is nothing more deadly than structures in which everything is a 100% 

fixed and where there is no creativity. Because the good entrepreneurs 

won't be caught in a sector or a structure. But even though those guys [sic] 

are part of a network, they will come with some wild idea all of a sudden 

and then they'll go their own way. You shouldn't try and put them into 

structures. 

Coordination 

Every partnership or network needs some form of leadership to coordinate activities and 

responsibilities. Who or what can best provide this leadership depends on the nature of 
the partnership. The governance of networks cannot be based on hierarchical relations. 
Its structure is neither ̀ top-down' nor `bottom-up' as was already concluded in chapter 
3 when describing current network forms of urban governance. 40 Leadership, 

coordination, power structures and hierarchy proved tobe problematic-concepts: 

238 Kamer van Koophandel en Fabrieken voor Midden-Brabant (1998) 'Toekomst ligt in functioneel en 
flexibel samenwerken' Kamerkrant December 1997/January 1998 
239 'Gelegenheidscoalities' in Dutch. 
240 One interviewee, jokingly or not, wished there was still some degree of hierarchy: 

There are so many different people involved in tourism planning. That is one of the key problems of the 
tourism sector, to get everybody to agree and sometimes you would almost wish there was some sort of 
lightened dictatorship. Then it would be easier to enforce things. But you have to do it through 
consultation and consensus etcetera. [Ministry of Economic Affairs, the Netherlands] 
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A lot is talked about leadership but I'm not sure that leadership is a 

meaningful term myself because I think, you know, people don't like to be 

led. It's quite provocative to some people to suggest a hierarchy. So I think 

it's probably more a coordinating, consultative role where you lead by 

excellence, where you lead by example rather than by position or 

hierarchical arrangement. [English Tourist Board] 

I don't know whether it is useful to think in terms of a hierarchy or a 

pecking order. Every organisation has their own role to play. [Department 

for Culture, Media and Sport, England] 

I think you'd probably be politically not very wise to try and do so [establish 

a hierarchy] because no one likes to be told they are secondary to someone 

else. All partners are equal. No one can tell what somebody else's priorities 

should be. [Tourism Manager, Shrewsbury and Atcham Borough Council] 

When talking about a partnership or platform, there is no hierarchy by 

definition. You have to come to an agreement by compromise, discussion 

and consensus. [Chamber of Commerce, Zwolle] 

Coordination is problematic in tourism because of the complex and fragmented nature 

of the industry and the wider tourism system. These problems are exacerbated by the 

current confusion on roles and responsibilities amongst policy makers caused by the 

state of change urban governance is in. Each organisation has to find a new role for 

itself in this network of governing arrangements and then adjust its culture and structure 
to it. Many interviewees have said that in a partnership situation all stakeholders are 

equal. On the other hand, just as many interviewees have said that although this might 
be the case in theory, in practice not all partners are equal in size, budget, influence, 

power and commitment. A majority of interviewees -on the local, regional as well as the 

national level- observed a lack of leadership in the governance of the tourism system. 
One of the problems is that none of the present organisations in their current format 

have the ability to perform this leadership and coordination role. This is something that 

also came up in the majority of case studies, as can be seen in chapter 6. Most city 
councils felt that they, in their new role as enablers and as partners, should no longer 
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provide the sole leadership in a locality. The TIC (in England) or VVV (in the 

Netherlands) have not got the expertise or resources to lead the tourism system, despite 

the fact that they are the only organisation involved in tourism on a full-time basis. The 

Chamber of Commerce represents all economic sectors and is therefore not in a position 

to provide leadership for the tourism industry either. These issues are summed up by 

one interviewee: 

There isn't any real leadership for tourism. There are lots of people who are 

dabbling in it but aren't really providing a consolidated view of this is 

where it needs to go and this is how to get there. [... ] I think a lot of 

organisations are involved because they think they ought to be but they are 

not necessarily adding much value in that way. [Government Office for the 

South West, England] 

The interviewee went on to argue that 

A lot of people in the public sector come with an assumption that leadership 

is something that comes from the public sector in some form or another. I 

think it has to come from a partnership. The difficulty with the tourism 

industry is that there are no strong bodies from within the industry 

providing leadership. So what's happening is there is this sort of vacuum 

created by the lack of leadership and a lot of people and organisations are 

saying something needs to be done about this. They don't necessarily have 

the expertise or the funding to do that. I think there is a need to make that a 
bit more coherent. 

This last point is very important as many interviewees have expressed the need for some 
sort of coordinating body for the tourism system. The increase in- ad hoc and temporary 

partnerships has not made things easier for the tourism industries who are having to get 
used to dealing with a greater number of constantly changing collectives. The 

establishment of a coordinating body could largely obviate this problem. Strikingly, a 
lot of interviewees had very similar ideas about the ideal governance structure for the 
tourism system or at least about how to improve the present structure. Often, these ideas 

were quite precise and detailed although most were not sure about exactly who or what 
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this coordinating body should be. Most expressed a preference for this person or 

organisation to be neutral, that is not attached to any existing organisation. This 

coordinating body should be a partnership of all partnerships and should function as an 

umbrella organisation. One should be aware, however, that this body does not become 

just another partnership. In some localities more coordination will mean establishing 

new organisations. In others it will mean decreasing the number of existing 

organisations. In all cases it is vital for the success of such a body that its power and 

role is endorsed and acknowledged by all stakeholders. However, as can be seen in 

many of the case studies, there are often tensions between the various partners in a 
locality hampering this. 41 

There is certainly a trend observable in urban governance towards more coordination, 

towards pulling things together horizontally as well as vertically. Think, for example, of 
the many varieties of city centre management in place in every self-respecting city these 

days. The aim of this section is to establish whether this trend is also taking place in the 
field of tourism by assessing the presence or absence of coordination in the six case 

studies. Oxford had leadership and coordination for tourism in the form of the Tourism 

Manager. The only problem is that the Tourism Manager was located in the City 

Council and therefore could not be considered to be neutral or impartial. 242 This 

increased differences and tensions between the public and the private sector in the city. 
Nowhere else does tourism need more coordination than in a city like Oxford where the 
influx of tourists creates increasingly bigger problems. In defence of Oxford it is 

understandable that coordination for tourism is the primary responsibility of the council 
because tourism in the city is more about management than it is about development. 

Most tourism stakeholders in the city recognised the power and responsibilities of the 
Tourism Manager. Also, the tourism system in Oxford needed such a strong position in 

order to organise and motivate the sector. The tourism system in Shrewsbury is not so 
much dominated by one person or one organisation. The Council's Tourism and 
Marketing Officer in conjunction with the Tourism Association coordinates activities in 

the city. If Shrewsbury wants to achieve more in tourism it will need better and stronger 

241 Very often these tensions were only slumbering underneath the surface and did not lead to great 
problems, but they were still very noticeable in the interviewees' answers. For example, one interviewee 
would tell me how his or her organisation has been the driving force behind a certain project. Only an hour later, my next interviewee in the same city would tell me exactly the same about their organisation. 242 This is not a critique on the actual person, who was more than competent, but on the position. 
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coordination of its marketing activities. Bristol, with its Tourism and Conference 

Bureau, seems to have created an ideal umbrella organisation for tourism. It unifies the 

interests of several stakeholder groups and its consequent authority makes it an obvious 

candidate for coordinating tourism in the city. However, it can also be argued that the 

Bristol Tourism and Conference Bureau is not an impartial body because it is still firmly 

rooted in and dominated by Council interests. 

The Dutch interviewees also expressed a strong need for more coordination and 

leadership in the governance of tourism. Complaints about the inability of present 

organisations to fulfil these roles were stronger than in England. Since most Dutch local 

authorities do not have a full-time tourism manager, the VVV seems the most likely 

candidate to coordinate tourism. This organisation is, however, not capable of 

performing this role because of recent changes to its structure and responsibilities. 243 A 

solution could be proliferation of sub-regional coordinating bodies such as the Chamber 

of Commerce or, more likely, regional tourist boards. Only one of the Dutch case 

studies -Zwolle- had a tourism platform in place at the time of conducting the 

interviews. To most interviewees it was unclear who should take the initiative in 

creating such a body. The creation of a tourism platform or association with 

promotional, advisory, policy making and coordinating powers and uniting the interests 

of all stakeholders might be a solution. 

On the national level in England as well as the Netherlands coordination is currently a 

topical issue with the creation in 1999 of `new' national tourist boards in both countries 

aimed at increasing efficiency and decreasing duplication 244 At the regional level in 

England, but more so in the Netherlands, efforts are also being made at increasing 

coordination through horizontal and vertical partnerships and the restructuring of 

, organisations such as the Chamber of Commerce and the regional tourist boards. A lot 

is changing in tourism at the moment, particularly in the governance of the tourism 

system. It seems, however, that more is changing in national and regional structures and 

not so much -yet- at the local level. A modem industry needs a modem structure so 
hopefully this trend will trickle down to the local level. 

243 See chapter 6. 
244 See chapter 5. 
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Identification with a common objective 

Ideally, participation in partnerships should lead to a collective representation of 

normally sectional and individual interests. The various actors in a network must have 

the same objective in mind to be able to cooperate effectively. All interviewees in the 

case studies were asked why they thought tourism was important or, phrased differently, 

what they thought the objectives of tourism development were. An overwhelming 

majority of respondents cited tourism's economic impacts and benefits. Tourism is 

considered to be an important contributor to the local, regional and national economy. It 

brings money into the city and generates financial benefits throughout a locality's 

economy through spin-off and multiplier effects. A large number of interviewees, 

furthermore, noted tourism's ability to generate employment, especially at the `low- 

skilled end' of the job market. Testimony to this economic importance of tourism is the 

following selection of interview quotes: 

Within the City Council, the tourism post, there was some discussion when it 

was set up as to whether tourism should be based in the economic 
development department or whether it should in fact be in leisure services. 

For obvious reasons, economic development won because it is all about that 

very thing, the creation of jobs, bringing new money into the local economy. 
[City Council, Oxford] 

The only way that politicians have really listened to the tourism industry in 

Oxford is on the basis of being able to proof how many tourists come to 

Oxford and how much they spend. [City Council, Oxford] 

There's no other reason [than generating economic benefits] why local 

authorities promote tourism. People do not want tourists apart from the fact 

that we want them because they bring in money. We are involved in tourism 
because it creates jobs, brings money into the area and that's what we're 

about. [City Council, Bristol] 

Besides this purely economic role, several interviewees thought that it was also 
important to acknowledge the wider societal impacts tourism can have. Tourism 
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influences not just the economic well-being of a locality, but also the physical 

environment of a place. Tourism can be used to help sell a city and to contribute to the 

development and regeneration of places. It can, furthermore, have positive and negative 

environmental impacts. Because tourism is connected to a wide range of societal 

processes, it is important that its interests are taken into account in the development of 

other policies and strategies and vice versa. It was quite surprising to find that only two 

interviewees briefly mentioned more social and ideological reasons for the importance 

of tourism. According to one of them tourism is also about improving the quality of life 

for the citizens of a locality. In most cases local residents were not considered to be a 

`target market' for tourism policies. Furthermore, none of the interviewees talked about 

issues of equality, access or sustainability, despite the fact that these issues are currently 

very topical in urban governance. When examining secondary resources such as policy 

documents and tourism strategies, social and ideological reasons seem to be somewhat 
245 more pronounced. 

The objective of a partnership can vary depending on its nature and type. It can be, for 

example, developmental, promotional, strategic, coordinating or representational. 

Different organisations can have opposite objectives but also mutual ones. It is a 

challenge to make sure that all stakeholders focus on the latter, according to Tilburg's 

city centre manager. 246 This objective must be sharply defined and supported by all 

participants so that each can assess its individual contribution to this common goal. 

Alignment and consensus in stakeholder orientations is an important element in the 

success of a partnership. It is also of vital importance to communicate this vision to 

other partnerships and interested parties. Despite the fact that each partnership can have 

a different role within the governance of the tourism system, it is of great importance 

that all these partnerships share one overarching objective: they must pursue what is 

best for the city and acknowledge the contribution that tourism can make to this. This 

relates to a comment made by an interviewee in Delft's Chamber of Commerce: -- 

245 Bristol's Tourism Strategy (1999), for example, formulates tourism's mission as follows: 'to enhance 
in a sustainable way the role that tourism plays in improving the quality of life of the people of Bristol. ' 246 Oostelbos R (1997) `Aanpak Heuvelstraat staat voorop' Brabants Dagblad 25 January 
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Even though they can all work towards the same goal [developing tourism 

and making sure it is well organised], that doesn't mean to say that they 

can't all have a different interest in it. 

In Zwolle, the various stakeholders seemed to identify with a common objective to a 

very large degree. There was a real sense of organisations working together to improve 

the quality of the city based on a shared ambition. They acknowledged the importance 

of cooperation and common objectives, despite the fact that there could be cultural 

differences and differences of implementation. The comments made by interviewees in 

Delft were slightly contradictory. While one of them was of the opinion that all 

stakeholders acknowledged the importance of working together to improve the city, 

another one claimed that `You can't exactly say that all noses face the same direction'. 

Judging from other comments made by interviewees in Delft, the latter one is probably 

closer to the truth. There were clearly tensions between the various stakeholders in the 

tourism system caused by differing aspirations and priorities. In Tilburg previous 
differences in objectives between the City Council and the VVV have been solved by 

the establishment of a new local tourist board with clearly defined responsibilities and 

goals. The stakeholders in Tilburg showed a reasonable degree of commonality in their 

objectives for tourism. There was at least a sense of a shared responsibility while each 

organisation still had its own expertise and its own interests. The following comment 

made by Tilburg's city centre manager proofs this: 

Of course everybody preaches to their own parish. 24' But that doesn't mean 

you have to be unreasonable. You just have to identify a common core. It's 

give and take and that's how it works. 

In Oxford strong cultural differences seemed to be standing in the way of establishing a 
common objective. The aspirations of the various stakeholders, like the City Council, 

the tourism businesses and the university, are too different, although this has improved 

recently. The Tourism Manager has greatly helped in getting organisations together and 
trying to get them to identify a common goal. The various stakeholders in Shrewsbury 

can be said to identify with a common goal `which is trying to make the town better'. 
There were, however, some differences in the aspiration levels of the interviewees with 
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some being more ambitious than others. In Bristol, the partnerships that were directly 

and indirectly involved in tourism had more or less the same goal and `a shared vision 

to enhance the value of the city in its economic terms'. Ambition levels here seemed to 

correspond with the various organisations all sharing a good balance between ambition 

and realism. To sum up this section, the following quote underlines the importance of a 

common objective: 

That's what it all starts with. If you don't have a common goal from which 

everybody can benefit, then it won't work [Ministry of Economic Affairs, 

the Netherlands] 

Identifying best practice in the case studies 

For an effective and optimum governance of the tourism system, cities have to satisfy 

certain conditions and prerequisites. In this thesis, the five elements of institutional 

thickness have been identified as the ingredients for a successful tourism network. The 

more of these elements are present in a locality and the stronger they are, the higher the 

likelihood that the governance of its tourism system will be successful. However, the 

presence of all five elements of institutional thickness in a locality will not guarantee a 

perfect and successful governance of its tourism system. The particular mix of 
ingredients will depend on the specific contextual factors in the locality. The 

development of a universal model for the governance of local tourism systems is 

therefore unfeasible. The optimal structure and culture of the tourism system will be 

different in every locality. A structure that works in one locality cannot simply be 

copied in any other with a guarantee that it will generate the same advantages. Buxton et 

al. (1998,6) have concluded that institutions are no mere reflection of market forces, 

but are shaped in specific periods and may function rather better in some contexts than 

others. This implies that institutional thickness does not represent an ideal model of 

urban governance to be copied in every detail. Some interviewees were aware of this: 

I don't think there is just one good new organisation. [Chamber of 
Commerce, Zwo11e] 

247 This is a literal translation of a Dutch saying, meaning `preaching to the converted'. 
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The present organisation has the potential to develop into a well functioning 

organisation. Maybe you can develop an even better concept based on all 

kinds of organisational theories but I don't think that's very relevant. 

[Regional government, Province of Brabant] 

Furthermore, the concept of institutional thickness should not be misinterpreted. It is not 

simply a matter of `the more (thicker) the better'. A network structure which is 

institutionally too thick will be too rigid and inflexible. This goes for the tourism system 

but also for urban governance in general. There are limits too what is workable and 

manageable. Unwieldy governance systems carry with them a risk of duplication and 

can make coordination extremely difficult. It has become clear from the case studies 

that some local, regional as well as national governance structures for tourism might be 

institutionally too thick, making them incomprehensible to outsiders as well as insiders. 

The problem is that it is virtually impossible to define these limits or set rules for it, 

since it depends very much on contextual factors. Also, in some cases it might be more 

a matter of the wrong kind of organisations or a lack of linkages between them instead 

of simply too many organisations. 

The case studies have shown that there is an increasing acknowledgement of the limits 

to institutional thickness. There is a trend observable towards more mergers and the 

creation of collectives. A good example of this trend is the recent reorganisation of the 

regional VVV structures in the Netherlands in which a large number of uneconomical 
branches were closed, resulting in a much simpler and clearer structure. Another 

example of this increased clustering is the creation of the Bristol Tourism and 
Conference Bureau, which unites several organisations and platforms in one 
partnership. Several interviewees in Delft noted the fact that the city had too many 
networks, but this applied to the wider governance of the city and not just to tourism. 
Reduction and clustering of partnerships was high on the political agenda in Delft. The 
interviewees in Shrewsbury also expressed "a feeling of 'over-government ", but this 

applied more to the regional level. The number of separate partnerships involved in 

tourism would be greatly reduced if all the different sectoral organisations (like the 
hotels, retailers, museums) would work together more effectively and more often. This 

can be in the form of a tourism platform or association, in the form of ad hoc and 
temporary projects or even in the form of an independent tourism bureau, like in Bristol. 
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In any case, the increase in vertical linkages between organisations can be seen as a 

positive development and vital for the future survival of the tourism industry. 

Achieving an ideal situation is an almost impossible task because ideal models are 

seldom realistic. Furthermore, the pursuit of elusive ideal governance models should not 

be the objective of any locality's tourism strategies. It is more important that structures 

work in a particular context and setting. The value of the concept of institutional 

thickness is that it can provide guidance for those localities trying to assess and improve 

the governance structure and culture of their tourism systems. Localities can use 

institutional thickness as an evaluative framework, as has been done in this research. 

While no country or city has developed an ideal model, there is much to be learned by 

comparing different systems and arrangements. Cross-national, regional and local 

debate is needed to help stimulate new and imaginative approaches and this may point 

to further joint exploration and even to shared solutions. This chapter confronts the six 

case studies and their tourism systems with the model of institutional thickness for a 

cross-case comparison (see table 7.1 and 7.2). 

Stakeholder 

involvement 

Inter- 

institutional 

interaction 

Delft burg 

Coordination OK + OK - - - 

Identification -+- - + + 

with a common 

objective 
-: insufficient; OK : adequate; +: good 

Table 7.1 An assessment of the institutional thickness of tourism networks. 

The first element of institutional thickness does not represent a major problem in any of 
the case studies, with all the key stakeholders involved in the governance of tourism in 
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one way or another. This is not to say that all of them display the same level and degree 

of involvement. Many interviewees -most of who were in the public sector- complained 

of a lack of commitment by the smaller tourism businesses. This criticism was 

especially strong in Oxford and Shrewsbury. The smaller tourism businesses in Oxford 

saw no need to be involved in the governance of the sector because tourists would use 

their facilities anyway. This `free-riding' behaviour is a very common problem in 

tourism, particularly in the field of place promotion. The smaller tourism businesses in 

Shrewsbury lacked ambition according to some interviewees, which is why they were 

not involved in the governance of the tourism sector as much as they should have been. 

The second element of institutional thickness establishes to what extent the tourism 

stakeholders actually cooperate with each other. The cities that have a tourism platform 

of some sort in place should in theory fare better in this than the ones that do not have 

such a structure in place. A tourism platform can function as a (physical) meeting point 

encouraging interaction. In practice the situation proved to be less straightforward. The 

Tourism Forum in Oxford was not working very well because it was too much 
dominated by councilors. In Delft the absence of a tourism platform partially accounted 

for the lack of cooperation between the city's tourism stakeholders. Inter-institutional 

interaction in Tilburg worked reasonably well despite the absence of a tourism platform. 

This can perhaps be explained by the popularity of partnership working in the city as 

well as by the fact that the key persons involved in tourism and leisure in the city are 

used to working together. The tourism associations in Shrewsbury and Zwolle 

functioned reasonably well, encouraging interaction between stakeholders and leading 

to project-based as well as more permanent partnerships. In Bristol, the function of the 

tourism association was integrated into the Tourism and Conference Bureau. The broad 

remit of this Bureau and the integration of several functions into one structure greatly 
facilitated interaction amongst tourism stakeholders. 

The presence or absence of flexibility and openness in the governance of tourism is 

extremely difficult to assess. If taking the number of project-based and ad hoc 

partnerships as an indication of flexibility, then Bristol does best out of the six case 

studies, followed by Tilburg. The flexibility and openness of the tourism network in 

zwolle is facilitated by the presence of the tourism platform which ensures that tourism 

stakeholders are familiar with each other, thereby reducing possible barriers to 

250 



interaction. Tourism networks in Oxford, Delft and Shrewsbury were found to be less 

conducive to a culture of flexibility and openness with most interaction occurring within 

existing structures and between existing partners. This has, however, improved recently. 

If taking the extent to which organisations are closed-off structures as a measure of 

openness, then all local authorities in the case studies have recently improved or are in 

the process of improving. Local government has become more outward-looking and 

open to outside influences, increasingly allowing externals to be involved in planning 

and decision-making processes. 

The fourth element, coordination, could be argued to be the most vital ingredient in 

determining success in tourism governance. An efficiently functioning central 

coordination point -whether this is a person or an organisation- can help overcome 

numerous problems. Cultural differences between stakeholders, differences in ambition 

level and other tensions can be alleviated through good communication and possibly 

solved through bargaining and consensus. A tourism platform or association can be an 

effective way of providing this central coordination. A majority of interviewees felt that 

coordination and leadership should ideally be provided by a neutral person or 

organisation if their role is to be legitimate and endorsed by all stakeholders. This is 

why existing organisations (such as a VVV) or persons (such as a Council's tourism 

manager) experienced great difficulty in performing -or being accepted to perform- a 

coordination and leadership role. Tourism in Oxford was coordinated reasonably well, 

but the problem was that this was done by the Tourism Manager of the City Council, as 

was the case in Shrewsbury. There was no clear leadership or coordination for tourism 

in any of the Dutch case studies, although it tended to be provided by the tourism 

manager in the local authority. Coordination was best in the case of Bristol where it was 

provided by the newly established Tourism and Conference Bureau. 

The final element of institutional thickness is identification with a common objective. - 
Stakeholders should share a common vision for tourism in their locality and make a 

concerted effort to work towards that vision. In a lot of cases, cultural differences 

between organisations impede the development of such a vision. This was the case in 

Oxford where one of the key players, namely the University, had quite a problematic 

attitude towards tourism development. In Delft, tensions between various stakeholders 
in the tourism system as a result of cultural differences stood in the way of effective 
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cooperation. Cultural differences in Shrewsbury meant that stakeholders had differing 

ambitions which prevented them from working towards a common objective. In Bristol, 

Tilburg and Zwolle interviewees did share a common vision and had the same level of 

ambition. 

Case study Summary 

Oxford The governance of tourism in Oxford is not a collective effort because of lack of 

stakeholder commitment, in a city where there is an urgent need for partnership 

working if tourism's adversities are to be reduced. 

Bristol The structure and culture of the Bristol Tourism and Conference Bureau comes 

closest to what most interviewees have described as their ideal governance system. 

Shrewsbury The potential that Shrewsbury has in terms of tourism is not realised through the 

lack of ambition and differences in aspiration levels between stakeholders. 

Delft Tensions between various stakeholders in Delft hamper the creation of an effective 

tourism network and the implementation of the tourism strategy. 

Tilburg Although tourism is not a major part of Tilburgs economy, stakeholders do 

cooperate sufficiently towards a common vision. 

Zwolle The tourism stakeholders in Zwolle, the only Dutch case study with a tourism 

platform, are working hard collectively to realise the city's tourism potential. 

Table 7.2 A summary of the institutional thickness of tourism networks. 

All in all, the situation in Bristol comes closest to what most interviewees have 

described as their ideal governance model for the tourism system. The recently 

established Bristol Tourism and Conference Bureau seems to possess most of the 

elements of institutional thickness. A partnership like the one in Bristol can greatly help 

in working towards achieving an institutionally thick tourism network structure and 

culture. The other five case studies share a similar problem, in that none of the present 

organisations with their present structures and cultures have the ability, resources or 

skills to coordinate or lead the tourism system. Therefore, an obvious solution might lie 

in the creation of a new umbrella structure. This `umbrella' function could be performed 
by just one person or by a larger organisation, depending on the complexity of tourism 

in the locality. A new organisation has none of the historical baggage and embedded 

cultural tensions that existing organisations might have. In most cases it is, however, 

more realistic that this new structure is built on the foundations of old ones. This is 

exactly what Bristol has done. The governance structure, and culture of the Bristol 

Tourism and Conference Bureau can serve as a framework and guideline to other 
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medium-sized cities that want to evaluate and improve the governance of their tourism 

system. What is positive about all of the six case studies is that an awareness is 

beginning to emerge on the importance of tourism and of governing it properly. The 

culture of governance is changing and this new way of working will influence the 

governing arrangements of the tourism system. 

This research has analysed the complex relationship between institutional thickness and 

tourism governance. It aimed to establish whether it is possible for a locality to be 

successful in tourism without an institutionally thick tourism network or, vice versa, 

whether there are localities which have an institutionally thick tourism network but are 

not very successful in tourism. Looking at the six case studies it would at first sight 

appear that success in attracting tourists does not necessarily require a successful 

governance of the tourism system. Oxford, for example, has no problems in attracting 

visitors even though the governance structure and culture of its tourism system could 

definitely be improved on a lot of points. This might seem a paradox, that a tourism 

destination of Oxford's calibre is so inefficiently governed. However, on second 

thought this is less surprising because tourists come to Oxford simply because of the 

popularity of its attractions. Hence until recently the city felt no need to put any extra 

effort into improving the governance of the tourism system. A similar conclusion can be 

made about the governance of tourism in Delft. Despite being one of the Netherlands' 

most popular urban tourism destinations, the network structures and cultures of Delft's 

tourism system are inadequate. 

Compared to Oxford and Delft, cities like Bristol and Tilburg have been much more 
forward-looking and ambitious in governing their tourism systems. This is partially 

explained by the fact that Bristol and Tilburg simply had to try harder to attract visitors 

as well as by the partnership culture in these cities. In Shrewsbury and Zwolle, the 

tourism stakeholders seem to be acknowledging the importance of networking in the 

governance of the tourism system. Both cities have a great deal of potential to develop 

tourism further and the majority of stakeholders have the ambition to realise this 

potential. To achieve this, communication and interaction between tourism stakeholders 
has recently started to improve. It can thus be concluded that a successful tourism 

destination requires more than the presence of a range of popular attractions. The 
institutional thickness and the culture of governance in a locality are of equal 
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importance in explaining a city's success in tourism. A focus on processes and 

structures rather than a concern with policy outcomes is essential since the outcomes of 

policy are, in large part, a consequence of how that policy is framed, governed and 

implemented. Institutional arrangements, institutional culture, stakeholder values and 

attitudes as well as broader economic, social and political trends all influence the 

tourism development process. 

Understanding the governance of tourism networks 

One of the aims of this research has been to analyse the network structures and cultures 

of the tourism system and to describe how the sector is governed. This was done in the 

previous section by applying the operational framework of institutional thickness to the 

networks of tourism systems in six case studies. The primary objective of this research 

was to understand why tourism is governed the way it is or, in other words, to find out 

what factors influence the five elements of institutional thickness. This section identifies 

what factors and conditions influence and shape the governance of tourism networks. 24& 

On the basis of information gathered through the case studies as well as the literature 

review, the following four explanatory elements have been identified: the structure and 

culture of urban governance, the culture of tourism, an clement of `path-dependency' 

and the current state of change of both governance and tourism. This chapter 
investigates in what way and to what extent these four elements shape the governance 

structures and cultures of the tourism system. It assesses the importance of each element 

and establishes whether it constraints or facilitates a successful tourism network. 

The structure and culture of urban governance 

The practice of governing cities has changed beyond recognition in the last two decades, 

something that has become clear in the literature review (for example Leach et al. 1996; 

Stewart & Stoker 1995) and which was also confirmed in conducting the case studies. 
Public, private and non-profit sector organisations and other actors have been, and still 

are, under continuous pressure to adapt their structure, culture, responsibilities and 
constitutional status as a result of constantly changing circumstances. A complex 
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interplay of factors has led to the emergence of a global world, enabling (or forcing) us 

to live, work and undertake leisure activities in a global marketplace, in the process 

putting enormous competitive pressure on institutions and individuals alike. Traditional 

procedures, policies and practices are no longer appropriate to deal with these global 

issues and organisations are therefore having to -struggle to- accommodate for these 

changes. Especially the changed role and position of governments -on all geographical 

scales- is a well-documented subject in the literature. Different theoretical perspectives 

have been applied to analyse and help understand these new governmental structures 

and cultures. Chapter 3 examined some of these perspectives and it was concluded that 

the policy network approach to governance provided a valuable conceptual framework 

to help understand these shifts as well as to inform a discussion of the tourism system. 

The governance of urban localities has become more complex over the years, with the 

constantly evolving role and position of governmental organisations and the 

establishment of numerous inter-linking, inter-organisational networks. On the basis of 

the case studies it can be concluded that there are two main reasons for this increased 

complexity. First of all, as was already concluded in chapter 3, governing arrangements 

have changed to such an extent that we can now speak of the emergence of new 

organisational forms in urban localities, no longer solely based on the traditional 

concepts of hierarchy and bureaucracy. Urban governments are increasingly working 

through and alongside other participants in the city-region. There has been a trend 

towards decentralisation and privatisation of governmental functions, thereby blurring 

the boundaries between public, private and non-profit sectors. Decision-making 

processes increasingly take place outside of traditional local government structures, 

with the new governance based on the representation and coordination of diverse 

interests at the sub-regional level. In this new system of networks, governmental 

organisations are struggling to find a role for themselves and to legitimise their 

continued involvement in certain activities. The following comments of an interviewee 

in Zwolle's City Council sum up the above issue: 

A certain form of directing will always be needed. A city needs leadership. 

The only problem is what sort of leadership, what level of participation do 

you allow, how open are you? You will definitely be reprimanded if you 

248 Appendix IV shows the `model' used to analyse the governance of urban tourism in the case studies. 
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continue with governing methods from the 1950s. That simply won't work. 

The people won't take it. We have a very knowledgeable and skilled 

environment in terms of businesses and institutes and they expect respect, 

equality and an open climate. We had to do away with the hierarchical 

culture. It's all about participation and interaction now, partnerships and 

working together to achieve a higher goal. 

A second reason for the change in governmental culture and structure is the increased 

complexity of certain problems combined with a growth in interconnectivity between 

localities. As a consequence, it is increasingly difficult for any single organisation 

(governmental or otherwise) to effectively deal with any issue or activity on its own. 
This is especially true in the case of tourism, an industry and activity comprising several 
interlinked elements. No single entity can effectively market a tourism destination, 

attract a visitor market or regenerate a city centre. Public, private and non-profit sector 

organisations alike have become more open to cooperating with each other in 

partnerships and networks. It is worth emphasising that governmental organisations 

have acknowledged the fact that not only do they need to improve the cooperation with 

external partners, but, equally important, also between internal partners. In the old 

culture of strong departmental ism, councils experienced great difficulty in placing 
tourism in any one department because of its complex nature. The new culture, with 

more emphasis on horizontal and vertical linkages within governments, has greatly 
benefited tourism, a subject that needs to be approached in an integrated manner. 
Illustrative of this issue is the following comment made by a Bristol City Councillor: 

I think most people who are realistic in local government have realised that 

the old way of doing things, the old way of behaving is not possible 

anymore. Certain activities that the council wants to encourage can only be 
done outside with other people's involvement. That's not just a question of 
resources and money but it is also a question of influence perhaps or just 

new practices. 

An interviewee in one of Bristol's public private partnerships stated that 
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City Councils have so little power these days. The option is to have power 

over nothing or influence over everything. I think that is what they are 

aiming to do. 

It has become clear from the case studies that over the last decade tourism has become 

more acknowledged by governmental organisations as a subject worthy of political 

attention, as a sector able to contribute to economic and social well-being and as a field 

that requires planning and managing. Unlike most other subjects, tourism is not a 

politically contested issue. Most political parties underwrite the benefits that tourism 

can bring to a locality, even though there might be differences in perspectives on how 

best to develop and manage the sector. Despite this increased attention for tourism, it is 

not a statutory obligation of any city council to provide tourism facilities. Consequently 

during times of financial hardship and budget cuts, tourism is one of the first sectors to 

be affected, a problem which was mentioned frequently in the interviews. This is related 

to the difficulty governments experience in finding justification for their involvement in 

tourism. As stated before in this thesis, tourism is (perceived to be) a very profitable 

business, invoking comments like this one made by an interviewee in Bristol's regional 

government: 

As with a lot of industrial sectors it's difficult to see where the government 

has a legitimate role and where we should actually just be leaving it to the 

private sector. 

Although this dilemma is understandable, especially in a time when governments are 

moving from `providing to enablingi249, they still have a substantial role to play in the 

governance of the tourism system based on three arguments. First of all, governmental 

organisations need to be involved to counteract the inequalities resulting from market 

forces, which is understood as being a more traditional governmental responsibility. 

Secondly, governments should be involved in tourism not just for ideological or 

political justifications, but because tourism can generate monetary, economic and social 

benefits. Several strategic policy objectives can be achieved through tourism. Thirdly, 

an institutionally thick tourism system requires a collective involvement of a wide range 

of stakeholders, including the public sector. The intrinsic nature and characteristics of 
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the tourism industry -discussed in the following section- would itself justify 

governmental involvement. Although it is true that tourism needs some sort of 

leadership and structure, this does not necessarily have to come from a governmental 

organisation, a debate which is discussed in more detail later on in this chapter. 

Studying the six case studies has, furthermore, clearly shown how the particular culture 

of governance in a locality is reflected in, or even has an influence on, the wider 

atmosphere and identity of a city and hence also on the way it deals with tourism. The 

culture of governance in Shrewsbury, for example, was found to be quite conservative 

and reactive. Some interviewees described it as being a bit inward-looking and 

unambitious, although this has gradually been changing recently. This was reflected in 

the city's attitude towards tourism: Shrewsbury has got a lot to offer to potential visitors 
but it seems to lack ambition and confidence to promote and develop itself on a larger 

scale than it currently does. Another example is Tilburg, which has always had a city 

council with a very ambitious and output-focused culture approaching problems in a 

systematic, business-like manner. This is reflected in the way various organisations in 

the city have recently cooperated to regenerate the city centre through the development 

of leisure and culture. To sum up this section, it seems that the shift from `government 

to governance' with its emphasis on cooperation between internal and external partners 

and its more open, outward-oriented culture has greatly facilitated a move towards a 

more effective organisation of the tourism system. In theory at least because, as the next 

section shows, in practice this new structure and culture has led to an increased 

organisational complexity. 

The culture of tourism 

The tourism system possesses several distinct characteristics that have a decisive 

influence on its state, shape and structure. The aim of this section is to establish whether 
these characteristics constrain or facilitate effective governing of the tourism system and 
what the implications of this are for many a locality's efforts to improve the governance 
structure and culture of the sector. The interviewees were asked in what way they 
thought tourism was different from other services and industries. The majority was of 

249 See chapter 3 for a more detailed discussion of this shift in governmental roles. 

258 



the opinion that tourism was indeed very different. The following selection of quotes 

gives a good impression of the range of answers: 

In tourism you are trying to sell a complete, all-in product which is often not 

very tangible and which is very personal, to do with emotions and feelings. 

It is less concrete than for example infrastructure or housing. Everything 

you do in a city influences the attractiveness of it so it is much more abstract 

and a lot harder to justify. It is also more difficult to quantify. [Shrewsbury 

and Atcham Borough Council] 

Tourism in an incredibly complex industry and it isn't something which you 

can just pigeonhole. It is an incredibly complex economic structure. Money 

earned in tourism is recycled many times over in the local economy. [Bristol 

City Council] 

The difference is that it is such a diverse industry. All these sorts of people 

we have to work with, make partnerships with, do things for. So it is a very 

wide and varied type of job and it covers so many sectors of the industry 

whereas most other organisations are specifically focused on one thing. You 

have to be a jack of all trades. [West Country Tourist Board] 

What exactly is the tourism sector in a city? That one little speciality shop 

which attracts people to your city especially to go to that shop, is actually a 
tourist attraction. But it is probably a member of the city's retail 

organisation. Those boundaries are much more difficult to define. There is a 
lot of stuff floating in between which is dcult to place. [Chamber of 
Commerce, Zwo11e] 

There was, however, also a minority of interviewees who thought that tourism was in 

some ways not very different from other industries, as can be concluded from the 
following quotes: 

It's an industry. It's not a council service in any way. It's a dynamic 

industry and you have to approach it as if you were running Marks & 
Spencer. Really, it's a commercial operation and whoever is a tourism 
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manager should never forget that they are running a business and they 

should look upon it as a businessman [sic] and running a commercial 

operation. [Oxford City Council] 

We are selling a product like any other business. [Tilburg, museum] 

The tourism system is made up of numerous elements, all interlinked and 

interdependent. A tourist' holiday is made up of experiences ranging from planning the 

trip, travelling to and from the destination, the various activities undertaken while there, 

to the memories and mementoes from the whole experience. On the same account, the 

tourism industry is very difficult to define involving as it does a nearly unlimited 

number of sectors and services from the public, private and non-profit sectors. This 

latter point is something that came out strongly from the case studies, especially in the 

context of governmental organisations. One interviewee noted that `tourism of all the 

services that councils get involved in probably crosses more departments than anything 

else'. Several other interviewees in local, regional and national governments, said 

something along those same lines. Inherent to tourism's diverse nature is the degree of 

variation in commercialisation and professionalism that exists in the tourism industry. 

The majority of tourism businesses is made up of small and medium-sized firms, 

sometimes called `pop and mom' industries250 and often criticised for their amateurism. 
This majority coexists with a small number of large tourism businesses, often part of a 

national or multinational chain. It is the unique nature of tourism that the above named 

characteristics are a negative as well as a positive aspect of the sector. While the 
diversity of the tourism industry could present a constraint to an effective governance 

system, it is at the same time tourism's unique `selling point'. Despite the difficulties 

raised by tourism's complex nature, most respondents agreed that this is also what 

makes the sector interesting and fascinating to work in. This is summed up by one 
interviewee saying that: 

It is a fragmented industry. That's part of its charm, actually. We see it as a 

problem but it is also a positive asset in that you can offer so many different 

experiences, not just in terms of geographic location but also in terms of the 

type of hotel or the attraction or whatever facility you are offering. [... ] 
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Tourism isn't a product that you can homogenise and still keep the quality 

that people want to buy. 

Another interviewee pointed out how the overwhelmingly small-firm nature of the 

industry does not necessarily present a problem: 

You can look at that in two ways. One is to see it as a very fragmented 

industry. The other is to say that small and medium-sized enterprises are 

often very good at innovation and are more flexible. 

These characteristics of the culture of tourism influence the governance state and 

structure of the sector. The main structural weakness of the industry is its inability to 

speak with a more coordinated and unified voice, primarily because of its fragmented 

and complex nature. It is not just this research that has come to the conclusion that the 

history of the industry is marred by individualism and isolationism entirely 

inappropriate to the development of a competitive edge for localities. 251 Because 

tourism is difficult to delineate, it has never been able to organise itself as a collective 

sector. This makes it difficult for `outsiders' to approach the industry and, vice versa, 

has also contributed to a lack of political muscle for the industry. Although greatly 

improved in recent years, there are still many cases in which the interests of tourism and 

recreation are not fully acknowledged or taken on board, a complaint expressed by 

several respondents. The fragmented nature of the tourism system makes the issues of 

leadership and coordination of prime importance but, simultaneously, extremely 

problematic. There are numerous tensions and difficulties with trying to lead or 

coordinate such a diverse and fragmented industry. 

The small-scale nature of most tourism and recreation businesses, furthermore, had 

several influences on the governance of the tourism system in the case studies. Most 

businesses, especially the very small ones, expressed a lack of involvement and interest 

in the wider governance of tourism in their locality, an attitude sometimes leading to 

extreme frustration on the part of those trying to coordinate the tourism system, as was 

250 In Dutch: 'papa en mama' bedrijfjes. 
251 Tourism Research Group (1996) South West Tourist Industry. Competitiveness Report Exeter: 
University of Exeter, p. 11; Kamer van Koophandel en Fabrieken Noordwest-Holland (2000) 'Geen 
Samenhangend Beleid en Geen Overleg met Bedrijfsleven' Kamerkrant February 
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particularly the case in Oxford and Shrewsbury. Two reasons can be cited for this lack 

of private sector involvement. First of all, some interviewees complained about the 

industry's lack of vision, its insufficient long-term strategic planning, its inability to 

look beyond its own direct business interests and a persistent view of other businesses 

as competitors. Secondly, other respondents thought that the majority of small tourism 

firms were simply too busy with the day-to-day running of their business, as illustrated 

by the following comment from one of Shrewsbury's tourism businesses: 

The Tourism Association is meant to be fairly solid and made up of business 

people who are sensible and mature and not come up with silly ideas that 

don't work We are all very busy and who is going to come away for two 

days a week out of their work and going round Shrewsbury finding support 
for ideas. Nobody will do it because we are too busy in our working lives. 

On the other hand, as has become clear from the case studies, the problem with the large 

national and international tourism businesses is that these generally contribute very little 

to a locality's tourism system, apart from the direct business and customers they 

generate. They are generally quite detached from the local tourism system and are more 

rooted in national and international structures. A further problem associated with this 

general lack of involvement is the fact that the industry has grown accustomed to being 

supported by governmental organisations, as noted by some of the interviewees. It has 

to be said, however, that recently the stakeholders in the tourism system have begun to 

realise the value of synergy and the need to pull together for the collective good. 
Tourism businesses seem to be getting more professional and more outward-oriented. 
Partnerships are established, emphasising not only vertical but also horizontal linkages 

between public, private and non-profit sectors. All in all it can be concluded that the 

specific culture of tourism, although an advantage in some circumstances, seems to 
hamper an effective governance structure and culture of the urban tourism system. 

`Path-dependency' 

The third set of factors and conditions that shapes the governance state and structure of 
the tourism system is the influence of `path-dependency'. Often, the development of the 

governance structure, the direction it takes or the barriers that constrain improvement 
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are beyond anybody's control. In the course of conducting the case studies it became 

increasingly clear that certain outcomes were `inevitable' and influenced by a certain 

amount of `chance'. These circumstances impeded getting closer to an ideal governance 

model of tourism and many interviewees simply reconciled to this situation. One of 

these circumstances was found to be the influence of history on the present-day network 

of tourism. Certain structures have evolved over time and although they might today 

seem far from ideal, they nevertheless work well because people have learned to work 

within or around them. The influence of historical factors is clear from the following 

interview quotes: 

Things have grown historically and therefore the structure might not be very 

clear now. But you can't just get rid of these old structures and 

organisations. [Tourism Manager, Zwolle City Council] 

That's historical. Of course if you looked at it from that [sic] point of view 

there should only be one organisation [to represent the industry]. It's silly to 

have all these different ones and not one organisation. Of course that makes 

a lot more sense. But the historics of it are that these organisations have all 
been going for many years. [Shrewsbury Tourism Association] 

Theoretically, the ideal organisational structure would be like what they 

have in Flevoland. 252 Simply because they miss one thing and that is history. 

So they have been able to start with a blank piece of paper. [Regional 

Tourist Board, Province of Brabant] 

Another element of path-dependency is the influence of chance factors, probably 
influenced by the `human' element, so to speak, in all these governance structures. In 

some cases an ideal model comes about because the right people were-in the right place 
at the right time. The opposite can also happen when partnerships fail to materialise 
because of personalities that do not get on. Often, the balance of responsibility between 

stakeholders has evolved incrementally as a result of numerous separate decisions, made 

252 The Dutch Province of Flevoland was established in 1986 after 'poldering' the former Zuiderzee.. 
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on criteria long forgotten, leaving a legacy that is difficult to justify on any logical 

grounds. 53 The influence of chance can be concluded from the following quotes: 

In a sense we've been successful almost by accident. There has been no 

grand design for this. [Public private partnership, Bristol] 

Yes, maybe there are too many organisations, because they have evolved. 

Nobody has planned it this way. [Tourism Manager, Shrewsbury and 

Atcham Borough Council] 

The current state of change of tourism and governance 

It has become clear in the course of conducting the case studies as well as the literature 

review that the two main subjects of focus in this thesis, tourism and governance, are 

currently experiencing a great deal of change caused by a number of internal and 

external pressures. As a consequence, it is not surprising then that the governance state 

and structure of the tourism system is in a state of change. This section analyses in more 
detail the changing nature of, respectively, governance and tourism and how this affects 

the governing arrangements of the tourism system. 

The field of governance has undergone several processes of change over the last decade 

and this not only applies to theoretical debates on the subject but also to the practice of 

governing. These changes have affected all territorial levels of governance, from the 

global down to the local. Interviews with governmental organisations, especially local 

authorities, supplemented with a study of secondary resources such as policy 
documents, have helped to identify a number of common themes currently in the 
foreground of changes to English and Dutch governing arrangements. Issues such as 

participation, accountability, democracy, sustainability, modernisation and partnership 

were all cited by several interviewees as being at the centre of current debates on 

government and governance. S4 Chapter 2 has tried to establish to what extent these 

253 Dietvorst A& Ashworth G (1995) `Tourism Transformations: an Introduction' in G Ashworth &A 
Dietvorst (eds. ) Tourism and Spatial Transformations. Implications for Policy and Planning CAD 
International, p. 14 
254 There was one interviewee, however, who was able to put all this into a more down-to-earth 
perspective by noting that even governments are susceptible to trends and that a lot of the above issues, 
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developments are truly new or merely an old concept `re-packaged'. Whatever the 

outcome of this debate, almost all interviewees in governmental and semi-governmental 

organisations felt that they were under some sort of pressure to adapt their structure and 

culture to changing circumstances. One of the ways in which they have tried doing this 

is through the establishment of (sub)regional governmental structures. This shift has 

also got an influence on the governance structures of tourism because, as an interviewee 

in the English Tourist Board noted, `we can't divorce ourselves from that'. There is a 

move in tourism towards more cooperation with sub-regional and regional partners, as 

is explained later on in this chapter, but many think this move is not happening quickly 

enough. Too often other localities and businesses are still seen as competitors. 

Tourism in its various guises -as an academic disciple, as an activity and as an industry- 

is also currently experiencing a range of changes and pressures. Some of those have 

already been highlighted in chapter 2 and those which have again come up in the case 

studies are given further emphasis in this section. Several respondents noted the fact that 

tourism was a relatively young sector which needed to emancipate itself in order to be 

taken seriously in political debates. They, furthermore, noted how `the quicksand of 

amateurism' has hampered cooperation efforts and that the sector needs to become more 

professional and less fragmented. Most interviewees also agreed that the increased 

interest in all aspects of tourism will -eventually- benefit the governance of the sector. 

Over the last few decades tourism has become increasingly diverse and complex with a 

growing number of stakeholders acknowledging the importance of tourism, 

necessitating a more effective and structured network system of the tourism sector. 

Several changed aspects on the demand-side of the tourism system have, furthermore, 

increased the importance of an efficient governance of urban tourism. The growth in 

short breaks, the increase in the number of holidays taken each year and the popularity 

of urban destinations and heritage tourism provides a growing potential market for cities 
in general and the medium-sized case studies in particular. The six case studies could all 

make more effective use of these trends by trying to attract the large numbers of visitors 
already holidaying in their surrounding areas. Apart from Oxford and Delft, which are 

without discounting their importance, were simply fashionable at this particular time. He, jokingly, went 
on to argue that 'We sometimes think that most of these trends are just sustained by groups like those guys [sic] who organise conferences because it is in their interest that something new becomes fashionable'. 
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already very successful in attracting visitors, the other four case studies all have a 

potential to develop tourism and recreation in their cities on a larger scale than done at 

present, with the availability of a wide range of cultural facilities, events and shopping 

facilities. This means at the same time that all cities -not just the case studies- face 

increasingly sophisticated competition from other destinations nationally and overseas, 

which are becoming increasingly accessible and being offered at competitive prices, as 

illustrated by the following comment from one of Shrewsbury's tourism businesses: 

People are waking up to the fact that they are not just competing with 

Stratford [upon-Avon] down the road. They're competing with Canterbury 

and Lincoln and York and Edinburgh. They've also got to compete with 

places in France, Holland and Germany. There is no reason why somebody 

living in London should go to Shrewsburyfor three days when they can just 

as easily jump on an aeroplane and go to Brittany or Amsterdam. 

The case studies have, furthermore, highlighted the fact that tourism is today very much 
demand-led and customer-oriented. The nature of the market determines what people 

see as a destination. When, for example, referring to the domestic English market, 

marketing applies to regional if not sub-regional destinations. Overseas, marketing deals 

with different size localities, making things very complex. Consequently, the 

appropriate geographical scale for governance depends on one's objectives. There are 

certain advantages and disadvantages in linking the organisation of tourism to existing 

administrative boundaries and political structures, as noted by an interviewee in the 

English Tourist Board: 

It would be foolish of us to organise tourism in any way other than that 

which links with the other regional bodies that are trying to promote art, 
inward investment, economic development or whatever. When you come to 

promotional and marketing activities then it is more complex because the 

regions don't register with the market. [... ] There may be as many 

impressions as there are customers. You can't just say the Lake District is a 
destination that everybody understands. It's a different area to different 

people. 
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Other interviewees, in England as well as the Netherlands, have made similar 

comments. This is, again, related to the problem of fragmentation, geographical (lack of 

sub-regional partnerships) as well as relational (lack of horizontal and vertical linkages). 

As one newspaper articleput it `all columns in the tourism industry should be 

eliminated' 255 The article goes on to argue that the ultimate modem tourist attraction 

does not make a standard product. The product will look different every time and only 

exists at the point of consumption. The customer decides what the product will be. 

Hence, the tourism sector should focus more on markets and themes rather than on its 

own products and geographical boundaries. While the characteristic geographical 

`package' is the nodal city-centred region, there is an increasing tendency to develop 

regional packages in which several (usually small) cities form an integral but less 

central part of what amounts to a uniform regional identity. 256 The case studies have 

shown that this trend is taking place in the Netherlands and, to a lesser extent, also in 

England. 

It can be concluded that the fields of governance and of tourism are both experiencing a 

great deal of change at the moment. This has an influence on and is reflected in the 

current state of change of the governance of the tourism system, as was confirmed by 

the case studies. Compared to the pace of developments in fields like technology and 

consumer demands, institutional change can be very slow which means that mismatch 

or institutional failure becomes a possibility. Most local authorities in the case studies 

had just completed a process of reorganisation, were in the middle of it or were planning 

a restructuring for the near future. The Chamber of Commerce in the Netherlands was at 

the time of conducting the interviews undergoing a major restructuring, reviewing their 

regional and sub-regional structures. The same goes for the regional tourist boards in the 

Netherlands. In England, Regional Development Agencies have recently been put in 

place. Some interviewees noted how the interview took place at a time when many 

things were changing: 

255 Rutten C (1999) `Brabant Niet Presenteren als een Plat Cliche' Brabants Dagblad 24 April 
256 Ashworth G& Tunbridge J (1990) The Tourist Historic City London: Belhaven Press, p. 263-264. 
They do, however, go on to argue that `the selling of distinct identities of European regions as a 
commodified `couleur locale' is as old as tourism itself. 
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It [partnerships and networks] is currently a very hot item in Delft. It has 

been ignored for years and you arrive just at the time when it is very 

topical. 

Furthermore, in England as well as the Netherlands national government was at the time 

of conducting the research in the processes of reviewing the national support structures 

for tourism, with similar debates taking place at both sides of the Channel. The domestic 

tourist boards (English Tourist Board and Stichting Toerisme en Recreatie AVN) were 

seen to be causing duplication of activities and wastage of resources. Both governments 

wanted to give more responsibilities to the overseas tourist boards (British Tourist 

Authority and Nederlands Bureau voor Toerisme) and the regional tourist boards. In 

Spring of 1999 the English Tourist Board was transformed into the English Tourism 

Council (ETC). 257 The aim of this national statutory body is to provide strategic 

leadership for tourism in England . 
258 Also in Spring 1999 the new national body for 

tourism in the Netherlands was launched, called `Stichting Toeristisch Huis', which 

aims to increase cooperation between various national tourism bodies. 259 All this goes to 

show that the governance of urban tourism is undergoing a lot of change at the moment 

and that the importance of an effective network structure is being acknowledged. It 

does, however, also seem that it is more the national and regional structures that are 
being adapted and that the local governance of tourism is perhaps slow in picking up on 

this trend, although this is improving. 

The aim of this chapter has been to identify the factors and conditions that shape the 

governance structure and culture of the tourism system with the underlying purpose of 
finding out why tourism is organised the way it is. Four elements were analysed, namely 
the structure and culture of urban governance, the culture of tourism, an element of 
`path-dependency' and the current state of change of governance as well as tourism. Not 

all these elements exert the same amount of influence on the governance of tourism but 

what they do have in common is a certain ̀ uncontrollability'. This means that on the 
basis of this chapter it could be tempting to conclude that it is unfeasible to want to 
improve the governance of tourism simply because the ingredients determining this 

257 http: //www. travelengland. org. uk/newsletc. htm Accessed June 1999 
258 http: //www. visitbritain. com/news Accessed June 1999 
259http: //www toudour nl/PERSBERICIITEN/99 PERSBERICIITEN/AVN/990420 toerh uis htm 
Accessed May 1999 

268 



structure are more or less fixed and difficult to change. With the intrinsic characteristics 

of the tourism industry and certain uncontrollable circumstances having such a large 

influence on its governance structure, it could be concluded that attempts at improving 

the system are desperate and futile. The complex nature of tourism means that tourism 

planning is not a rational activity. This does, however, by no means imply that the 

governance of tourism cannot be improved or that localities should not have ambitions 

towards achieving this. What it does mean is that any realistic strategy to adapt the 

network structure and culture of the tourism system should take into account the four 

factors identified in this chapter and try to work with and around these, or as one of the 

interviewees phrased it: 

If that's the way the organisation is, the way the industry is organised then 

you take it with those benefits, disadvantages and wastage. But to try and 

introduce a degree of uniformity would destroy the very nature of the 

product. 

Ingredients for successful tourism governance 

Summarising the main arguments of this chapter, three basic ingredients contributing to 

success in tourism governance can be identified. These are planning, integrated 

networking and coordination. These recommendations apply to all cities, whether 

tourism is a major part of the economy or whether it plays only a marginal role. The 

next three sections examine these three inter-linked recommendations in more detail. 

Tourism needs planning 

Planning for tourism at all levels is essential for achieving -successful and sustainable -- 
tourism development. According to the World Tourism Organisation (1994,3) the 

experience of many tourism areas in the world has demonstrated that, on a long-term 
basis, the planned approach to developing tourism can bring benefits without significant 
problems and maintain satisfied tourist markets. A failure to plan for tourism could 
result in it becoming an unwieldy and unmanageable phenomenon, virtually impossible 
to control. The process of urban governance and planning is thus an important 
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prerequisite for the effective functioning of the tourism system. Localities need to 

develop an overall approach towards tourism planning with input from all relevant 

stakeholders. In addition, tourism planning should be pluralistic, incorporating 

economic, social and physical planning objectives, as well as integrative, meaning that 

planning at the city level should also attempt to incorporate the objectives of regional 

and national plans. The short-term and ad hoc nature of much tourism work should be 

counter-balanced with the development of a long-term vision or strategic direction 

around which the programmes of public and private sector partners could group. Leach 

et al. (1992,20) observe that 

There are some signs of the re-emergence of long-terminism: a view that the 

future of cities and the commitment of public and private investment in 

them cannot be based upon short-term pragmatism. 

It is of vital importance to the well-being of urban regions that local governments 

remain involved in planning. Long-term planning sometimes seems to be a somewhat 

old-fashioned and unpopular notion. However plans and policies, even though they 

might be time-consuming, serve an important purpose. They can be a frame of reference 
instead of a strict rule of conduct. They can be a self-fulfilling prophecy by presenting a 

vision for the future which motivates others to act upon. They can also offer a baseline 

for the continuous monitoring of the progress of tourism development and keeping it on 
track. Local government's policy-making culture is therefore important as opposed to 

the more ad hoc, short term and project-based character of the private sector. This 

rehabilitation of long-term strategic tourism planning can reinforce government's 
facilitating and enabling role. Emphasising the benefits of planning in this way does not 
imply that it is necessary for all localities to develop separate tourism strategies. In a 

city like Tilburg, for example, where tourism is not a major part of the economy, there 

might be no need for a full-time tourism manager and a separate tourism strategy. What 

is important however, and this goes for all cities, is that tourism is integrated into the 

overall development policies and patterns of the locality and that close links are 

established between tourism and other economic sectors. 

270 



Tourism needs integrated networking 

Just as important as planning for integration of tourism into the overall development 

policies, plans and patterns of a country or region, is planning for integration within the 

tourism system. That tourism needs to be, ideally, organised through networks has been 

a main theme of this research, but the importance of the integrated nature of these 

networks needs further emphasis. To continue to meet the demands of the modern-day 

tourist, the horizontal and vertical linkages within the tourism system need to be further 

developed. Separatism of the various industries within the tourism sector and 

competition between tourism businesses has to be reduced. Museums, hotels, tour 

operators, the retail sector and other leisure-related industries all need to combine their 

efforts and resources to develop tourism products and packages in conjunction with 

actors like governments, destination marketing organisations and chambers of 

commerce. In an interactive approach towards tourism planning the emphasis is on 

planning with rather than planning for stakeholders 260 The requirement for integration 

relates not only to the network of organisations of a heterogeneous nature, that is 

between and within public and private sector actors, but also to cooperation between 

various localities. As Go and Govers (2000,87) note, partnership, including private and 

public sector collaboration between destinations, is viewed as a prerequisite to bring 

about innovation and renewal. A good example of this integrated networking is the 

TREK-Brabant project in the Netherlands, described in chapter 6. This kind of 

networking, which is customer-oriented and flexible, can guarantee the future survival 

of the tourism system. As Go and Govers (1997,69) write in their recommendations for 

the future of the Dutch tourism industry: 

Tourism businesses and governments should wake up and end the 
`patchwork' of organisations, products and what are supposed to be 

partnerships. Instead there should be a customer-focused, interactive 

approach to leisure, recreation and tourism. 

260 Hall C (2000) Tourism Planning. Policies, Processes and relationships Harlow, Essex: Pearson 
Education Limited, p. 83 

271 



Tourism needs coordination 

It is strongly recommended that cities put in place a mechanism that can provide the 

framework for the effective coordination of all the many elements of the tourism 

system. This mechanism can have numerous names -such as tourism platform, forum, 

association or bureau- and various forms -such as a limited company, a more informal 

partnership or a designated person- as long as it can provide the necessary leadership for 

the governance of the tourism system. Tourism cannot be effectively governed in the 

absence of a central authority, although authority must not be interpreted in the 

traditional sense of the word. What the most suitable form and remit of this coordinating 

mechanism are, will depend on local circumstances. It might not always be necessary or 
feasible to put in place a new organisation. Sometimes it suffices to transform an 

existing organisation or amalgamate several organisations. In some cities just one 

person might be able to coordinate the tourism system. This does not necessarily have to 

be a city where tourism plays only a minor part in the economy, but a city where 

cooperation between the various stakeholders is already well established. The term most 
interviewees have used to describe their ideal coordinating mechanism is the `spider in 

the web' metaphor; somebody or something that can oversee the whole complicated 
field of tourism and is known and trusted by all stakeholders. Interviewees have also 

emphasised the importance that the position of this person or organisation is seen to be 

neutral. Hence, in the case of tourism the local authority is not the most ideal 

organisation to provide leadership and coordination. An organisation like the Bristol 

Tourism and Conference Bureau seems to be an ideal solution to these complex 

problems. It unites within one clear structure the various tourism functions of 

stakeholder representation, promotion, product development, information provision and 

coordination. 

Linking empirical and conceptual frameworks 

Several authors have commented on the problematic relationship and current divorce 
between academic theory and urban practice. Peck (1999) for example noted the fraught 

relationship between geographical research and the policy process, a separation he sees 
as potentially damaging to geography as a discipline. He observes how some believe 
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that geographers have become increasingly disengaged from policy research and the 

policy-making process and that parts of the discipline have even become distanced from 

`relevance' in general. Hall (1988) has argued that too often academics debate each 

other's academic theories with little attention to actual practice or practitioners' needs. 

He went on to argue that city planning practitioners, finding academic planning theory 

irrelevant, concern themselves only with the nuts and bolts of planning practice without 

the deeper understanding relevant theory could offer. This is confirmed by Sanderson et 

al. (1999) who note that for most of local government, research is not high on the list of 

priorities. They also express doubts about the effectiveness with which research findings 

are used to inform policy and service development. As far as tourism businesses are 

concerned, many managers and organisations in the tourism industry attach great value 

to research but use it mainly. for marketing and promotional purposes. A great deal of 

research has focused on understanding the market and the means by which potential 

consumers can be persuaded to buy tourism products. Tourism research to evaluate 

governance structures and production processes has been given a low priority. 

The current disconnection between theory and practice should be of considerable 

concern to academics as well as practitioners of tourism. Hall (1988) has called for an 
improved, reciprocal relationship between the two fields: theory that is informed by and 

relevant to actual planning practices and planning practice informed and improved by 

theory. Similarly, Page (1995,233) advocates the need for a more holistic view of urban 

tourism whereby public-private partnerships are fostered and academic researchers 

contribute to the design, analysis and synthesis of research to monitor the tourist 

experience. He goes on to argue that such partnerships are the way forward to address 

the multi-faceted problems associated with tourism. Boddy and Snape (1995), in their 

study of the role of research in local government, also found strong support for the idea 

of more joint research undertakings between local authorities as well as between local 

authorities and external agencies. Their study furthermore found that some local 

authorities would like to see closer links to the academic world since overlapping 

research interests could be combined to greater effect. Hopefully, this research has in 

some small way contributed to this positive development in current research practices 
by sharing examples of good practice in the governance of urban tourism. Unless some 

evaluation is made, every locality wanting to improve the governance of its tourism 

system will have to reinvent the wheel. Many localities are at the beginning of their 
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experience in and understanding of tourism networks and what has been learned so far 

should be more widely communicated. 

This research through its frameworks, analyses and case studies has tried to bring some 

coherence and understanding to the network structures and cultures of the vast and 

complicated governance of the tourism system. The metaphor of systems, webs and 

networks has provided a useful descriptive way of capturing a conception of relational 

dynamics and institutional complexity that exist in tourism governance. Given the 

sector's fragmented and diverse nature, the governance of the tourism system is by 

definition an interaction process between a wide range of stakeholders. Networks offer a 

dynamic, integrative mechanism for resolving coordination and stakeholder issues in the 

governance of the tourism system. The concept of institutional thickness refers to the 

overall quality of the collection of relational networks in a place. The concept was 

applied as a way of describing the governance of urban tourism. Despite being a useful 

tool to operationalise network structures and cultures, it also proved to be somewhat 
difficult to `quantify' qualitative characteristics. 

Networks include a wide range of cooperative behaviour and various modes of 

coordinating activity, ranging from highly informal obligations through to 
institutionalised relationships. Marsh (1998a) has identified a continuum of network 
types according to the closeness of the relationships in them, ranging from policy 

communities to issue networks, as was described in chapter 3. The reality of most 
tourism governance can best be understood as occurring within an issue network 

populated by a wide range of stakeholders. Tourism governance incorporates a wide set 
of interests and power structures. More and more actors are acknowledging the 
importance of tourism and thus want to be part of the tourism network. Moreover, the 
broad scope of tourism issues means they have become increasingly intertwined with 

other sectoral issues. Pressures from these other sectors influence the scope and nature 

of tourism policy and blur the boundaries of the tourism issue network. Because of the 

wide and diverse scope of issues covered in the tourism network, membership tends to 
be unstable and fluid. In addition, there are few clear lines of authority or standard 

coordination procedures. Tourism policies are characteriscd by rapid change and fierce 

struggles between competing institutions and actors, often hampering the achievement 
of consensus. There is currently a lack of coherence as well as a lack of responsibility 
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among the stakeholders in the tourism network. All this makes the process of tourism 

governance multi-layered and complex. 

Ideally, the location of governing arrangements for tourism on the continuum of 

network varieties should be closer to the policy community type. In a policy community 

there is frequent and high quality interaction between all members of the community on 

all matters related to the policy issues. There is consensus, with the ideology, values and 

broad policy preferences shared by all participants. There is a balance of power based 

on exchange relationships. The membership, values and policy outcomes of a policy 

community persist over time. The network approach to governance has sometimes been 

criticised as presenting certain limitations with respect to continuity. The flexibility and 

ad-hoc nature of many tourism networks should therefore be supplemented with the 

reliability of more formal institutions to ensure continuity. The complex nature of the 

tourism industry and the often poorly defined linkages between its components are 

major barriers to effective planning, coordination and integration. However, perhaps 

paradoxically, it is the very nature of the industry which makes these activities so 

important. The public, private and non-profit partners in the tourism system have 

different organisational interests, skills, resources and influences. Instead of making this 

into a problematic issue, partners could make use of this dynamic variety. Tourism is 

characterised by the interdependence and diversity of its stakeholders. This should lead 

to a desire for collective action, to a willingness to cooperate towards a common vision 

and to a need to form more effective governance structures. 

In chapter 3 of this thesis it was concluded that the policy network approach provided a 

very useful conceptual framework and language to analyse and understand the 

governance structures and cultures of the tourism system. This approach was applied as 

an ideal type model against which to evaluate current forms of tourism governance. The 

reality of the tourism system -with its complexity, tensions and fragmentation- has made 

it extremely difficult for localities to improve the governance structures and cultures of 

the sector. This research has found that tourism networks are dominated by certain key 

stakeholders and that they are therefore, at least in practice, more based on elitist instead 

of pluralist approaches to governance. The lack of involvement of the majority of small 

tourism businesses prevented the creation of effective and inclusive tourism networks in 

all six case studies. Tourism partnerships were found to be dominated by a minority of 
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enthusiastic key stakeholders. The network approach sees effective action as flowing 

from the cooperative efforts of different interests and organisations. Cooperation is 

obtained, and subsequently sustained, through the establishment of relations based on 

solidarity, loyalty, trust and mutual support rather than through hierarchy or bargaining. 

The case studies have shown that these relational qualities are extremely hard to 

establish in the tourism system. However, the case studies have also shown that tourism 

stakeholders are beginning to acknowledge their interdependencies and that more 

networked forms of tourism governance are slowly beginning to emerge. 

If localities want to reap the benefits of tourism while minimising adversities, then the 

tourism system needs an inclusive network structure and culture, involving all 

stakeholders. Given the rapid developments in the fields of tourism and governance, 

prompt implementation of a coordinating mechanism is necessary to avoid institutional 

mismatch. Localities have shown that they believe in the benefits tourism can bring by 

devoting a great deal of resources to the development of urban tourism and leisure 

projects, but they seem so far to have ignored the importance of governing the sector 

properly. Tourism was until recently perceived to organise itself. It has therefore been a 

recurring theme that the whole of the tourism system has not added up to more than the 

sum of its parts. The dynamic and multifaceted nature of the phenomenon of tourism 

must be acknowledged and taken aboard when framing tourism policies. There can be 

no quick fixes for the governance of the tourism system. Local institutional capacity 
building is necessary, together with the establishment of links and consensus. In the 
long run a badly governed tourism system can have detrimental effects on a locality's 

success in tourism, especially in a time when issues of partnership and sustainability are 
high on the political agenda. 
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Appendix 1. Operational research questions 

A. Framing the research 

1. What is the most suitable definition of tourism in the context of this research? What is 
urban tourism? What are the differences and similarities between tourism, leisure and 
recreation? 

2. What geographical areas are suitable to study the governance of the tourism system? 
What are the reasons for selecting England and the Netherlands? What are the reasons 
for selecting Oxford, Bristol and Shrewsbury in England and Delft, Tilburg and Zwolle 
in the Netherlands? 

3. What are the most suitable methodologies to investigate the subjects of this research? 

4. What is the most suitable theoretical concept to analyse and understand the governance 
of tourism? 

5. How can this theoretical concept be operationalised? 

B. The network structure of tourism governance in the case studies 

1. What is the role of the European Union in the governance of urban tourism in England 
and the Netherlands and in the six case studies? How and why has its role developed 
and changed over the years? 

2. What is the role of central government in the governance of urban tourism in England 
and the Netherlands and in the six case studies? How and why has its role developed 
and changed over the years? 

3. What is the role of regional government in the governance of urban tourism in England 
and the Netherlands and in the six case studies? How and why has its role developed 
and changed over the years? 

4. What is the role of national and regional tourist boards in the governance of urban 
tourism in England and the Netherlands and in the six case studies? How and why has 
their role developed and changed over the years? 

S. What is the role of local government in the governance of urban tourism in England and 
the Netherlands and in the six case studies? How and why has its role developed and 
changed over the years? 
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6. What is the role of the Chamber of Commerce in the governance of urban tourism in 
England and the Netherlands and in the six case studies? How and why has its role 
developed and changed over the years? 

7. What is the role of tourist information centres in the governance of urban tourism in 
England and the Netherlands and in the six case studies? How and why has their role 
developed and changed over the years? 

8. What is the role of tourism businesses in the governance of urban tourism in England 

and the Netherlands and in the six case studies? How and why has their role developed 

and changed over the years? 

9. What other stakeholders are involved in the governance of urban tourism in England 

and the Netherlands and in the six case studies? How and why has their role developed 

and changed over the years? 

10. To what extent do the stakeholders named in this section cooperate with each other? 
What are their governing activities in conjunction with each other? 

B. Analysing the case studies 

1. What are the main differences and similarities between the Dutch and English systems 
of tourism governance? 

2. To what extent is a comparative analysis of Dutch and English governance systems for 
tourism feasible? 

3. For each of the case studies, what are the characteristics of the governance structure and 
culture of the tourism system? 

4. For each of the two countries and each of the six case studies what combination of 
factors and conditions has shaped the structure and culture of governance for tourism? 

5. For each of the case studies, what are the characteristics of the local tourism sector? 

C. Analysing partnerships and networks 

1. What factors have a positive influence on network formation and success? 

2. What factors have a negative influence on network formation and success? 

3. What are the advantages of working in partnerships? 

4. What are the disadvantages of working in partnerships? 
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5. In what way has the rise in the number of partnerships affected the influence and role of 
local government? 

6. What is the place of these partnerships within the conventional system of public, private 
and voluntary sectors? 

7. How are these networks managed, controlled and coordinated? 

D. Tourism in medium-sized cities 

1. What different objectives for the development and promotion of tourism can be 
identified? How and why are these different for each stakeholder involved in the 
process? 

2. What different markets in the development and promotion of tourism can be identified? 
How and why are these different for each stakeholder involved in the process? 

3. To what extent is there a conflict in the development and promotion of tourism between 
the needs and demands of the local residents and the visitors? 

4. To what extent is tourism in medium-sized cities problematic when it is assumed that 
these cities offer much of the same urban tourism `products' and are therefore in great 
competition with each other? 

E. Evaluating the governance of urban tourism 

1. Why is the tourism system governed the way it is in England and the Netherlands and 
more specifically in the six selected case studies? 

2. In what way is the governance of tourism different from that of other services or 
industrial sectors? How can these differences be explained? 

3. Is there a connection between the degree of success in tourism and the institutional 
thickness of a locality's tourism system? 

4. What practical recommendations can be made to each of the six case studies to improve 
the governance of urban tourism? 

5. Is there an ideal organisational model for the governance of urban tourism? Can this 
model be applied to every locality? What would have to be changed or improved in the 
present day situation in the case studies to achieve a more ideal system? Would it be 
possible to transplant English models or parts of it into the Dutch situation and vice 
versa or are they too much context-dependent for this to be possible? 
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Appendix II. Tourism system models 

r----- 

Traveller 
generating 
region 

-I 

I 
I 

I technological, physical. political. legal. etc. I------"--------------- 

Departing travellers 

Transit route 
region 

Returning traveller 

Tourist 
destination 

region 
Location of travellers, 
tourists. and of the travel 

and tourism industry 

I Environments: Human, socio-cultural. economical, 

Sourev: Lever. i9"#) 

The tourism system according to Leiper (1990) 

THE TOURISM SYSTEM 

Market 

A consumer behavior approach to 
market demand emphasizing both the 
external and internal influences 
on travel including the alternatives 
to travel, the market inputs of 
tourism suppliers, and the 
process by which a buying decision 
is reached 

Travel 

A description and analysis 
of major travel segments, 
travel flows, and modes 
of transportation used 

Destination 

Marketing 

An examination of the process by 
which the destination area and 
individual suppliers market their 
products and services to potential 
customers with an emphasis on the 
effective use of distribution channels 

An identification of the 
procedures that the destination 
area should follow to research, 
plan, regulate, develop, and 
service tourism activity 

The tourism system according to Mill & Morrison (1992) 
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Appendix III. `Framework' charts 

These charts were originally hand-written on A3 sheets. There were seven sheets for each 

case study. The following example is from the case study of Bristol. 

i 
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4 
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Appendix III. Continued 
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Appendix III. Continued 
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Appendix III. Continued 
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Appendix III. Continued 

-ý ". v 
ö ." 

S "" 

.. 

S ". 
ý 

I's ý 

S 

ý 
ý 

ý 

.. 
vi 8 

" 
. 

" 
.. 

". 

. 

," ý 
." 

79 3ý 

S n 

d) 

". 

ý 

" 
dý 

ý. S "" 
". 

ýý 

y 
W 

.5 .. 

Vý 

v" 
. 

. 

298 



Appendix III. Continued 
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kppendix IV. Analytical model for the governance of urban tourism 
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