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Abstract 

 

Over the past 20 years governments in Australia have been experimenting with spatial 

targeting as a way to address disadvantage.  Spatially targeted programs are distinct 

from traditional functional programs in that they are geographically based and focus on 

working with communities and across governments to address multiple problems at the 

local level. 

 

In this context NSW and Queensland stand out as two states that adopted explicit spatial 

responses to urban disadvantage in the form of place management programs.  Place 

management programs were cast as innovative attempts to address concentrated 

disadvantage in discrete local communities.  Why these two states adopted spatial 

targeting is the central question of this research.  The research uses in-depth case study 

analysis of place management programs in Western Sydney and Brisbane to uncover the 

multiple factors that led to this form of spatial targeting.  Analysis of the decision-

making and implementation process for these programs provides insights about the 

policy process in Australia and the prospects for spatial targeting to tackle complex 

social policy issues. 

 

Place management programs are comparable with examples of spatial targeting in other 

Western democracies, for example area-based initiatives in the UK.  Area-based 

initiatives sought to address the concentrated disadvantage that arose from restructuring 

and deindustrialisation, with targeted intensive interventions in local areas.  Drawing on 

the international literature, this research extends the concept of spatial targeting by 

applying it to the Australian case.  Whilst some of the international features are 

identifiable here, other aspects of spatial targeting are unique to the Australian 

institutional context.  In this thesis it is argued that from the 1980s onwards, economic 

restructuring and urban redevelopment in Australian cities contributed to the emergence 

of complex problems.  Existing governance arrangements were unable to respond to 

these problems and the capacity of the service system was undermined by increasing 

demand as well as public sector reforms and changing welfare policy.  Spatially targeted 

programs were seen as a new way to respond to these issues. 

 



 

 iv 

The analysis presented here is based on the proposition that disadvantage is entrenched 

in particular places and traditional approaches by government have failed to redress this 

issue.  This is in part because of a lack of awareness of the spatial impacts of policy 

decisions and a failure to recognise the locational or ‘place effects’ of multiple 

disadvantage.  It is argued here that governments need to take account of the spatial 

aspects of disadvantage, in order to address some of the failures of traditional 

approaches to this issue. 

 

The case studies demonstrate that place management programs can achieve effective 

whole of government arrangements and service delivery improvements to address the 

concentrated disadvantage in local areas.  They also show the complexity of adopting 

new institutional arrangements that are integrated and responsive to community issues.  

Analysis of the decision-making process shows that the policy agenda was influenced 

by notions of ‘crisis’ and conflict that allowed leaders and entrepreneurs to advocate for 

the adoption of new and innovative responses to ‘fix the problems’.   

 

Examination of the implementation process demonstrates that place management 

programs can make mainstream programs more effective, fill service gaps and reduce 

duplication and fragmentation between governments.  However, this can only be 

achieved with the commitment of staff and resources and recognition that building 

effective partnerships takes time. 

 

The research concludes that NSW and Queensland adopted place management programs 

to address the complex problems evident in some local communities.  Traditional 

approaches had failed leading to crisis and calls for a new whole of government and 

community based response to concentrated disadvantage.  The research highlights the 

need for greater attention to the spatial effects of policy decisions and mechanisms for 

addressing the differential impacts on local communities.  In light of the recent policy 

emphasis on social inclusion, spatially targeted programs like place management, 

provide valuable insights into how governments can respond to complex problems in 

urban regions.   
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Chapter 1 Spatial targeting, disadvantage and urban 

governance in Australia 
 

Australian state governments today are plagued by the seemingly intractable problem of 

how to address disadvantage in urban regions.  The problem is particularly vexing: in 

spite of a long period of economic prosperity there is evidence that disadvantage is 

becoming more entrenched (Vinson 1999; Senate Committee on Community Affairs 

2004; Vinson 2007).  A number of Australian researchers have argued that there is 

evidence of increasing polarisation between neighbourhoods, with areas of relative 

advantage situated alongside areas of disadvantage (Badcock 1997; Randolph and 

Holloway 2005).  Further, multiple disadvantage is becoming concentrated in particular 

locations (Baum 2008) as a result of the unequal distribution of the benefits of 

economic growth across local areas (AMP-NATSEM 2008).  In his 2008 study of 

socio-economic deprivation in Australian cities Baum concludes that we should be 

concerned that there are:  

 

whole groups of places that earn an ever larger proportion of their income from 

government transfers and places where there are growing proportions of young 

people out of work.  The result is a declining cycle of intergenerational poverty 

and disadvantage and a continued scarring of suburban Australia (2008: 38).  

 

A little over a decade ago, the two Australian states of New South Wales (NSW) and 

Queensland, adopted place management programs to address disadvantage.  These 

innovative programs featured integrated, whole of government arrangements, targeted at 

a defined geographical area with community involvement in solving complex issues.  

The programs represented a shift from traditional ‘functional’ state-wide approaches to 

disadvantage to a spatially targeted approach focused at the local level.  This was a new 

way of addressing concentrated disadvantage in specific local communities.  

Accordingly, the central question of this thesis is why did two Australian states adopt 

spatial targeting to address urban disadvantage?  The research extends the concept of 

spatial targeting as derived from the international urban geography literature, by 

applying it to Australia and drawing out the governance implications of spatially 

targeted programs in this context.   
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There are a number of contextual factors relevant to the emergence of spatial targeting 

to address disadvantage in urban regions.  The urban geography literature traces a shift 

towards greater spatial interest from the1970s when major processes of economic 

restructuring began on a global scale.  In Australia restructuring was accompanied by a 

shift in urban policy at the national level with the establishment of the Department of 

Urban and Regional Development and a range of Commonwealth programs targeted at 

cities.  Although these programs were short-lived, this is widely noted as a time when 

spatial issues were prominent and federal interest in urban issues peaked (Gleeson and 

Low 2000; Reddel 2002; Parkin 2003; Smyth, Reddel et al. 2004).  It also led to what 

Parkin (1982) has described as an active engagement by state governments in urban 

policy.  The contextual analysis in the literature review traces the shifts in urban 

governance from the 1970s to a proliferation of spatial programs in the 1990s.  An audit 

of the programs, demonstrates the extent of spatial targeting in Australia from 1995 to 

2005. 

 

Notwithstanding the emergence of spatial targeting in urban regions in the 1990s, the 

history of spatial policy in Australia is patchy and largely focused on non-urban regions 

(Gleeson 2001b; Reddel 2005).  This is in spite of the fact that the majority of 

Australians live in cities and that there have been significant changes in the spatial 

arrangement of Australian urban regions over the last 30 years.  According to some 

Australian urban geographers, the spatial changes in Australian cities and the increasing 

concentration of urban disadvantage in particular locations, is in part an unintended 

consequence of a range of reforms implemented by governments (Baum 1997; McGuirk 

2003; Randolph 2004b; O'Neill and Argent 2005).  This thesis analyses the Australian 

literature to identify contextual influences on the emergence of spatial targeting.  The 

research also reviews the international urban geography literature on global economic 

restructuring, uneven development and welfare policy shifts associated with the concept 

of spatial targeting (Brenner and Theodore 2002; Brenner 2004a; Brenner 2004b).  The 

international literature offers potential insights that may help explain the Australian 

cases of spatial targeting. 

 

This chapter begins with the background to the research including definitions (Section 

1.1).  This is followed by the research questions (Section 1.2) and issues (Section 1.3).  

A summary of research gaps that will be addressed in the thesis and the rationale is 
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covered in Section 1.4.  Section 1.5 outlines the research design including the case study 

methodology and the scope, boundaries, and justification for the approach.  The chapter 

concludes with the research framework and the structure of the thesis (Section 1.7). 

 

1.1 Background to the research 

 

Over the last 20 years there have been significant changes in the way state governments 

address disadvantage in Australian urban regions.  Programs such as place management 

and community renewal signal a shift away from functional approaches to governance 

towards spatial targeting.  At its most comprehensive, spatial targeting emphasises 

policy, planning and decision-making according to the needs and priorities of a defined 

geographical community.  Spatially targeted programs represent a shift in scale towards 

local or regional levels and adopt whole of government approaches to policy making 

and service delivery that cut across portfolio, professional and institutional barriers 

(Lawson and Gleeson 2005).  Spatial targeting is defined in the international urban 

geography literature as the mobilization of state policies to transform social conditions 

within specific jurisdictions and at particular scales (Brenner 2004b). 

 

Spatial targeting is distinct from the approach used by Australian state governments for 

most of the twentieth century whereby functional agencies – usually State departments1 

– were responsible for delivery of core policies and services (Parkin 1982; 2003). Like 

many governments in Western democracies, the functional approach was essentially 

aspatial in nature, emphasizing thematic policies framed at a whole-of-jurisdiction scale 

(see for example Hall 2003 on the UK approach).  The key strategic focus of Australian 

state agencies was on the nature of their specific function such as transport, health, 

electricity, education, etc., rather than the geographic frames through which this 

function was defined and expressed.  For state agencies, spatial issues were usually only 

present in the form of regional operative frames, as implicit or secondary 

considerations, largely subordinated to the functional imperatives that emerged from the 

state-wide task of delivering policy and services (Lawson and Gleeson 2005).   

 

                                                 

1
 Not all bodies of course had state-wide functions.  In addition to state-wide agencies, there were 

numerous local statutory and non statutory bodies, mainly in non urban areas, that managed specific 

service tasks in the agricultural and resource management policy areas. 
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Whilst the longstanding functional organisation of government continues, spatially 

targeted programs have distinctive cross-cutting characteristics.  The characteristics 

have emerged empirically and have been captured in the United Kingdom (UK) and 

Australian literature on spatial targeting.  Actual programs exhibit these characteristics 

to varying degrees and have been described in terms of a continuum by a number of 

Australian researchers (Green and Zappala 2000; Randolph and McPherson 2002; 

Reddel 2002; Stewart-Weeks 2003).  Notwithstanding the variation in the extent of 

targeting, the adoption of new spatial governance approaches from the 1990s onwards 

occurred across regional scales, particularly urban areas.  Some of the imperatives of the 

new spatial ‘agenda’ included: integrated ‘joined up’ whole of government approaches; 

social capital and social inclusion; and community engagement and capacity building 

(Smyth, Reddel et al. 2004).  The characteristics of spatial targeting in the Australian 

context are identified through an analysis of place management programs (Figure 1.1).   

 

Figure 1.1  Characteristics of place management programs in Australia 

 Addressing disadvantage in a defined locality/community – social, economic or 

physical environment;   

 Coordination and integration across a range of government and community agencies; 

 Community involvement in identifying issues and determining appropriate responses; 

and 

 Focus on outcomes with designated accountability. 

(Derived from: Walsh 2001; Randolph and McPherson 2002; Reddel 2002; Stewart-Weeks 

2003; Smyth, Reddel et al. 2004; Randolph 2004a) 

 

A key distinguishing feature of place management programs is a focus on the local 

level.  The term place is used to emphasise that the program targeting disadvantage is 

grounded in a location, as opposed to monetary benefits that are “placeless in their 

allocation” (Fincher 1999: 55).  Place management implies a geographical location and 

therefore is inherently spatial, as opposed to the less tangible spatial dimension of 

public policy noted above.  

 

The impact of government policies – in particular state governments – on disadvantage 

is a central concern of this research.  Australian state governments have primary 

responsibility for delivery of social services.  The emergence of spatially targeted 

programs in the 1990s signified a new approach to services aimed at addressing 

disadvantage.  The nature of this shift and the reasons for the emergence of spatial 
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programs at this time provides insights into the policy process and administrative 

practice in Australia.   

 

The concept of spatial targeting was developed in the context of shifts in the scale of 

European and UK government policies to sub-national levels and an increasing focus on 

urban governance.  Unlike many of these countries, there is not a distinctive level of 

urban governance evident in Australia.  Therefore, it is apparent that issues relating to 

the spatial and scalar nature of governance are different in the Australian context, as no 

state jurisdiction is spatially organised and local governments deliver few services to 

address disadvantage.  Urban governance in most Australian states is either non-

existent, or split between many local government areas and the respective state 

governments.  Brisbane City Council is the largest local government area and nearest 

example of an urban government with city-wide jurisdiction in Australia; but its policy 

scope is very narrow (Caulfield 1995a).  

 

Therefore in the Australian context, the term urban governance refers to the activities 

undertaken by state and local governments to manage Australian cities.  In the absence 

of a distinct form of urban government in Australia, governance of the cities operates 

through a mixture of Commonwealth, state and local government institutions.  Whilst 

the Commonwealth raises most of the revenue, the states are responsible for the 

delivery of key services and urban management responsibilities are shared with a highly 

fragmented local government level (Foster 1995).  State governments develop 

metropolitan planning strategies; run public housing bodies; and provide public 

education, health, police, transport and welfare services within the cities (Stilwell and 

Troy 2000).  This research focuses on state governments as they have a significant role 

in urban governance and responsibility for the delivery of the bulk of social services.   

 

The role of local governments in urban governance is also considered in the research.  A 

distinctive feature of the Australian system is that local governments have a much 

narrower role in the delivery of welfare services than many other governance systems in 

Europe and the UK (Worthington and Dollery 2000).  For example, in the UK local 

government authorities provide major services such as education, social services, police, 

housing, some public transport and local amenities.  State governments in Australia 

perform many of these functions (Worthington and Dollery 2000).  Whilst, there is a 
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suggestion that Australian local governments have become more involved in the 

provision of human services over the last 30 years (Australian Local Government 

Association 2007), the extent of involvement varies between councils and continues to 

be narrow when compared with Europe and the UK.  However, local governments have 

a direct role in the management of public spaces and facilities and urban planning and 

development; which is relevant to the emergence of spatial targeting in Australia.  

 

1.2 Research questions 

 

The research seeks to understand why Australian state and local governments adopted 

spatial targeting – in the form of place management programs – to address urban 

disadvantage in the 1990s.  The purpose is to explain how the concept of spatial 

targeting applies to the Australian case and analyse the policy and governance 

implications of its development and implementation.  Therefore the research aims to: 

 

1. Explain why two Australian states adopted spatial targeting to address urban 

disadvantage; 

2. Examine the development and implementation of spatially targeted programs in 

two Australian cities; and 

3. Analyse the implications of spatial targeting to provide new insights into the 

policy process and administrative practice in Australia and responses to urban 

disadvantage. 

 

The research task includes identifying the contextual factors that led to the emergence 

of spatial targeting through a focused literature review and the characteristics of the 

cases chosen.  These factors are developed into a conceptual framework and potential 

explanatory propositions for the emergence of spatial targeting in Australia.  The 

propositions are examined through in-depth case study analysis of place management 

programs in Western Sydney and Brisbane.  

 

Place management programs are the empirical focus of the study because place 

management is the most explicit recent example of spatially conscious public policy 

adopted by state governments to address disadvantage in urban regions (Randolph and 
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McPherson 2002; Randolph 2004a).  In other words place management can be 

identified and differentiated from other programs, providing a lens for examining spatial 

targeting.  The debates about the adoption of place management highlight a range of 

governance concerns emerging in Australia in the 1990s.  

 

By applying case study analysis to place management programs in Australia, the 

research addresses contemporary issues in political science and urban geography of the 

spatial impacts of public policy shifts on disadvantage.  It also explores the scope for 

new administrative arrangements to address complex social problems. 

 

1.3 Research issues 

 

A focus of this research is to explain the emergence of spatial targeting in Australia.  

Analysis of the social science literature suggests there are three potential explanations 

for the emergence of spatial targeting arising from the Australian context.   

 

Firstly, a number of researchers argue that the concentration and distribution of 

disadvantage in Australian cities is changing, with a deepening socio-spatial division 

evident in Australian cities over the last 30 years (Badcock 1997; Fincher and Saunders 

2001; Randolph and Holloway 2005;).  Some evidence suggests that urban disadvantage 

is becoming more localised, in other words shifting from regional level to suburbs or 

neighbourhoods within suburbs (Badcock 1997).  Further, the localisation of 

disadvantage is occurring in the middle ring suburbs of Australian cities (Randolph 

2004b; Randolph and Holloway 2005).  This is in contrast to much of the 1900s (for 

example the anti-slum movement of the 1930s) when urban poverty and social problems 

were disproportionately concentrated in the inner suburbs (Jones 1981).  

 

Secondly, the nature of government has changed, evident in successive reforms of 

public administration and the recent emphasis on integrated governance.  Broadly 

termed ‘New Public Management,’ reforms over the last three decades include: 

devolved service delivery; contracting-out and competition for funding; and a focus on 

financial management, fiscal restraint and outcomes (Stewart 2004).  Integrated 

governance has been described as a major shift in public administration involving 



 

 8 

collaborative ‘joined up’ solutions “across sectors and tiers of government within a 

framework of governance as opposed to single government or agency service delivery” 

(Institute of Public Administration Australia 2002: 1).  An associated development is 

the widespread adoption of community engagement strategies within government 

(Reddel 2002; Reddel and Woolcock 2004), to address alienation of citizens from the 

political process and increasing citizen activism (McAllister and Wanna 2001; Marsh 

2002a; 2002b).  Spatial targeting with its emphasis on integration across governments 

and involvement of the community in decision-making processes, responds to these 

imperatives. 

 

A third and related factor, is a change in government ideology and approach to social 

policy.  A number of trends are evident.  At a general level questions have arisen about 

the policy capacity of governments, in particular the ability to address complex social 

issues (Tiernan 2007).  In terms of social policy, welfare reform has resulted in a 

downwards shift from government to community and individual responsibility.  The 

emergence of the concepts of social capital, social inclusion and exclusion, community 

capacity building, partnerships and collaboration has accompanied this shift.  Spatial 

targeting explicitly focuses on disadvantage in defined geographical communities to 

address the complex problems associated with living in these areas.  Welfare reform 

contributed to the emergence of complex problems and spatially targeted programs 

represented a new approach to addressing them.  

 

In the international urban geography literature, spatial targeting is considered both a 

cause of and response to, uneven geographical development brought about by global 

competition and economic restructuring.  Brenner (1999; 2004a; 2004b) argues that the 

desire to attract capital and policies favouring deregulation, have resulted in a 

devolution downwards of state functions to local or regional level institutions and the 

targeting of particular areas for the mobilisation of state policies.  This results in uneven 

geographical development as national states no longer seek to distribute resources 

across their territories but actively promote key regions and cities for capital 

development.  Spatial targeting is the principal theoretical starting point for this 

research.   
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It would be fair to claim that the concept of spatial targeting as proposed by Brenner 

(2004b) has had limited consideration or take-up in Australia (with the exception of 

O’Neill and McGuirk 2005).  However it is of interest for a number of reasons.  In the 

international literature spatial targeting is associated with the policy and governance 

reforms of the last 30 years that are evident to varying degrees in many Western 

democracies.  The debates about the extent to which the Australian reforms are 

consistent with international elements of policy change in Europe and the UK are 

analysed here in terms of their explanatory potential.  Further, spatial targeting is 

explicitly associated with the spatial and scalar aspects of governance and therefore the 

spatial impacts of policy are highlighted.  Finally, the international literature identifies 

the social impacts of governance reforms and provides insights into how urban 

disadvantage has been affected by economic restructuring.  The impact of restructuring 

in Europe and the UK and the associated trend towards urban entrepreneurialism has 

resonance in Australia and therefore offers explanatory potential for the governance of 

urban regions. 

 

These potential explanatory factors derived from the Australian and international 

literature, form the basis of a conceptual framework to guide the research. The 

conceptual framework addresses a number of gaps in existing research. 

 

1.4 Research gaps and rationale 

 

In the international literature the significant spatial consequences of economic 

restructuring on uneven development and disadvantage are well documented (Brenner 

and Theodore 2002).  However, the spatial effect of uneven development on 

disadvantage in Australia is contested and empirical evidence is limited (Badcock 1997; 

Baum 1997).  In-depth analysis of Australian cases of spatial targeting in urban regions 

contributes to the debates on the nature of disadvantage in Australia.  The cases also 

consider the potential for spatial targeting to contribute to whole of government 

responses to disadvantage.  An analysis of place management as an example of a new 

approach to governance provides insights into the policy process and administrative 

practice in Australia.  The case study sites selected in this research have comparative 
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potential but are also unique in terms of the context in which the programs were 

implemented.  

 

Whilst state governments have adopted a few experimental spatially based programs, 

the underlying processes leading to these programs and their institutional implications 

are unclear.  The extent of spatial targeting to address disadvantage by state 

governments across Australia has not been comprehensively documented.  The work of 

Randolph (2004a; and McPherson 2002) on NSW spatial policy and Reddel (2004; 

2005) on Queensland spatial policy, provides a starting point for this research.  This 

study extends their work through comparative analysis of place management in Western 

Sydney and Brisbane to uncover the factors leading to the emergence of these programs. 

 

Research gaps 

 

The research gaps identified in the urban geography and political science literature have 

informed the development of this thesis.  This section outlines the gaps and how they 

are addressed. 

 

(1) Spatial targeting and urban governance  

 

The emergence of spatial targeting in Europe and the UK is associated with a number of 

trends: liberalisation and deregulation of economic transactions; market regulation in 

place of state guidance; privatisation of state-owned enterprises and state provided 

services; and the treatment of public welfare spending as a cost of international 

production (Brenner and Theodore 2002 ; Jessop 2002).  Although there are differences, 

it is argued here that Australian reforms of deregulation, privatisation of utilities, 

contracting-out of public services and welfare reform are consistent with the 

international trends noted above (O'Neill and Argent 2005). 

 

According to Brenner (1999; 2000; and Theodore 2002; 2004a), neoliberalism and 

globalisation resulted in an ongoing process of reterritorialisation and restructuring in 

Western Europe.  This included the development of “new institutional capacities for 

promoting capital investment within major urban growth poles” often in the form of 

urban entrepreneurialism and public-private partnerships (Brenner 1999: 440).  
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McGuirk (2003; 2005) argues that there is evidence of this process in Sydney as 

follows: metropolitan planning through local-scaled processes such as place 

management; place marketing and the global positioning of Sydney; and geographical 

privileging for the facilitation of development projects.   

 

This research focuses on the processes of economic restructuring, deregulation and 

urban entrepreneurialism in the Australian context.  The wider political economy 

debates on neoliberalism and globalisation associated with these processes are not 

central here.  Rather, the focus is on identifying the impact of the reforms on urban 

disadvantage.  This contributes to Brenner’s (2004b) argument that these shifts can be 

fruitfully investigated in terms of welfare state policy. 

 

The interaction between economic restructuring, global competition and the role of 

government has been raised by a number of Australian researchers.  Davis and Rhodes 

(2000) argue that in Australia the ‘retreat of the state’ due to globalisation and economic 

and social pressures did not take the form of less government but of government in a 

different form.  In their analysis of the Australian experience of global restructuring 

Fagan and Webber (1999) note the paucity of detailed analysis on the local impacts of 

global integration and mobile capital on increasing inequality in Australian cities and 

regions.  Parkin (2003) is interested in how the states have been affected by national 

competition policy; fiscal constraint and the impact of privatisation of government 

services.  Finally, the claim that the role of Australian local governments in human 

services and welfare programs has changed over the last 30 years is relevant to this 

research (Australian Local Government Association 2007).  If there has been a shift 

towards greater involvement by local governments it could be an example of Davis and 

Rhodes (2000) government in a different form, with national and state governments 

moving responsibility for service provision downwards.   

 

This thesis makes a contribution towards addressing these research gaps in a number of 

ways.  The research analyses the relevance of debates associated with spatial targeting 

to understanding shifts in Australian urban governance.  It also provides comparative 

data between two Australian states and between area-based approaches in the UK and 

Australia.  Finally, the study contributes to an understanding of intergovernmental 

relations in the context of Australian and international reforms.   
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(2)  Disadvantage and polarisation in urban regions 

 

Disadvantage is a relative term that applies to both people who are disadvantaged in that 

they are unfairly treated relative to others, and places that are locationally 

disadvantaged when opportunities or services available are less than those on offer 

elsewhere (Fincher & Saunders 2001).  In the urban geography literature, disadvantage 

is often linked to the concept of spatial polarisation.  Spatial polarisation refers to the 

“geographic manifestation of social divisions”, whereby city dwellers are “spatially 

sorted into areas of relative privilege and disadvantage” (Gleeson and Low 2000: 37)..  

Spatial privilege and disadvantage relate to structural issues of employment, income, 

education and the environmental and social qualities of places   The processes 

associated with creating and reproducing inequalities can be case specific, such as local 

housing markets and part of a general phenomenon, such as globalisation (Fincher & 

Saunders 2001).  Thus the concepts of social disadvantage and polarisation are used to 

represent the multiple causes and manifestations of inequality in Australia.   

 

As noted earlier, the extent of change in disadvantage is contested, particularly the 

argument that social polarisation is increasing.  Some evidence suggests there has been 

a shift in the scale of disadvantage, for example from regional to local and from the 

inner city to neighbourhoods within middle ring suburbs (Badcock 1997; Randolph 

2004b; Randolph and Holloway 2005).  Baum (1997) highlights the need for empirical 

work on the extent to which social polarisation differs between global cities and other 

cities at the nation state level and conceptual work to unpack social polarisation as a 

term.  Other social scientists argue for a broader interpretation than the political 

economy perspective, of forces surrounding disadvantage and polarisation (Jamieson & 

Huxley 1996).  Fincher and Saunders (2001) caution against adopting overseas policy 

responses to address disadvantage in the Australian context and identify the need to find 

alternative ways of addressing these issues.  In particular the role of government actions 

in contributing to polarisation must be analysed (Fincher & Saunders 2001; Randolph 

and Holloway 2005).   

 

How government policy has affected disadvantage is examined in this research through 

comparative case study analysis.  The complexity of the above concepts has generated 
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considerable debate about: the extent of polarisation in Australia (Badcock 1997: 246); 

how disadvantage is measured (Saunders and Tsumori 2002); whether there has been an 

increase in polarisation and if so what has caused it (Jamieson and Huxley 1996; Baum 

1997).  A research task is to consider these debates and to establish how they informed 

the policy process.  Whether an increase in disadvantage and polarisation can be 

accurately and quantitatively measured from the early 1990s onwards is questionable.  

As Baum (2005) argues the method of data collection for local level analysis has 

changed with each census.  Consequently changes at the local level are difficult to 

measure and an attempt to do so would require an extensive program of primary data 

collection.  It is a task that is beyond the scope of this qualitative study.  Although such 

an analysis would be useful, it is not central to understanding why certain political 

decisions were taken.  The research task therefore involves analysis of how the trends 

identified in quantitative data were used in the policy process, as well as identifying the 

local level political processes involved in responses to disadvantage. 

 

(3)  Local level social research 

 

In his review of the changing Australian city, Randolph (2004b) concludes that there is 

a need for research to be directed at the local or neighbourhood level.  It is at the 

neighbourhood level that the interaction between the multi-scaled dynamic forces of 

urban change is played out (Randolph 2004b).  Issues requiring further research include: 

the revitalization of redundant industrial and commercial spaces in cities; the changing 

suburban profile of disadvantage particularly in middle ring suburbs; and the policy 

impacts on the delivery of welfare services.  These shifts parallel overseas 

developments but have not been extensively researched in Australia.  Through in-depth 

case study analysis of place management programs in two Australian cities this thesis 

contributes to a greater understanding of some of these aspects of urban change. 

 

Reddel has worked extensively on the concept of spatial governance particularly its 

contribution to a new participatory or deliberative democracy (Reddel and Woolcock 

2004; 2005).  He argues that research is needed to define the spatial and place 

dimensions of a new governance framework and incorporate deliberative and 

participatory processes into a systematic policy approach (Reddel 2002).  This thesis 

contributes to the policy debate through detailed comparative analysis of the 
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mechanisms for community engagement in four cases of spatial targeting operating in 

two Australian cities. 

 

In his survey of the place management literature, Gillen (2004) argues for an active 

discourse and debate about place-based approaches in Australia.  He also notes there is 

a paucity of examples that detail the potential of place management as a new approach 

to governance.  A number of specific questions arise from the Australian literature on 

place management: why place management emerged; what governments sought to 

achieve; the implications of governance arrangements adopted; the potential for place 

management to address complex policy issues and the influences on the policy process?  

The comparative case study analysis of place management in two Australian cities 

addresses these specific questions, as well as extending the debates about the potential 

of place management as a new approach to governance. 

 

(4)  Linking theory, institutional analysis and empirical studies 

 

There are methodological gaps and debates about how political research should be 

constructed.  The use of a cross-disciplinary approach in this thesis addresses the 

challenge of adopting multiple analytical perspectives to political science research 

(Marsh and Stoker 1995).  Further, a cross-disciplinary approach allows a number of 

‘analytical cuts’ to gain a more comprehensive understanding of contemporary social 

problems (Layder 1993; 1998).  As a study in contemporary political and policy 

processes, the research adopts an institutional approach to case studies.  However, it is 

institutional analysis informed by theory through the concept of spatial targeting 

(Rhodes 1995). 

 

The need for case studies on state governance and spatial targeting in particular contexts 

(identified above), highlights the importance of informing theory with empirical studies.  

There is a policy and practice dilemma in research whereby the theory and the reality of 

policy processes are often different (Edwards, Howard et al. 2001).  In this research a 

contemporary public policy issue is analysed in terms of the policy decision-making 

process as well as how the policy was implemented in practice.  The case studies are 

designed to address Barrett’s (2004) call for a revival of implementation studies 

recognising that the policy process does not end with its announcement, but continues 
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throughout the implementation of the decision.  Finally, the research contributes to 

Tiernan’s (2007) argument for the role of the state in Australia to be analysed though 

case studies on policy change and implementation.   

 

Rationale 

 

The rationale for the research is that a better understanding of the emergence and nature 

of spatial targeting will inform future policy decisions for addressing disadvantage in 

urban regions and improve policy delivery and substantive outcomes.   

 

The research seeks to make a number of contributions to knowledge.  By examining the 

cases of spatial targeting, the challenges of implementing an innovative approach to a 

complex social issue are identified.  Reference to cross-disciplinary literature brings 

different insights to the study and extends debates within the disciplines of urban 

geography and political science about the spatial impacts of policy change on 

disadvantage.  The research and empirical analysis of the policy process will add ‘real 

life cases’ in implementation to the fields of public administration and policy analysis.  

Finally, by drawing together a range of material from different contexts, disciplines and 

case studies, the research aims to yield unique insights into a contemporary social 

policy issue. 

 

Reflexivity 

 

This project began with a personal interest in place management.  In 2002 I worked on a 

project with Brisbane City Council that was part of the place management program.  

This experience led me to question why state and local governments had adopted place 

management as a way of addressing social issues.  The research approach I have chosen 

reflects this starting point – that is, the research problem arose from critical reflection on 

my professional experience. 

 

Many authors have noted that researchers do not begin their research ‘theory free’, they 

always have some preconceived ideas and experiences of the world and therefore the 

topic of study (Mackie and Marsh 1995; Berg and Mansvelt 2000).  Consequently, 
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researchers should make their theoretical and epistemological preferences explicit 

(Marsh and Stoker 1995; Layder 1998; Berg and Mansvelt 2000).  The thesis is 

influenced by my experience of 20 years working in social policy in Australian federal, 

state and local governments, combined with an academic background in political 

science, anthropology, social planning and community development.  During that time 

many major administrative reforms were implemented in government, as were 

significant policy changes with impacts on social programs.  Much of my work 

involved complex social policy issues that crossed governmental boundaries and 

required community input.  The difficulties of working in this field led to my own 

questioning of the way governments had traditionally addressed complex social issues.  

I also became increasingly aware of the gap between theory and practice and the 

importance of connecting both spheres. 

 

Therefore, I began this study with a number of assumptions.  First was a practitioner’s 

awareness of the difficulties of achieving integration in public administration.  Having 

worked in all levels of government in Australia on complex policy issues, cross-

portfolio and cross-government approaches are essential to good governance, but 

difficult to achieve without political leadership and robust institutional arrangements.  

Secondly, the range of changes that have occurred over the last 20 years – in particular, 

the ascendancy of economic considerations and new public management – have affected 

the capacity of agencies to address social policy issues and on a broader scale have 

resulted in increasing inequality in Australian society.  Thirdly, within the public sector, 

strategic thinkers play an important role in bringing about the necessary changes to 

address the complex social issues facing society.  Finally is the belief that governments 

have a responsibility to address social policy issues.  This involves working with 

organisations and citizens.  However, it does not absolve governments from primary 

responsibility for achieving a more equitable society.   

 

Accordingly the concepts and theories that inform this study centre on these interests in 

particular: governance reforms, local democracy; community development, social 

policy and social justice; and the role of structure, agency and strategy in achieving 

change.  Further, I am interested in how research can assist practitioners and public 

administrators with a commitment to social justice, to improve government responses to 

disadvantage. 
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Clearly there are normative concerns underpinning this study, that is: there has been a 

failure in previous public policy attempts to address disadvantage, and there is much 

scope for improvement.  The research approach adopted acknowledges these concerns 

but applies a critical analytical framework to understanding why these complex issues 

emerged, why governments responded as they did and what insights can inform future 

policy responses. 

 

1.5 Methodology 

 

The purpose of the research is to explain why governments adopted spatial targeting.  A 

cross-disciplinary approach drawing on institutional, policy process and implementation 

theories is considered most appropriate to answer this question.  This approach 

incorporates: the importance of context in understanding political research; the role of 

key actors in the decision-making process; and the use of theory to explain and uncover 

the meaning of structures that influence political events and actions (Neuman 1991; Hay 

1995).   

 

A case study methodology has been selected to provide in-depth empirical evidence of 

spatial targeting in two Australian cities.  Four case study sites have been selected; one 

site is located in Western Sydney, NSW and three sites are located in Brisbane, 

Queensland.  The cases were selected on the basis that place management programs had 

been implemented at these sites.  As noted above, these programs are the most explicit 

Australian example of spatial targeting to address urban disadvantage (Randolph and 

McPherson 2002).  

 

The techniques used to gather information in the case study sites are semi-structured 

interviews and documentary analysis.  As an in-depth study, surveys have not been 

used.  Rather the interviews centre on key agents reflections on practice and why certain 

decisions were taken.  This enriches the analysis to include the insights of practitioners 

as a source of evidence.  The constructivist ‘voice’ is supplemented by documentary 

evidence.  The choice of methodology is based on the nature of the research problem –
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that is to describe and explain a policy process and uncover the underlying contextual 

factors for adopting a new approach to a complex social issue. 

 

Scope and parameters of the research  

 

A number of boundaries (in italics) have been applied to the research as follows: 

 

 Time frame focuses on spatial policy from the 1990s onwards as the immediate 

context preceding the adoption of place management programs; 

 Primary emphasis on state and local governments; with Commonwealth issues 

secondary;  

 Focus on spatial targeting of social programs in urban regions excluding rural 

and non-urban regions and spatial targeting of other types of programs; 

 Consideration of social policy aspects of the concept of spatial targeting with 

reference to economic policy only as it impacts on social aspects; 

 Empirical scan across Australia, with in-depth analysis of four case studies in 

two states.  A future research task could be to compare place management 

programs with alternative spatial approaches by state governments such as 

Victoria’s community capacity building initiative; and 

 Secondary analysis of disadvantage and polarisation literature; with possible 

future research using subsequent census data and the measures outlined in 

Chapter 3. 

 

These boundaries have been applied in order to ensure that the study is manageable and 

methodologically valid. 

 

Research Framework 

 

The research framework outlines the stages of the research, the purpose of each stage 

and the relevant chapter of the thesis (Figure 1.2). 
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Figure 1.2 Research framework and thesis outline 

 

 
Thesis Chapter 

 

 
Research Task 

 

  

 
Chapter 1 
Introduce the research 
problem and questions 

 

 
Define the parameters of the research – urban 
governance, spatial targeting and disadvantage 
from the 1990s in Australia. 

 

  

 
Chapter 2 
Literature review to 
describe and identify 
phenomenon 

 

 
Define, apply and examine spatial targeting. 
Identify the characteristics of spatial targeting. 
Establish place management as an Australian 
example of spatial targeting. 
Examine the extent of spatial targeting in 
Australia. 

 

  

 
Chapters 3-4  
Literature review to 
understand national and 
international context 

 

 
Analyse the urban geography, political science 
and social policy literature to identify explanatory 
potential of contextual factors:  
 Uneven development and disadvantage; 
 Public sector reform and urban governance;  
 Social policy reform and service system 

capacity. 
 

  

 
Chapter 5 
Methodology and 
research design 

 

 
Conceptual framework and explanatory 
propositions. 
Case study design and methods. 
 

  

 
Chapters 6-9 
Case study reports 
 

 
Primary and secondary data reporting on context 
and policy development and implementation and 
outcomes in four case study sites in Western 
Sydney and Brisbane. 

 

  

 
Chapters 10-11 
Findings and  
conclusions 
 

 

 
Comparative analysis between sites and against 
conceptual framework. 
Implications of research for urban disadvantage, 
social policy and public administration.  
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 1.6 Outline of the thesis 

 

Chapter 1 provides background to the research problem, introduces key concepts, 

justifies the topic and outlines the structure of the thesis.  As a cross-disciplinary 

approach has been adopted for this study, the next three chapters are devoted to 

reviewing the literature relating to the research question (Chapters 2–4).   

 

In Chapter 2 the theoretical, applied and empirical aspects of spatial targeting are 

analysed.  An audit of spatially targeted programs from 1995 to 2005, establishes the 

extent of the phenomenon in Australia.  The chapter concludes with an outline of the 

debates about place management programs, to highlight potential explanatory factors 

arising from the immediate context in which spatial programs emerged in Australia.  

 

Chapters 3 and 4 review the urban geography and political science literature that is 

relevant to understanding the broad context for the emergence of spatial targeting in 

Australia.  A number of key themes identified in the theory of spatial targeting are 

explored.  The debates and analysis in Chapters 3 and 4 form the basis of a conceptual 

framework for the research.   

 

Chapter 5 describes the conceptual framework and methodology that will guide the 

research.  The conceptual framework provides the theoretical component of the 

research.  The methodology describes the case study design and techniques for data 

collection and analysis. 

 

Chapters 6–9 are the case study chapters.  The case study chapters are structured to 

firstly, describe the context, aims and decision-making processes involved in the 

adoption of the place management program in each state.  Secondly, the chapters 

describe the implementation process and the outcomes of the program in the four 

selected case studies. 

 

In Chapter 10 the case studies are discussed and compared in terms of the potential 

explanatory factors for the emergence of spatial targeting, identified in the conceptual 
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framework.  The key findings resulting from the comparative analysis of the case 

studies are presented in this chapter. 

 

The conclusion and implications of the research for theory and practice are analysed in 

Chapter 11. 

 

1.7 Conclusion 

 

This chapter outlined the nature of the research problem and questions to be addressed 

in the thesis, namely: to explain why governments adopted spatial targeting to address 

urban disadvantage; to examine how these programs were developed and implemented 

and to analyse the implications of spatial targeting for policy and practice in Australia. 

 

The doctoral study outlined in this chapter proposes that detailed, theoretically informed 

research into Australian cases of spatial targeting will yield insights into the 

contemporary nature of government responses to urban disadvantage.  The thesis 

concludes with an analysis of the implications of spatial targeting for urban governance 

and disadvantage in Australia.  The insights and findings are of particular relevance to 

political scientists, urban scholars, public administrators and policy analysts.  
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Chapter 2 Spatial targeting in theory and practice 

 

In this chapter the theoretical, applied and empirical aspects of ‘spatial targeting’ are 

analysed.  The chapter begins with a definition of the concept of spatial targeting drawn 

from the international urban geography literature (Section 2.1).  From this literature key 

features of spatial targeting in the UK and European context are identified.  Next the 

Australian literature is examined to see whether the concept of spatial targeting has been 

used or applied in Australia (Section 2.2).  This part of the review draws on the 

Australian literature to derive the differences between functional and spatial approaches 

to governance.  The Australian and UK literature is used to further define the concept of 

spatial targeting.  Spatial targeting is then linked to the literature on place management 

to see whether place management programs can be seen as Australian examples of the 

concept.  A comparison of UK’s area-based programs and Australian place management 

programs against the characteristics of spatial targeting, confirms that the concept can 

be applied in Australia. 

 

Having examined the theoretical and applied aspects of spatial targeting, empirical 

social policy evidence on the extent of spatial targeting in Australia in the 1990s is 

presented (Section 2.3).  The intent of this ‘background audit’ was to gauge the 

adoption of spatial targeting techniques especially in formal place plans or community 

building programs.  The empirical evidence presented is data collected from a scan of 

programs operating in Australia from 1995-2005.  This first phase of primary data 

collection is presented in this chapter in order to establish that spatial targeting is a ‘real 

phenomenon’ to be studied.   

 

In the final part of the chapter the literature advocating the adoption of spatially targeted 

programs, in particular place management is reviewed.  This literature highlights the 

claims made for adopting place management and suggests potential explanatory factors 

for the emergence of spatial targeting at this time.  This focused review is expanded in 

Chapters 3 and 4 to identify the broader contextual and institutional factors related to 

the emergence of spatial targeting.  The chapter concludes with the implications of 

applying the concept of spatial targeting in Australia and the questions arising from this 

part of the literature review. 
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2.1 Spatial targeting as a concept 

 

The concept of spatial targeting has been applied more extensively in the European 

context, than in Australia (Randolph and McPherson 2002).  We can attempt to define 

the characteristics of spatial targeting by consulting the European and UK literature.  

These characteristics are then applied in the Australian context to identify spatial 

targeting in Australia. 

 

Spatial targeting in Europe and the UK 

 

Spatial targeting has been defined in Europe and the UK as the mobilisation of state 

policies, public investments, or financial subsidies to modify or transform social 

conditions within specific jurisdictions and at particular scales (Brenner 2004b).  Spatial 

targeting was seen as a way of responding to the uneven spatial effects generated by 

economic restructuring, deregulation and increasing global competition.  A number of 

characteristics of spatial targeting over the last 30 years are identified in the 

international literature (Figure 2.1).   

 

The first characteristic of spatial targeting is as a deliberate policy tool used by the state 

to bring about social and economic change at various scales.  Brenner argues that: 

 

through … spatial targeting, state institutions attempt … to enhance territorially 

specific locational assets, to accelerate the circulation of capital, to reproduce the 

labour force, to address place-specific socio-economic problems and to maintain 

territorial cohesion within and among diverse centres of economic activity and 

population growth (2004b: 78).   

 

A particular feature of the latest round of spatial targeting is a focus on the sub-national 

scale with urban and regional economies the key spatial targets for enhancing national 

competitive advantage.  Economic and urban restructuring and targeted locational 

policies, have all been used to enhance competitiveness.  However, “many national state 

policies generate uneven spatial effects due to their interactions with locationally 

specific conditions” (Brenner 2004b: 79).  Therefore, spatial targeting has been used to 

address place specific socio-economic problems that are often the unintended 

consequence of state policies.   
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Figure 2.1 Characteristics of spatial targeting 

1. Is a deliberate policy tool used by the state to bring about social and economic change at 

various scales most recently the sub-national scale; 

2. Is associated with a shift in welfare policy from universal to targeted support with resources 

allocated to areas of highest need;  

3. Addresses place specific problems through a devolution of social and economic policy to 

the local regional and neighbourhood levels; and 

4. Represents a shift in public administration from functional/thematic to spatial/community 

based approaches; joined up
2
 government and community involvement. 

(Derived from Brenner 2004b, Swyngedouw, Moulaert et al, Hall 2003, Smith 1999, Geddes 

2005) 

 

A second characteristic of spatial targeting is a shift in welfare policy from universal to 

individual or case-based support.  A study of large sale urban development projects 

across twelve European countries found that: 

 

economic regeneration in cities is now primarily achieved via place-bound and 

spatially targeted redevelopment schemes. …Trickle-down mechanisms, 

occasionally accompanied by targeted policies to facilitate social inclusion 

processes, are considered of sufficient strength to permit a socially balanced and 

successful development. … The targeting of spaces for ‘development’ permits 

recasting particular social groups as problematic, excluded, marginalized, and 

non-integrated. Consequently … strategies of integration and inclusion should be 

pursued by means of territorial, place-based policies, rather than through national 

or European-wide socio-economic measures, redistribution, and political-

economic strategies (Swyngedouw, Moulaert et al. 2002: 216-7). 

 

The emphasis on redevelopment of places rather than redistribution of welfare has been 

accompanied by increasing polarisation and social exclusion, conflict over public spaces 

and discrimination against marginalised groups, particularly in cities (MacLeod 2002).  

These conflicts occur in places and under the new social policy approach are addressed 

through targeted interventions at the local level. 

 

A third characteristic of spatial targeting is the devolution of social and economic 

problems to the local level; and the targeting of resources to areas of highest need.  In 

the UK and Europe area-based strategies have been widely used as a means of 

addressing locational disadvantage and social exclusion.  UK area-based initiatives are 

                                                 

2
 Joined up government refers to the linking of state agencies at a particular spatial level as well as 

between different tiers of the state.  Integration across government aims to counter fragmentation and 

perceived deficiencies of centralised functionally differentiated departments and relationships between 

bureaucrats, professionals and politicians (Geddes 2005). 
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publicly funded programs which aim to improve the quality of life of residents and their 

future life chances in targeted areas of social or economic disadvantage (Regional 

Coordination Unit 2003).  They have one or more of the following features: 

 

 Aimed at particular geographical areas;  

 Managed through regional, sub-regional or local partnerships; and 

 Support locally determined objectives that cross more than one Department.  

(Regional Coordination Unit 2003: 1) 

 

The rationale for area-based initiatives is that focused local level activity, using a 

bottom up approach and flexible program delivery, is required to have an impact on the 

disproportionate concentration of disadvantage in particular areas (Smith 1999).  

According to Geddes (2005), the perceived advantages of area-based initiatives are: the 

ability to target resources to areas of concentrated deprivation; to respond sensitively to 

local needs; to tap local resources and opportunities; and the potential to reduce 

expenditure. 

 

A fourth characteristic of spatial targeting is that it represents a shift in public 

administration from functional to spatial approaches at the sub-national scale. The new 

program delivery arrangements associated with spatial policy are described by Hall as:  

 

intervention designed explicitly to achieve specified economic, social and 

environmental objectives in designated localities, plus the development of 

institutional capacities to facilitate this intervention.  It is thus distinct from 

mainstream public expenditure patterns and ‘thematic’ policies (e.g. education, 

health) that may have unintentional spatial impacts (2003: 267)). 

 

In England spatial policy agendas include investment activities to promote regional 

competitiveness; initiatives to attract employment and residents back to the major urban 

centres; and neighbourhood level initiatives to stimulate economic development, build 

strong communities and deliver improved public services (Hall 2003).  The renewed 

emphasis on spatial policy gives priority to addressing problems ‘wherever they are 

found’ and involves a series of discrete spatial interventions characterized by: 

‘entrepreneurship’; sub-national intervention; joined up governance; and community 

involvement.   
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Spatial targeting occurs at a variety of scales but devolution to the local level in 

particular is highlighted in the international literature.  These four characteristics 

identified from the European and UK experience are used to identify the features of 

spatial targeting in Australia as a distinctive approach to governance.   

 

Differences between functional and spatial approaches 

 

Spatial targeting is distinct from traditional functional approaches to government in a 

number of respects.  The functional organisation of government is based on establishing 

a hierarchy with clearly defined roles and explicit rules and the division of tasks into 

functionally distinct spheres (Aulich, Halligan et al. 2001).  In Australia’s federal 

system respective government responsibilities, jurisdictions and boundaries are defined 

by the constitution and in legislation.  The policy process and program delivery 

arrangements are determined through agreements and coordinating mechanisms 

between departments and levels of government.  Politicians set the policy direction and 

the level of consultation with the community is largely determined by the bureaucracy, 

with recourse to the political process on contentious issues.  Administrative 

arrangements for delivery are determined by departments through agreements and 

established procedures.   

 

In the traditional functional approach to public administration there is a tendency 

towards centralisation, uniformity and standardization of service delivery (Parkin 1982; 

Aulich, Halligan et al. 2001).  The overriding principle in Australia’s federal system is 

that all citizens should have equal access to the services that governments provide and 

‘horizontal equity’ or equal provision (Summers 2002).  The separation of policies into 

functional departmental structures allows specialization and promotes equal and 

standardized service delivery, however the spatial impacts of location on services is 

generally overlooked (Parkin 1982). 

  

In spatial programs, region is prioritised over thematic policy issues.  Randolph (2004a) 

argues that the difference between a functional approach and spatial targeting is that the 

latter is characterized by a strategically based spatial prioritizing framework.  This 

framework comprises a common set of targeting indicators to determine which areas 

should be funded and to ensure that the complex nature of disadvantage is addressed 
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both spatially and socially, without any gaps in provision (Randolph 2004a).  A 

commonly agreed strategic spatial targeting framework for program expenditure 

recognises place as the focus for program delivery.  In the absence of such a framework: 

“place management is about as close as we get in Australia to an explicit policy 

response to the fact that locality and geography matter in issues concerning social 

disadvantage” (Randolph and McPherson 2002: 16). 

 

The emphasis on region highlights another distinctive feature of spatial programs that is, 

the need to address locational disadvantage.  In the UK, area-based initiatives are used 

to make mainstream programs more effective in addressing concentrated disadvantage 

by focusing on how the programs operate in defined geographic areas.  In this respect, 

area-based initiatives explicitly acknowledge that disadvantage is not only attached to 

individual circumstances, but may also be attached to living in a particular place.  In the 

Australian context Fincher makes the distinction between services that are fixed in 

places and monetary benefits that are “placeless in their allocation” (1999: 55).  Social 

and physical infrastructure is provided to create communities and ensure a basic 

standard of living to individuals in places.  This includes social and community services 

(schools, hospitals, childcare, aged care, etc) and physical infrastructure (water, 

sewerage, electricity, etc), that are delivered in places (Fincher 1999).  Therefore the 

spatial aspects of disadvantage must also be addressed in policy responses.  Place 

management is explicitly spatial. 

 

By comparing these brief reviews of the Australian and UK literature, four 

characteristics for distinguishing functional approaches from spatially targeted 

approaches to address disadvantage, are identified (Table 2.1).  The characteristics and 

distinguishing features between spatial targeting and functional approaches can be 

applied to the Australian example of place management. 
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Table 2.1 Distinguishing functional approaches from spatial targeting to 

address disadvantage 

Functional approach Spatial targeting 

Social and economic policy is determined at 

a national level with agreements at sub-

national level for delivery. 

Addresses place specific problems through 

devolution of social and economic policy to 

the local level. 

Universal welfare arrangements and thematic 

policies for economic development and 

‘trickle down’ effects to local level.  Social 

policy targeted at groups not areas. 

Targeted support to bring about social and 

economic change in areas of high need.  

Recognition of locational disadvantage. 

Thematic policies and programs centrally 

coordinated.  Vertical not horizontal 

integration of departments and agencies. 

‘Joined up’ coordinated government 

(horizontal and vertical), shifting public 

administration to community based 

approaches.  

Departments determine priorities according 

to established criteria.  Standardised service 

delivery and equity in provision. 

‘Bottom up’ approach, community 

involvement in identifying solutions and 

flexible service delivery. Focus on 

accountability and outcomes for 

communities. 

(Derived from Parkin 1982; Fincher 1999; Smith 1999; Aulich, Halligan et al. 2001; Randolph 

and McPherson 2002; Hall 2003; Brenner 2004b) 

 

2.2 Spatial targeting in Australia 

 

In Australia almost all public policy making and service delivery involves multi-level 

governance and multiple actors and agencies.  There is also a distinctive political 

geography related to Australian federalism, which defines the activities and 

responsibilities of any government.  In this respect there are potentially many programs 

operating across functional policy areas and the three levels of government in Australia 

that have an (implicit or explicit) element of spatial targeting.  The distinctive elements 

of spatial targeting in Australia are identified by: 

 

 Reviewing the Australian literature on spatial targeting to differentiate between 

spatial and functional approaches to governance; 

 Comparing the UK and Australian literature for the development of a conceptual 

framework to explain spatial targeting; and 

 Examining the characteristics of place management as an explicit recent 

example of spatial targeting in Australia. 
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Place management programs as spatial targeting 

 

In Australia place management programs are a concrete example of the distinction 

between spatial and functional approaches.  These programs are delivered in places and 

acknowledge disadvantage of groups within a locality as well as the disadvantage of 

living in the locality itself.  The programs focus on non-income related supports and 

addressing community needs associated with locational disadvantage.  The centrality of 

locational disadvantage in place management signals a shift in the scale of social policy 

responses from national, state, and regional level to the local level.  In this respect, place 

management programs are an explicit and significant recent example of local level 

spatial targeting to address disadvantage in Australia.  These programs are place-based 

implying a geographical location and therefore are inherently spatial as opposed to the 

less tangible spatial dimensions of public policy.   

 

This study focuses on place management programs as a distinctive policy form of 

spatial targeting.  Place management is located in geographic areas and focuses on 

bringing government programs to a defined locality, based on community input.  This is 

distinct from targeted programs that are a way of delivering particular departmental 

functions.  These programs may have ‘place’ outcomes however the concept of ‘place’ 

is not their primary organising principle.  Randolph and McPherson (2002) use the term 

‘place-focused initiatives’ to include programs that have unintentional spatial effects.  

The focus in this study is on place management programs that have intentional spatial 

effects and incorporate the four characteristics identified in tables 2.1 and 2.2.  In other 

words, it is their application within an integrated, multi-agency, community-based 

process at the local scale, that differentiates them from otherwise targeted programs.  

Therefore, targeted programs are seen as institutionally different from the place 

management programs that are the focus of this study. 
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Characteristics of place management programs 

 

As a recent example of spatial targeting to address disadvantage, place management 

programs can potentially highlight many of the distinctive features of spatial 

approaches.  However, there is debate amongst scholars about what is meant by the term 

‘place’.  In Australia ‘place’ has been used in the broadest sense to represent any 

policies or programs that have a spatial and/or community-based focus (see Reddel 

2002 for a list of Queensland programs).  Further, a range of terms are used in the 

Australian literature including – place-focused, place-based, place management and 

area-based approaches.  Drawing on the Australian literature Table 2.2 identifies four 

characteristics for defining place management programs in Australia.  The terms 

associated with these characteristics are proposed as a means of further distinguishing 

spatially targeted programs.  Each of these characteristics is discussed in turn. 

 

 

Table 2.2  Key characteristics and terms identifying spatial targeting in Australia 

Characteristics of place management 

programs 

Associated terms 

Addressing disadvantage in a defined 

locality/community – social economic or 

physical environment   

Social inclusion, exclusion, renewal, social 

polarisation, social disadvantage, spatial 

disadvantage, locational disadvantage, area-

based 

Focus on outcomes with designated 

accountability 

Outcomes management 

Coordination and integration across a range 

of government and community agencies 

Whole of government, joined up, whole of 

community; integration, partnerships 

Community involvement in identifying issues 

and determining appropriate responses 

Community capacity building, community 

development, community engagement, social 

capital 

(Derived from: Fincher 1999; Walsh 2001; Brisbane City Council 2002; NSW Government 

2002; Randolph and McPherson 2002; Reddel 2002; Stewart-Weeks 2003; Mant 2004) 
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(1)  Addressing disadvantage in a defined locality/community 

  

A distinctive feature of place management programs is the targeting of social and 

economic policy to a locality, in order to redress significant social and economic 

disadvantage (Walsh 2001).  Place management programs seek to improve the: 

 

 Social or economic position of individuals located in identifiable places; or 

 Social or economic infrastructure and opportunities available to individuals in 

identifiable places; or 

 Physical environment in which individuals are located in identifiable places, or  

 Combinations of all these.  

(Randolph and McPherson 2002: 6) 

 

The emphasis is on addressing community needs and achieving outcomes that are 

directly relevant to a particular geographic place (Reddel 2002: 51).  An example is the 

implementation of place-based community renewal programs in a number of states, to 

address issues of locational disadvantage, isolation and exclusion (Government of 

Queensland 2003; Government of South Australia 2004; Government of Victoria 

2005b).   

 

As suggested above, the targeting of social and economic policy to a locality or place is 

also distinct from traditional functional approaches.  Moreover, in functional policy 

approaches, social and economic policies have traditionally focused on the national or 

state level where size, significance, budget and personnel are considered important; 

although this is not always the case.  For example, economic policies rely on the 

underlying premise that strong economic performance will produce ‘trickle down’ 

benefits at the local level, but they often don’t (Swyngedouw, Moulaert et al. 2002).   

 

Social or welfare policy is targeted at individuals or groups who can access 

compensatory payments to address aspects of disadvantage, but cash payments may not 

alleviate overall disadvantage.  Hence, spatially targeted programs recognise that in 

some places these mechanisms are insufficient to redress disadvantage and additional 

and different measures are required in that locality.  Various regionally based 

compensatory programs – such as the Commonwealth government’s 2001 Sustainable 

Regions and Regional Partnerships programs – are examples of this form of spatial 

targeting (Commonwealth Government 2001; 2005a). 
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The definition of a locality or place is also important in understanding the distinction 

between spatial and functional approaches to addressing disadvantage.  In NSW place-

based programs were implemented across a range of policy areas and geographic areas 

at various scales.  Thus Stewart-Weeks (2003) argues that in NSW ‘place’ can refer to: 

a geographically bounded location, a natural resource system (eg a catchment) or some 

other coherent system.  For Stewart-Weeks a place can be a locality within a council 

boundary, the council itself, or a distinct region.  In other words, place can refer to 

different scales or systems within or across a geographic area.  However, for the 

purpose of this study place management and systems management are seen as different 

approaches. 

 

Mant’s work illustrates this distinction.  For Mant (2000; 2002; 2003; 2004) these 

approaches are part of a broader shift in governance to outcomes management.  The 

focus can be on a place or a system; as long as the structures and process are designed to 

achieve outcomes.  This study focuses on outcomes for places or localities as a 

distinctive feature of spatial targeting.  The term place is used here to identify a 

geographically bounded location, or locality within a council boundary, that focuses on 

the local scale rather than the regional or state scale.  In other words, place management 

programs are targeted at achieving outcomes for a locality. 

 

(2)  Focus on outcomes with designated accountability 

 

Outcomes are a key focus of place management programs.  In the Australian place 

management literature the concept of accountability is attached to outcomes.  A 

distinctive feature for differentiating place management from traditional functional 

approaches is that responsibility for defined outcomes rests with a designated 

institutional point (Stewart-Weeks 2003, Walsh 2001).  This is important in a federal 

system characterised by a highly political, cost-shifting orientation amongst various 

levels of government (Parkin 1982; Botsman 2001; Painter 2001).  As the problem-

solving process transcends the boundaries of a single agency or department, 

coordination across agencies is required to achieve outcomes for a place.  In its most 

comprehensive form, place management involves a shift of power, resources and 

accountability from functional, vertically structured agencies to people or institutions 
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responsible for places and spaces.  It is also a shift from inputs-based funding to 

outcomes funding. 

 

(3) Coordination and integration across a range of government and community 

agencies 

 

Place management is a “form of governance, administration and service delivery that 

establishes new structural arrangements to achieve outcomes for a spatially defined 

community” (Reddel 2002: 51) .  New structural arrangements refer to both 

coordination and integration in service delivery across agencies, as well as community 

involvement.  This shift from vertical alignment to horizontal integration is often 

referred to as a whole of government, whole of community approach to governance 

(NSW Government 2002).  The rationale is that in order to address complex 

interdependent problems in a defined community a wide range interests and 

organisations must be involved in the solution.  Place management programs harness 

the skills and expertise of people into new networks of influence and practice (Stewart-

Weeks 2003).  Partnerships and integrated governance are also characteristics of place 

management programs.  

 

(4) Community involvement in identifying issues and determining appropriate 

responses  

 

Community involvement in problem-solving is a fourth characteristic of place 

management.  Flexible governance arrangements are adopted to enable involvement of 

the community in funding, decision-making and accountability (Walsh 2001).  Place 

management programs often explicitly aim to build community capacity and social 

capital.  For example, Brisbane City Council’s place management program aims “to 

enhance capacity at the community level” (Brisbane City Council 2002: 2). 

 

The extent of community involvement is dependent on the nature of the place 

management program.  Consequently, place management is best understood as a 

continuum of approaches: all have some degree of involvement ranging from limited 

community consultation, to transfer of authority and responsibility for decision-making 

to the community (Stewart-Weeks 1998; Green and Zappala 2000).  In other words, 

there is variation between place management programs in terms of the extent of 

community involvement. 
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The next section compares place management with a UK example of spatial targeting to 

confirm that place management is an Australian example of spatial targeting as defined 

in the international literature.  

 

Comparing spatial targeting in Australia and the UK 

 

Four characteristics of place management programs were identified in the Australian 

literature discussed above.  These characteristics are compared with the UK’s area-

based initiatives which are a local level example of spatial targeting (Table 2.3).   

 

Table 2.3 Comparison between two spatially targeted programs in Australia and 

the UK  

Place management (Australia) Area-based initiatives (UK) 

Addressing disadvantage in a defined 

locality/community – social economic or 

physical environment   

Address place specific problems through a 

devolution of social and economic policy to 

the local level 

Focus on outcomes with designated 

accountability 

Targeted support to bring about social and 

economic change in areas of high need 

Coordination and integration across a range 

of government and community agencies 

‘Joined up’ government, shifting public 

administration from functional/thematic to 

spatial/community based approaches. 

Community involvement in identifying issues 

and determining appropriate responses 

‘Bottom up’ approach and flexible service 

delivery 

(Source – see Tables 2.1 and 2.2 above) 

 

The similarities between place management programs and area-based initiatives confirm 

that place management is an explicit form of spatial targeting operating in the 

Australian context.  The common elements in the two programs are: addressing socio-

economic disadvantage; community involvement in developing local solutions to 

problems; devolution of responsibility to the local level (to varying degrees); emphasis 

on partnerships; and a shift from a functional to spatial approach.  The emergence of 

place management programs in Australia was accompanied by residualisation of social 

policy focused on the individual rather than the collective in service delivery (Robbins 

2002; Jamrozik 2005).  This shift is included in the conceptual framework for this study 
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as a potential explanatory factor for spatial targeting in Australia (Chapter 5).  As there 

are similarities between these two programs this study will analyse the extensive 

international literature on spatial targeting for potential explanation of the Australian 

case (Chapters 3 and 4).  

 

Over the last decade spatially targeted programs in Australia have often been associated 

with the concepts of integrated whole of government partnerships, sustainability, social 

inclusion and social capital.  The next section proposes a set of markers derived from 

the literature for identifying the range of spatially targeted programs that have been 

implemented by Australian state and local governments to address disadvantage. 

 

2.3 Audit of spatial targeting in Australia 

 

This section reports on the data collected to establish that spatial targeting in social 

policy is a real phenomenon in Australia.  The primary evidence presented demonstrates 

the extent of spatial targeting in Australia over the period 1995 to 2005.  The scope of 

the audit is determined by the research question.  Firstly, the focus is on programs 

targeting disadvantage.  Spatially targeted programs operating in other policy areas such 

as natural resource management are not examined in this thesis.  Secondly, the emphasis 

is on spatial targeting by state governments; it is the states that have primary 

responsibility for social services and therefore for addressing disadvantage.  Spatial 

targeting by the Commonwealth government is discussed in terms of providing context 

for state government programs.  As the focus is on urban governance, local government 

programs that target urban disadvantage are included in the audit.  Programs targeting 

rural and non-metropolitan regions are excluded from the empirical analysis.  

 

There is considerable evidence of recent spatial targeting by Australian state and local 

governments in urban regions from 1995 onwards (Table 2.4).  The research for this 

study included a search of government websites and publications to identify spatially 

targeted programs operating in Australia in 2005.  The programs are named in Column 

1 of the table. The characteristics and associated terms outlined in Table 2.2 above were 

used as markers to identify spatially targeted programs operating in Australia at that 

time. Column 2 in the table summarises the key terms used in the program description.  
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As noted the audit was restricted to programs that operate in urban regions and includes 

state and local governments.  Column 3 summarises the agencies involved.  Column 4 is 

the year the program commenced.  The terms used by governments to describe the 

programs in Table 2.4 reflect the distinction between functional and spatial approaches 

derived from the literature reviewed above.   

 

Although the programs incorporate spatial elements there are distinctions between the 

focus, nature and scale.  Some programs are statewide strategic statements that form an 

overarching policy for a range of spatial and functional initiatives – for example, the 

Western Australian Sustainability Strategy and the Growing Victoria Together Strategy.  

Other programs such as the Northern Partnership in South Australia, are essentially 

regional development programs.  These are spatially targeted at the regional level as 

distinct from place management programs that are targeted at the sub regional or local 

level.   

 

Community renewal programs were adopted in four states – NSW, Queensland, 

Victoria and Tasmania (Table 2.1).  Like place management programs, community 

renewal programs signal a shift away from functional approaches to spatial targeting 

and involve the four characteristics identified in Table 2.1.  However, in contrast to the 

community renewal programs which operate in public housing estates, place 

management programs in NSW and Queensland operate across a local area including 

areas of public housing as well as other areas without public housing.  The Victorian 

government’s community building initiative is similar in this respect in that it can focus 

on a local area, neighbourhood or community of interest. The program has many similar 

aims to place management programs however it does not necessarily require local 

government involvement nor recognition of place effects on local communities; the 

central focus is community development. 

 

The place management programs in NSW and Queensland were adopted by both state 

and local governments and include recognition of spatial or place effects on 

disadvantaged communities.  As well as incorporating the four characteristics of spatial 

targeting, the place management programs in these two states represent different issues 

of scale, with both state and local governments initiating local area based responses to 

disadvantage.  Therefore, place management programs in NSW and Queensland not 
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only represent the most explicit examples of spatial policy in Australia (Randolph and 

McPherson 2002), they incorporate different scale and governance arrangements that 

can potentially yield unique insights into spatial targeting. 

 

The next section reviews the Australian debates about spatial targeting and place 

management programs specifically, to identify potential explanatory factors for the 

adoption of spatial targeting over the last decade.   

 

2.4 Australian debates about spatial programs  

 

Spatial targeting in the form of place management emerged in Australia during the 

1990s.  The context in which place management programs emerged and the debates 

about what could be achieved are reviewed to provide potential explanatory factors for 

understanding spatial targeting.   

 

Based on the Australian social science literature it is possible to identify a number of 

phases in the implementation of place management programs.  In the first instance, 

place management was heralded as a way of overhauling the governance arrangements 

in local government and then in state government, to achieve better outcomes for 

communities.  The search for better outcomes moved to whole of government 

approaches to address the fragmentation and failures in the planning and service system.  

These systems were unable to ‘fix’ increasingly complex social problems.  Recognition 

that community development and social capital were critical to solving these problems 

saw a shift in emphasis towards community capacity building.  This recognition was 

based on criticism that the early examples of place management failed to effectively 

engage with the targeted communities.   
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Table 2.4 Programs with a spatially targeted approach to disadvantage in 

Australia 1995-2005 
Program Type  Government  Year 

Established 

New South Wales 

Strengthening Local 

Communities Strategy  

Place management and 

community solutions program 

Place / Targeted intervention / 

disadvantage /Outcome/solution 

focused 

State Premier’s 

Department Transferred 

to Dept of Communities  

1997 

2004 

Camden City Council  

Fairfield City Council 

Newcastle City Council  

Liverpool City Council  

Parramatta City Council  

Place Management in strategic 

plans  

Location based place management  

Community 2168  

Better Neighbourhood Program 

Local governments  

1998 

1995 

 

2000 

Kempsey Community 

Economic Renewal Project  

Hunter Community Renewal  

Place Locally/community based 

Multi agency partnerships 

Outcome focus 

State/Federal/Local 

Steering committee  

State Health Department 

1998 

Moree Place Management 

Project 

Place  Local Moree Shire Local 

/State/Federal agencies 

 

Queensland 

Brisbane place projects Place management/ Disadvantage 

/Whole of government/ 

Community development / area-

based 

Local government 

Brisbane City Council 

State Department of 

Communities 

1999 

Community Renewal 

Program 

Place-based partnerships/ 

disadvantage/ integrated programs 

Community participation 

State Dept of Housing 

and other depts 

Local governments 

1998 

South Australia 

Northern Partnership Regional development / Whole of 

government/ Disadvantage/ 

Inclusion / Sustainability 

State Cabinet 

Local governments 

2002 

Tasmania 

Affordable Housing Strategy 

– area regeneration and 

renewal 

Community capacity building 

Whole of government 

Disadvantage 

State Dept of Housing 

and Human Services 

2004 

Victoria 

Community Building 

initiative 

Community-based / capacity 

building / Disadvantage 

Whole of government / Social 

capital / Partnerships 

State Dept for Victorian 

Communities 

2001 

Growing Victoria Together 

strategy 

Whole of government / Integrating 

economic, social environmental / 

Community capacity building  

Social Cohesion 

State Dept of Premier 

and Cabinet 

2001 

Creating a Fairer Victoria – 

neighbourhood renewal 

strategy 

Disadvantage / Social cohesion 

Community empowerment 

Whole of government/partnerships  

State Dept of Human 

Services 

2004 

Western Australia 

Sustainability Strategy Whole of government / Integrated 

social economic environmental / 

Partnerships / Place management / 

/ Community development 

State Government Dept 

of Premier and Cabinet 

2003 

City of Swan Local Area 

‘Place’ Planning 

Place / Community capacity 

building / Integrated issues 

Partnerships  

Local government  2000 

Sources: (Government of Victoria 2001; Government of Western Australia 2003; Government of South 

Australia 2004; Randolph 2004a; Government of South Australia 2005; Government of Tasmania 2005; 

Government of Western Australia 2005; Commonwealth Government 2005a; Government of Victoria 

2005a; Commonwealth Government 2005b; Government of Victoria 2005b; Government of Victoria 

2005c) 
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At the same time, the experience of implementing place management programs 

demonstrated the difficulties of achieving governance reform in a system that is 

structured against integration.  Impediments included both ‘silos’ and professional 

‘guilds’ within government and relations between agencies at various levels of 

government (Mant 2000).  From around 2005 the discourse on place management 

focused on the contribution the programs could make towards integrated governance, 

engaging with communities and contributing to social inclusion. 

 

The debates about the development and implementation of place management programs 

in Australia suggest a number of possible explanations for the emergence of spatial 

targeting.  Table 2.5 summarises the discourse associated with the implementation of 

place management programs.   

 

Debates about place management 

 

The debates about place management highlight the aims of spatial targeting and the 

(implicit and explicit) criticisms of traditional functional approaches to government.  In 

this section the debates are examined to draw out key explanatory factors to be explored 

in the study.  The discussion identifies the potential policy influences in the Australian 

examples of spatial targeting for comparative analysis in the case study chapters.   

 

Planning failure 

 

One rationale for place management was the failure of traditional planning to deliver 

outcomes for local communities.  Place management programs emerged in local 

government with the aim of improving planning and community outcomes.   

 

Disenchanted with conventional approaches to planning and development, 

Newcastle City Council appointed a ‘place manager’ to ensure that the outcomes 

and objectives the council had adopted for the area would be delivered.  Council 

was keen to build a community rather than simply develop land and buildings 

(Crofts 1998: 49).   

 



 

 40 

Table 2.5  Place management implementation and discourse 

Phase  Functional critique Spatial claims 

Local Planning 

Emerged in local government 

Promoted in public forums 

Policy exchange between 

states 

Local planning failure to meet 

community needs 

State government focus on 

regional and state scale for 

administrative systems 

Failures in service system, 

coordination and planning  

Place management is 

consistent with local 

government responsibilities 

Place management is a means 

of improving planning and 

community outcomes 

Fragmentation and complex problems 

Different models in LGAs 

‘Hot spots’ and cross-

government responses 

State government leadership in 

crisis  

Social and economic changes 

result in complex problems 

and locational disadvantage 

Fragmented system unable to 

address disadvantage. 

New approach to service 

delivery targeting 

locational disadvantage 

Integrated social planning to 

fix complex problems  

Outcomes management  

Proliferation of place 

initiatives in NSW  

Place and systems 

management models evident 

 

Silos and guilds do not 

produce outcomes for 

communities 

Political representation 

undermined by centralized 

administrative and business 

interests 

Grafted on spatial programs 

have limited impact on 

functional system 

Place/spatial concerns need to 

be incorporated into 

government processes. 

Significant outcomes require a 

radical overhaul in governance 

arrangements 

Devolution and 

decentralisation from state to 

local scale required 

Community involvement 

Community development and 

capacity building, social 

capital and entrepreneurship  

Varying degrees of 

community involvement 

evident  

Government-initiated place 

programs fail to be seen as 

community-driven. 

Tension between central 

agency leadership and 

community involvement. 

Concern at state level with 

community involvement and 

political backlash 

Place programs need to build 

community capacity to 

achieve long term change. 

Discourse promotes 

importance of local level 

bottom up approaches to 

problem-solving. 

Place contributes to social 

capital when decision-making 

is devolved to communities 

Integrated governance 

Place programs focus on 

coordination and integration 

across government agencies. 

Implementation of place as 

radical change is limited.  

Place processes are 

incorporated into target group 

programs.  

Mainstream programs need to 

be made more effective  

Mainstream administrative 

processes dominate – place 

and spatial approaches are 

marginalized 

Evaluation reports highlight 

achievements of place 

programs. 

Place is seen as effective as a 

coordinating mechanism 

between various functional 

agencies but is resource 

intensive and time-limited 

(Derived from: Crofts 1998; Latham 1998; Randolph 1999; Mant 2000; Botsman 2001; Gleeson 

and Randolph 2001; Walsh 2001; Mant 2002; Randolph and McPherson 2002; Reddel 2002; 

Walsh 2002; Latham 2003; Mant 2003; Bourke 2004; Gillen 2004; Mant 2004; Reddel and 

Woolcock 2004; Smyth, Reddel et al. 2004; Randolph 2004a; Reddel 2005) 
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The emergence of place management in local government was consistent with its 

responsibility for local area planning and the fact the local governments draws its 

political constituency from the local area and is therefore involved at the community 

level. 

 

According to Crofts (1998) reforms in Commonwealth policy and state legislation 

helped in the adoption of place management.  Examples included: the Commonwealth’s 

integrated local area planning reforms; the work of the Urban Design Taskforce; and the 

NSW Local Government Act 1993.  There was also increasing discussion within local 

government that traditional approaches had failed communities and planning reform 

was needed (Crofts 1998; Latham 1998; Stewart-Weeks 1998; Bourke 2004). 

 

For state governments, involvement at the local level was problematic in terms of 

administrative arrangements.  State governments are usually responsible for the regional 

or state-wide scale of governance; intensive involvement at the local scale is usually the 

responsibility of local government.  However, during the 1990s a focus on integration 

across government agencies and building the problem-solving capacity of local 

communities was evident at the state government level.  Place management programs 

operated at the interface between state and local governments, in attempting to 

incorporate local planning processes across functional agencies of the state to address 

complex community issues.  Planning failure is associated with the nexus between the 

planning responsibilities of both state and local governments and the differing scales at 

which these two levels operate. 

 

In Brisbane, place management emerged as a result of the failure of local area planning 

processes to deliver social and economic outcomes in the city and failures of state 

coordination and planning processes (Bourke 2004).  According to Bourke (2004) there 

were no agreed shared priorities between Brisbane City Council and the state for service 

planning and delivery to respond to disadvantage.  Planning and governance failure was 

also at the centre of Mant’s (2000) argument for radical reform of the planning system 

to a new system based on outcomes management.   
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Outcomes Management  

 

Place management was designed to address the failure of traditional planning to achieve 

urban outcomes and quality places (Mant 2000).  Mant (2003) advocated for a new 

spatial governance frame where: 

 

government is organised to achieve the planned outcomes for places and for 

natural and human systems such as catchments, coastlines, species retention, 

healthiness, learning, accessibility, equity and economy.  The outcomes have been 

identified in strategic plans prepared by the elected government with the 

assistance of citizens and officials (Mant 2003:1). 

 

In Mant’s (2003) view a shift to achieving outcomes for places required a radical 

overhaul of the structures of government.  Place management programs that are ‘grafted 

on’ to traditional structures cannot be effective, as these governance arrangements have 

failed to deliver outcomes for communities.  Place management programs are designed 

to deliver outcomes and allocate a point of accountability for them.  The whole system 

of urban management should be designed around decision-making and implementation 

to meet actual community needs and desired ends, rather than focusing on inputs. 

 

The failure of institutional arrangements and the need for improved urban governance 

and accountability to communities was raised from a different perspective by Troy 

(1999).  He argued that effective urban governance requires a thoroughgoing 

commitment to devolution and decentralisation.  Australia’s institutional arrangements 

fail to give due weight to issues of equity, environmental stress and efficiency in the 

governance of cities (Troy 1999; 2003).  Politicians from urban and suburban regions 

tend to neglect their own constituencies in favour of powerful central city interests.  

Thus he proposed a new system of governance that delegates decision-making and 

administrative functions to the local level (Troy 1999).  Decentralisation combined with 

appropriate mechanisms for ensuring equity would counter the dominance of central 

city and speculative interests and return greater accountability and transparency to 

Australia’s multi-level government system. 
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Whole of government responses to locational disadvantage 

  

Integration or whole of government responses to locational disadvantage are key themes 

in the rationale for place management programs.  Former federal MP Mark Latham 

(1998), argued that ‘place management’ was the way to address the locational 

disadvantage arising from the economic impacts of globalisation.  The degree of 

disadvantage and stress experienced by some communities as a result of rapid social and 

economic change required whole of government, whole of community responses.  Place 

management could overcome the “inertia and strategic particularism generated by the 

power of professional policy guilds (planners, engineers, social workers, etc.) and so 

called ‘silo’ (viz., rigidly functional) departments” (Latham 1998: 217).  For Latham 

then, place management was a means by which the public sector could adopt cross-

sectoral whole of government responses to complex social problems.  

 

Place management was seen by advocates as a way of achieving integration in planning 

across governments, departments and professions; delivering outcomes for 

communities; addressing social issues (in particular locational disadvantage); and 

engaging with communities.  Place management was a distinctive way of approaching 

these issues in that community involvement was an integral part of the problem-solving 

process.  An emphasis on community involvement was a feature of the ongoing debates 

about place management. 

 

Community involvement and local democracy 

 

Place management was seen as a way for governments to work more effectively with 

local communities.  Advocates argued that place management could contribute to 

community development, community capacity building, social capital and social 

entrepreneurship (Botsman 2001; Latham 2003; Stewart-Weeks 2003; Bourke 2004; 

Randolph 2004a; Randolph and Holloway 2005).  The premise that the community must 

be involved in place management was widely accepted however the extent and nature of 

community involvement was contested. 

 

The way that state and local governments worked with communities was a recurring 

source of tension in the implementation of place management programs.  For example, 
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the early place management projects in NSW were criticised as being ‘top down’ and 

underplaying community capacity building (Randolph 1999).  Community participation 

was viewed as essential to addressing the multi-dimensional and place-based nature of 

social exclusion (Green and Zappala 2000). 

 

Botsman (2001) argued that place management should adopt social entrepreneurship as 

a way of addressing poverty by investing in the capacity of people and communities to 

solve their own problems.  He argued that place management had been extremely 

successful bureaucratically, breaking down the divisions in the public service and 

government, and allowing people across different areas of government to work together.  

The challenge was for place management to move from a focus on managers 

(professionals, government bureaucrats and politicians) and the managed (the 

community, places, people), towards concepts of community development, capacity 

building and entrepreneurship (Botsman 2001).  Similarly, Stewart-Weeks (2003) 

argued that place management relied on stocks of social capital (trust, norms and 

networks of cooperation and civic engagement) and only worked when it built local 

capacity for collaboration and trust. 

 

These debates suggest that place management was seen as a way of making government 

programs more responsive to community needs and assisting communities to address 

their own problems.  This discourse highlights both the issues of governance failure, as 

well as an increasing interest within government of engaging with communities: 

 

traditional notions of consultation and centrally managed community input into 

the policy process are no longer sufficient to manage both community 

expectations and the complexity of modern political social life (Reddel 2002: 

54).   

 

Later, spatially-oriented social policies like place management and community renewal 

were linked with concepts of social inclusion (Smyth, Reddel et al. 2004).  Social 

inclusion recognised that the multi-dimensional nature of spatial disadvantage must be 

addressed through effective partnerships between local and state governments and non 

government stakeholders.  Spatially targeted programs were part of broader government 

agendas of inclusion, engagement and governance reform.  
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Integrated governance and institutional reform  

 

Reform of traditional functional arrangements to address fragmentation, duplication and 

poor outcomes was a consistent theme in the calls for spatial governance: 

 

contemporary government structures seem unable to solve the complex and 

interdependent problems that people and communities confront.  Disenchantment 

and cynicism with existing government policy and systems has assisted the 

consideration of alternative, place-based models (Gillen 2004: 208).   

 

Stewart-Weeks argued that the greatest potential for place management was its ability to 

bring about reform towards a new holistic form of governance.  Place management can 

achieve managerial or “efficiency” outcomes – making government work better – or 

governance outcomes – making government work differently (Stewart-Weeks 1998).  

However, in practice: 

 

people are using place management to reform the way silos operate, not to 

change the silos themselves. … The real significance of place management lies 

in its contribution to the bigger and more complex task of redesigning our 

institutions of public governance for the new century (Stewart-Weeks 1998: 4). 

 

The capacity for new programs like place management to achieve governance reform 

was contested (Walsh 2001; Mant 2002; Walsh 2002; Stewart-Weeks 2003; Gillen 

2004). 

 

According to Walsh the potential for place management to address complex problems 

was undermined by issues of equity.  Walsh (2001) argued that place management 

cannot achieve sustainable outcomes because: problems can be displaced to other 

neighbourhoods; the causes of and solutions to problems may lie outside the 

neighbourhood level; increased resources create a long-term culture of dependency; and 

there are equity concerns for individuals who live outside the targeted areas.  He 

concluded that an area strategy like place management, cannot be effective in dealing 

with social and economic disadvantage unless there is improved responsiveness from 

mainstream programs and services to issues affecting local communities. 

 

Place management challenges government to undertake needs assessment, 

program planning and resource allocation in a more integrated way that takes 

account of community needs at a local and regional level.  There is currently little 
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capacity for government agencies to undertake joint assessment of community 

need, coordinated planning and resource allocation across programs (Walsh 2001: 

11). 

 

Walsh (2001) argued that place management was not the way to address these 

deficiencies.  Massive bureaucratic restructuring towards outcomes management (as 

advocated by Mant 2000) would not necessarily result in more effective responses to 

local communities, but would shift the ‘turf war’ from one type of silo to another.  

Rather, 

 

reversing entrenched patterns of historical disadvantage in particular local areas 

can only be achieved through a sustained response involving a number of actors 

and agencies across different levels of government the community and non-

government sectors.  This will require attention to three inter-related issues: 

overcoming systemic barriers in current patterns of resource allocation within 

and across government agencies; implementing new forms of local governance; 

and embracing a new culture of public service (Walsh 2002: 117). 

 

Like Mant (2002), Walsh (2002) and Stewart-Weeks (2003), Gillen (2004) noted that 

there are significant impediments to place management as a reform process including 

the reactive decision-making processes of the state government and the fragmented and 

guild-based agency structures of public administration.  He concluded that the paucity 

of place management examples that have undergone a structural change in governance 

highlights the peripheral nature of the approach to mainstream public management 

models (Gillen 2004: 213).  However, as long as ‘guild-based’ structures continue to be 

unable to solve complex problems, new forms of governance will be required. 

 

The search for structures and processes to achieve better integration and local 

responsiveness in government services is a potential explanatory factor in the 

emergence of place management.  By reviewing the evidence from the Australian 

experience of place management, this study extends the debates to understand the 

potential of spatial approaches to achieve governance reform. 
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2.5 Conclusion 

 

The review of the Australian literature on place management in this chapter raises a 

number of important research issues.  As a recent, explicit example of spatial targeting 

there are potential theoretical and practical insights to be gained from in-depth analysis 

of place management in Australia.  The concept of spatial targeting was analysed in this 

chapter to establish that spatial targeting is occurring in Australia.  Using the example of 

place management the claims for adopting a spatial approach to address urban 

disadvantage were outlined.   

 

From the late 1990s onwards Australian advocates argued that spatial targeting in the 

form of place management was needed to:  

 

1. Address the failure of planning to achieve outcomes for areas and produce 

quality communities (Mant 2000).  Planning processes have failed to incorporate 

social planning into council planning processes and to achieve coordination 

across state agencies and local governments (Bourke 2004).  

 

2. Address fragmentation and ‘wicked problems’
3
 through integrated governance at 

the local scale.  Complex issues of locational disadvantage must be addressed by 

whole of government responses (Latham 2003) and spatial policies (Gleeson and 

Randolph 2001).  

 

3. Improve local democracy and accountability through community engagement 

(Reddel and Woolcock 2004), decentralisation and devolution of governance 

arrangements (Troy 1999). 

 

4. Contribute to community engagement, community capacity building, social 

capital and social entrepreneurship (Green and Zappala 2000; Botsman 2001; 

Stewart-Weeks 2003; Bourke 2004). 

 

                                                 

3
  Rittel and Webber (1973) use the term wicked problems to describe complex issues of social policy and 

planning that are hard to define and difficult to solve.  Rittel, H. and M. Webber (1973). "Dilemmas in a 

General Theory of Planning." Policy Sciences 4: 155-169. 
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As outlined in this chapter there were debates about whether place management could 

achieve these aims as a ‘grafted on’ solution to traditional functional arrangements 

(Mant 2002; Stewart-Weeks 2003).  The alternative argument was that it would be 

better to improve coordination across functional departments rather than restructure the 

system (Walsh 2001, 2002).  There were concerns about equity in spatial targeting; in 

particular for areas outside the place program boundaries.  There were also criticisms 

that the principles of bottom-up community development were compromised by the 

decision-making role of state governments. 

 

The debates about place management suggest potential explanatory factors for the 

emergence of spatial targeting in Australia: 

 

1. During the 1990s there were claims that planning had failed to address social 

issues and meet the needs of local communities.  This required a new 

governance approach and intensive intervention to address complex problems in 

discrete local communities. 

 

2. Public commentary became increasingly focused on the failure of traditional 

approaches in public administration to address disadvantage and the need to 

address spatial issues to counter these shortcomings and achieve better 

outcomes. 

 

3. Simultaneously government policies incorporated notions of community 

involvement to address complex social issues and improve services at the local 

level.  The rhetoric of community capacity building, social capital, social 

inclusion, partnerships and collaboration was adopted as a way to address social 

issues. 

 

4. Place management programs incorporated these aims by seeking to work across 

a range of agencies with communities in an integrated way to address 

disadvantage at the local level.   

 



 

 49 

These factors are drawn from an analysis of the debates that were part of the immediate 

context in which spatially targeted programs were implemented.  In Chapters 3 and 4, 

the literature review is expanded to consider whether the factors derived from the 

international literature on spatial targeting have potential application in the Australian 

context.  This includes an examination of the social and economic changes in urban 

regions and public sector reform processes that occurred from the 1980s onwards.  The 

changes that occurred and the factors that contributed to them, are drawn into a 

conceptual framework for understanding the emergence of spatial targeting to be tested 

through case study analysis. 
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Chapter 3 Disadvantage and uneven development 
 

As outlined in Chapter 2, the emergence of spatial targeting in the UK and European 

contexts was associated with economic restructuring, uneven development and targeting 

of welfare policy.  The empirical comparison in Chapter 2 established that there were 

similarities between the UK and Australian examples of spatial targeting therefore, the 

factors identified in the international literature have potential relevance to the Australian 

context.  The urban geography and political science literature reviewed here has been 

selected with reference to the international literature.  The discussion draws key themes 

into a conceptual framework for the study (Chapter 5).  My intention is not to cover all 

literature in this field but to analyse the main arguments that are relevant to the concept 

of spatial targeting in Australia. 

 

The first part of the chapter analyses the international and Australian literature on 

restructuring and uneven development (Section 3.1).  The section explores the argument 

that over the last 30 years uneven development had the effect of concentrating 

disadvantage in urban regions.  Next the spatial dimensions of disadvantage (Section 

3.2) and the debates about the nature of disadvantage (Section 3.3) are examined.  The 

relationship between restructuring, uneven development and disadvantage is discussed 

in Section 3.4 and the chapter concludes with the questions and unresolved issues 

arising from this part of the literature review. 

 

3.1 Restructuring and uneven development 

 

According to Brenner (2004b) spatial targeting was part of a process of economic 

restructuring, deregulation and deindustrialization that contributed to uneven 

development and increasing polarisation in urban regions.  Neoliberal policies, such as 

those adopted by Thatcher in the UK were used to justify a radical process of 

restructuring that saw:  
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deregulation of state control over major industries, assaults on organized labor, the 

reduction of corporate taxes, the shrinking and/or privatization of public services, 

the dismantling of welfare programs, the enhancement of international capital 

mobility, the intensification of inter-locality competition, and the criminalization of 

the urban poor (Brenner and Theodore 2002: 3)   

 

The competition between regions for development led to regulatory undercutting, state 

downsizing, and “races to the bottom” (Peck and Tickell 2002: 49).  Brenner argues that 

restructuring affected patterns of uneven development across Europe over the last 30 

years, in the following ways: 

 

 Large-scale manufacturing regions that were grounded upon mass production 

industries declined and were confronted with developmental blockages, 

decaying industrial infrastructures, and proliferating social problems eg British 

midlands, northeast France;  

 Urbanized industrial heartlands experienced devastating socio-economic and 

infrastructural crises with unemployment rates (eg 20%) up to double the 

national average in many countries; 

 Some older industrial cities, located in key border regions or in major 

transportation hubs such as Barcelona and Glasgow renewed their strategic 

importance; 

 Other European city-regions, like London, Paris and Amsterdam, experienced 

simultaneous processes of economic decline and economic rejuvenation as 

different sectors within their local economies adjusted to the rapidly changing 

competitive environment; and  

 New spaces of growth emerged in a number of lagging or marginalized regions 

evident for example in Bristol, Grenoble, Montpellier and Tuscany.  

(Summarised from Brenner 2004b: 178-80) 

 

In short, economic development created uneven outcomes with those areas left behind 

becoming the targets of social and economic policies to redress the problems.  

Therefore, in the restructuring process the spatial strategies adopted by states have a 

significant effect on uneven development.  Brenner’s thesis on the restructuring process 

in Western Europe is outlined in Table 3.1.  An overview of the Australian context is 

proposed in column 2 of the table.  The scope of the literature review in Chapters 3 and 

4 has been guided by the issues identified here. 
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Table 3.1  Restructuring and state spatial strategies in Western Europe  

Western Europe Australia 

Deindustrialization and technological 

development results in decline of some regions 

and rise of new areas as favoured sites for 

capital   

 Nationwide eg northern Adelaide (Genoff 

2005), La trobe valley (Gibson and 

Cameron 2005) 

Deregulation dismantles redistributive 

operations by undermining municipal welfare 

functions   

 Deregulation not municipal, but affecting 

state and community based organisations 

 Significant impact of deregulation on 

regions and government services 

Reregulation constructs new institutional 

capacities for promoting capital investment 

within major urban growth poles eg public 

private partnerships 

 Special regulations by states for 

megaprojects (Gleeson and Low 2000) 

 New institutional capacities for growth eg 

Urban Renewal Taskforce in Brisbane 

Cities become embedded in transnational 

flows of capital with competition between 

localities on a global scale   

 Sydney only, but interstate competition 

flourishes to attract corporations and 

capital to cities 

Regulatory frameworks are scaled upwards to 

the supra national level eg the influence of 

international treaties and trade agreements and 

global competition and downwards to the sub-

national level under new localism and new 

regionalism. 

 Comparatively limited influence of 

supranational frameworks on national 

regulatory framework, ie national scale 

not undermined 

 Experiments with new regionalism at 

federal level 

The rise of new territory and place-specific 

institutions, regulations and policies 

 Examples of new regional approaches, 

metropolitan and regional planning 

Policy transfer and exchange occurs across 

national boundaries 

 Examples of policy transfer include 

concepts of social exclusion, social 

capital, entrepreneurialism, new 

regionalism, local economic development, 

‘creative class’ 

Local and regional governments are redefined 

as entrepreneurial agencies of state financed 

capital to enhance locational advantage   

 Examples of local economic development, 

entrepreneurialism at state and local level, 

new regionalism 

Mobilization of space as a productive force 

and competition intensifies uneven 

development, high levels of conflict over 

public space and creates winning and losing 

regions   

 Evidence of uneven development and 

public space conflicts, development 

conflicts in high growth areas, competition 

between regions for new industries and 

investment 

Strategies to alleviate uneven development 

and polarisation are subordinate to urban 

entrepreneurialism   

 Subordination of social policy to 

economic policy and welfare policy shifts 

Area-based initiatives to alleviate severe 

disadvantage and enable people and places to 

compete in new economic order   

 Examples of area-based approaches in 

place management and community 

renewal programs 

(Derived from Brenner 1999; Brenner 2000; Brenner and Theodore 2002; Brenner 2003a; 

Brenner 2003b; Brenner 2004a; Brenner 2004b) 

 
Key  Evident in Australia  

 Limited in Australia 
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A preliminary survey of the elements of the urban restructuring process suggests that 

there are parallels between developments in Australia and Western Europe.  However, 

there are important contextual differences that affect the extent to which these elements 

are evident in Australia including: 

 

1. The absence of explicit spatial policy at federal and state levels of government is 

in contrast to Western Europe (Gleeson and Carmichael 2001).  A key 

component of Brenner’s (2004a) later work is the premise that states have 

adopted policies of spatial selectivity to enhance global competitiveness of 

regions.  Whilst government policies have spatial consequences in Australia the 

lack of a spatial policy framework means these are ad hoc and often 

unrecognised (Gleeson 2004). 

2. The influence of supranational bodies, in particular the European Union is 

clearly driving the restructuring and territorial changes in Western Europe to a 

much greater extent than supranational agreements in Australia.  The Australian 

government retains control of economic development and the few regional 

initiatives are subordinate to the national policies.  State government regional 

development initiatives tend to focus on competition between states and regions. 

3. In relation to deregulation and reregulation processes, Australia has embraced 

deregulation of financial markets, trade liberalisation and privatisation and 

corporatisation of utilities.  However, reregulation as in Western Europe is less 

apparent.  This could be related to the fact that different regulatory frameworks 

operate within each state in Australia.  Thus changes in state regulations are a 

long standing feature of Australia’s system of government.   

4. In Australia the approach to state spatial strategy is ad hoc and obscured by the 

absence of explicit spatial policy and the fact that we have three levels of 

government operating across multiple scales (McGuirk 2003).  The supremacy 

of economic policy and competition for economic development is also tempered 

by the politics of negotiating between levels of government and the electoral 

volatility of various constituencies. 

5. Cities have always been geographically significant to the Australian economy by 

virtue of the large number of people living in urban areas.  Although rural and 

regional concerns have dominated the idea of what it is to be Australian, fast 
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growing metropolitan regions are crucial to the health of the Australian economy 

(Gleeson 2004; Genoff 2005).   

6. With the exception of Brisbane City Council, the lack of a single municipal level 

of government responsible for each capital city
4
, results in state or territory 

governments being de-facto municipal governments.  This means welfare 

functions are largely carried out at the state level in contrast to Western Europe 

where local or regional governments have a range of welfare functions.  In 

Australia, federal funding for health, education and housing sets the policy 

framework for welfare services.  For both levels of government functional 

considerations are emphasized over spatial considerations with regional or local 

community based programs occurring in a much more limited way than in the 

European Union (Gleeson and Carmichael 2001). 

 

Notwithstanding these differences, the preceding discussion suggests that Brenner’s 

framework may offer some explanatory potential in the Australian context.  Therefore, 

it is proposed that spatial targeting by state governments be analysed against the 

following propositions derived from the preliminary analysis above: 

 

 Uneven development and polarisation are increasingly evident in Australian 

cities.  Economic restructuring and deindustrialization have contributed to this 

development. 

 Urban entrepreneurialism, gentrification and urban renewal have exacerbated 

polarisation.  These programs have also led to new place specific forms of 

regulation based on public-private partnerships.   

 Shifts in welfare policy have limited the capacity of states to address growing 

inequality.  Targeted, area-based and limited interventions are evidence of a new 

institutional governance approach to disadvantage.  These approaches are 

framed at the local scale and represent a scaling downwards of government 

programs. 

 Conflicts over development and use of public space as well as inclusion and 

exclusion are increasingly evident in Australian cities.  The politics of space and 

                                                 

4
 With the exception of Brisbane, capital cities are governed by numerous local governments that may 

cooperate across boundaries.  In the absence of a single local government responsible for citywide issues, 

state governments tend to take responsibility for whole of city issues. 
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scale are driving new approaches to urban governance.  Place and renewal 

programs are an example of the need to alleviate the socio-spatial polarisation 

arising from uneven development. 

 

This is the basis for the discussion of the Australian literature in Chapters 3 and 4. 

 

The effects of economic restructuring in Australian cities have been analysed by a 

number of urban geographers and political economists (Beer and Forster 2002; Baum, 

Mullins et al. 2002; Stilwell 2005).  In the next section the work of Australian researchers 

is reviewed in light of international arguments that restructuring caused uneven 

development, in particular the spatial effects of restructuring; and the impacts of 

redevelopment on housing and inequality that led to claims of increasing polarisation in 

Australian cities.   

 

Economic restructuring and deindustrialisation 

 

A theme arising from the international literature on spatial targeting relates to how 

government policy and market-driven economic development affects patterns of 

geographic development.  According to Brenner (2004b), state institutions play a major 

role in mediating and regulating the interplay between capital investment patterns and 

the evolution of territorial inequalities.  Similarly, Beer and Foster (2002) argue that 

during the past two decades, Australia has been profoundly affected by the complex set 

of economic, technological and social transformations commonly referred to as global 

restructuring.   

 

During the 1980s and 90s the Australian government adopted a process of economic 

restructuring that included reducing tariff protection and other trade barriers, exposing 

industries to international competition and deregulation of the Australian financial 

system.  According to Beer and Foster: 

 

these policies were key elements in national economic strategy and ensured that 

globalisation had a major impact on employment in virtually all industries in 

Australian cities (2002: 10).   
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The effects have been shaped by the particular nature of Australian urbanization and 

urban government and the way global restructuring impacted on the Australian 

economy (Beer and Forster 2002).  Three major trends are discussed below. 

 

Firstly, deindustrialisation resulted in significant declines in employment in traditional 

industries such as manufacturing.  For example, there was a net loss of over one quarter 

of a million jobs between 1971 and 1991 in manufacturing employment in Australia 

(Beer and Forster 2002).  Labour market changes in the 1980s and 90s produced a 

“complex spatial restructuring” within Australian cities: 

 

job losses tended to be most severe in residential areas of manufacturing 

employment in lower income inner and middle suburbs.  In contrast, job gains in 

service employment were strongest in the city centre and the higher income 

inner and middle suburbs. … Blue collar workers whose jobs disappeared 

through restructuring found their skills and educational qualifications did not 

equip them to take advantage of expanding service employment even if jobs 

were available within travelling distance (Beer and Forster 2002: 12-13). 

 

Many of the workers in these declining industries were housed in public housing estates 

built in the 1950s and 1960s.  According to Baum, Mullins et al. (2002) low-income 

middle and outer suburbs – such as Liverpool and Blacktown in Western Sydney and 

Inala in Brisbane – appear to have suffered most as a result of restructuring.  Not only 

are these areas of ageing housing stock and infrastructure but many of the workers lack 

the necessary skills to secure employment in the new service industries.  Therefore 

restructuring:  

 

heralded the end of the traditional working class and its community, with the 

community being transformed into a series of new neighbourhoods: those 

housing its ageing remnants, those housing vulnerable and welfare-dependent 

households, and those housing gentrifiers (Baum, Mullins et al. 2002: 322). 

 

A second change was that service industries became increasingly important to urban 

economies.  Service sector jobs required new skills and led to increased levels of casual 

and part time work; insecurity of income; and increased participation of women in paid 

work.  The changes in the structure of labour demand saw increasing inequality in 

incomes (Keating 2003).  For example, households living in high income areas had a 36 

percent increase in incomes from 2001 to 2006 compared to a 29 percent increase in 

areas where households have the lowest incomes (AMP-NATSEM 2008).  There was 
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also disparity among suburbs and regions.  Between 1976 and 1991 neighbourhoods 

with low socio-economic status suffered higher levels of male unemployment and 

income loss than high income areas (AMP-NATSEM 2008).   

 

A third feature of deindustrialisation and technological development was the decline of 

some regions and the increasing importance of central business districts (CBD).  Troy 

(2003) describes how technological developments influenced the changing structure of 

cities in Australia.  Transport technology created pressures to relocate or develop port 

facilities in new locations with all state capital cities redeveloping old port and dockside 

support areas for new uses as part of the revitalization of urban spaces (eg Southbank in 

Brisbane, Darling Harbour in Sydney).  Changes in technology in industry and 

commerce not only had major restructuring effects they also significantly influenced the 

form of development by creating extensive areas of low rise factories and warehousing 

in new industrial areas on the fringes of metropolitan areas.   

 

Technological change and the ability to attract industry in a globally competitive 

environment saw increasing emphasis on the CBD.  The new industries that followed 

deindustrialisation relied on access to financial services, infrastructure and skilled 

workers.  “Cities, as the main focal points of industrial development, prosper or decline 

according to their capacities to adapt to the changing requirements of industry” (Stilwell 

2005: 4).  With high tech and service industries, employment became concentrated in 

the CBD.   

 

Sydney has been successful in attracting global capital and the financial sector has been 

the predominant source of economic growth for Sydney over the least three decades 

(O'Neill and McGuirk 2005).  The competition to attract financial institutions generated 

spatial tensions with the concentration of financial institutions in the major centres 

leading to the marginalization of peripheral regions (O'Neill and McGuirk 2002).  For 

example between 1993 and 2002 the number of bank branches in Australia fell by 

nearly 33 percent mostly in non metropolitan areas.  Sassen (1997) argues that the new 

global cities are sites for the concentration of economic power, financial and service 

transactions and investment.  This concentration of strategic resources and activities in 

global cities has seen a sharpening inequality between these cities and the formerly 
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important manufacturing centres which are now often in decline.  According to Sassen 

global cities produce other inequalities: 

 

the downtowns of cities and metropolitan business centres receive massive 

investments in real estate and telecommunications while low-income city areas are 

starved for resources. Highly educated workers see their incomes rise to unusually 

high levels while low or medium skilled workers see theirs sink. Financial services 

produce super-profits while industrial services barely survive. These trends are 

evident, with different levels of intensity, in a growing number of major cities in 

the developed world (1997: 4). 

 

Similarly, Brenner & Theodore (2002) argue that renewal and redevelopment of inner 

city spaces and old industrial sites is part of a new wave of state spatial strategies 

centring on the creation of globally competitive cities.  The focus on creating globally 

competitive cities is characterised by inter-locality competition, urban 

entrepreneurialism, local economic development and place marketing strategies 

(Swyngedouw, Moulaert et al. 2002).  The policies of deregulation and urban 

entrepreneurialism have made it difficult for governments to address the spatial tensions 

that arise from competition (Brenner 2004a; 2004b).  In the Australian case,  

 

the privatization of public enterprises, together with the deregulation of finance 

capital, have further undermined the capacity of the state to develop urban policies 

that reflect broader public concerns beyond the pursuit of profit (Stilwell 2005: 7).   

 

Australian urban forms have become increasingly dependent on private capital 

accumulation processes (Stilwell 2005).  The influence of the property market on 

uneven development is evident in the redevelopment of Australian cities. 

 

Redevelopment and housing 

 

Property capital, especially real estate, is central to the processes of capital 

accumulation in cities.  Interest groups, such as developers and the real-estate industry, 

accrue economic and political power, and homeowners benefit from the escalation of 

property values.  Troy (1999) argues that private property rights are favoured over 

communal rights conferring positional value on those properties closest to the city.  The 

promotion of urban growth serves these vested interests and is exacerbated by 

reluctance among city administrations to use their powers to ensure private property 
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owners act in accordance with city plans (Troy 1999).  Thus ‘urban boosterism’ and the 

cyclical nature of property markets creates a demand-supply imbalance with booms and 

the ‘ratcheting up’ of prices leading to a crisis of accessibility and affordability, and 

housing and infrastructure stress.  The impact of the property market on the structure of 

the city and urban governance is striking:  

 

middle-ring suburbs have ageing schools, hospitals, water and sewerage 

systems, and other physical infrastructure, but their local tax base is shrinking 

relative to the other urban localities that are attracting gentrifiers and other 

affluent social strata.  They have not experienced the dramatic surges in property 

price inflation that have occurred in the gentrifying suburbs in the inner-city 

areas.  The capacity of local governments in these areas to effectively manage 

the maintenance of high residential amenity has become increasingly 

problematic (Stilwell 2005: 6). 

 

The disproportionate influence of central city interests on urban redevelopment has had 

a significant effect on the transmission of disadvantage in Australian cities.  Whilst 

some areas continue as sites of disadvantage across generations, other places have seen 

the progressive exclusion of poor residents because the places in which they live are 

now desirable (Gleeson and Low 2000).  For example, many inner city suburbs are the 

sites of gentrification.  In these circumstances market forces and institutional 

arrangements (such as public-private partnerships and urban renewal policies) result in 

the displacement of poor people to less advantageous locations away from the amenities 

of the central areas.  The closure of low cost accommodation in the form of boarding 

houses in the inner suburbs of Brisbane is one example.  Another example is the 

increasingly visible levels of homelessness in Australian cities (Lawson 2002). 

 

The effect of economic restructuring, deindustrialization and technological development 

combined with demographic factors have had uneven impact on Australian cities since 

the mid-1970s with certain areas bearing a disproportionate share of employment losses 

and receiving few of the gains.  This led a number of urban geographers in Australia to 

conclude that there is a growing divide or polarisation between rich and poor suburbs 

reflected in employment, income and housing disadvantage between locations. 

 

The relationship between income, access to employment and inequality is complicated 

by the operation of the housing market in different areas.  Housing tenure is an 

important indicator of other factors of disadvantage, with home owners and purchasers 
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traditionally enjoying relative economic strength.  In Australia “the high level of home 

ownership has acted as a privately-funded welfare ‘safety’ net’ operating as a store of 

wealth and reducing housing costs later in life” (Beer and Foster 2002: 10).  However 

by 2008, increases in income had been largely offset by rising housing costs in many 

capital cities and general price increases.  For example, from 2001 to 2006 households 

in middle income neighbourhoods experienced around a 65 per cent increase in their 

housing costs, whereas those living in the most affluent neighbourhoods had a 54 per 

cent increase (AMP-NATSEM 2008).  Therefore, housing cost is a significant factor in 

inequality and determining which areas are disadvantaged. 

 

In the post-war period Commonwealth government policies moderated the market 

impacts on housing affordability.  According to Troy (1999), the traditional house on its 

own block of land in quiet and safe suburban environment was politically endorsed in 

the post-war housing policy initiatives of the Commonwealth government.  Funding 

was provided to the states for public housing to address the shortage of low rent 

accommodation and to foster the notion of home ownership.  This approach was 

generally supported until 1978, when the introduction of means testing converted the 

public housing program to a social or residual housing program.  The resulting deficits 

in the operation of the program pushed low income housing to the fringe of the city.  

The loss of affordable housing in inner suburbs, combined with the targeting of access 

to public housing to households in poverty culminated in public housing becoming 

welfare housing.   

 

The combination of changes in public housing policy with demographic and labour 

market shifts have led to increasing segregation in Australian cities (Beer & Foster 

2002).  Demographic changes include the trend to smaller households and the particular 

employment and income impacts on: young people, single people, aged, newly arrived 

immigrants, and sole parents.  The relative deprivation that may be experienced by these 

groups is identified in the urban geography literature on the spatial dimensions of 

disadvantage.  Thus, uneven development resulting from restructuring, interacted with 

demographic and policy changes and led to the argument that disadvantage was 

becoming spatially concentrated in particular locations.  The spatial manifestation of 

disadvantage was increasingly evident from the 1980s onwards. 
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3.2 Spatial dimensions of disadvantage 

 

In the Australian urban geography literature there is an increasing body of work that 

emphasises the spatial consequences of economic and social policy shifts.  A range of 

terms are used to identify the spatial dimensions of disadvantage including socio-spatial 

impact, polarisation and segregation, social disadvantage, inequality, deprivation and 

locational disadvantage.  Randolph and Holloway (2005) identify the multiple causal 

factors of deepening socio-spatial division in urban regions as follows: 

 

Figure 3.1  Socio-spatial changes in Australian cities  

1. Industrial and employment market restructuring triggered by economic globalisation and 

economic rationalism in the policy sphere. 

2. Income polarisation between rich and poor and growing income disadvantage of the 

working poor and unequal access to resources and life chances for individuals and 

households. 

3. Demographic changes such as smaller households, older retired households, immigration 

and gateway localities. 

4. Cultural and gender divisions interacting with economic and demographic change. 

5. Dismantling of welfare policy with government policy interventions and funding shifts 

exacerbating market generated inequalities. 

6. Polarised urban environments in terms of the resources of collective consumption, housing, 

mobility and access to jobs. 

(Randolph and Holloway 2005: 174-5) 

 

The differential spatial effects of these changes have caused increasing segregation and 

polarisation in Australian cities over the last 30 years (Fincher and Saunders 2001; 

Randolph and Holloway 2005;). 

 

Segregation and polarisation 

 

Spatial polarisation is a relative term. Sites of relative privilege are the high value, high 

amenity areas characterised by access to a range of services, high income levels, 

increasing property values.  Conversely sites of relative disadvantage are characterised 

by low incomes and/or high income support levels, high unemployment, public housing 

and poorer environmental and social conditions (Gleeson and Low 2000).  Polarisation 

is evident in new spatial patterns across the city as follows: 
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1. In inner areas gentrification forced low income people out of the inner city 

where services are often located.  Urban renewal resulted in loss of affordable 

housing, boarding house closures and there was increasing conflict over public 

spaces, crime and safety issues (Brisbane City Council 2002). 

 

2. Restructuring adversely affected working class communities, especially those 

developed by state housing authorities during the 1950s and 1960s (Beer and 

Forster 2002).  These areas are often located in the middle and outer suburbs 

where there is poor access to public transport, a limited range of employment 

opportunities locally, low levels of home ownership and high levels of public 

tenancy.  The middle ring suburbs are now characterized by housing stock that is 

ageing and in poor condition (Randolph and Holloway 2005).  There are 

concentrations of low income new migrants from non-English speaking 

backgrounds.  Increasing levels of disadvantage in private rental is a 

consequence of the policy focus on rental assistance rather than public supply 

(Mee 2002).  

 

3. Outer areas have limited access to services and facilities and local employment, 

long commute times and high transport costs.  They are a mix of high income 

‘gated’ communities and low income welfare dependent areas.  The new 

suburban disadvantaged comprises welfare or retirement migration locations 

often on the fringes of the city in the newly expanding peri-urban regions or in 

coastal communities (Randolph 2004b; Randolph and Holloway 2005).  These 

are places where an ever larger proportion of their income from government 

benefits, and where large numbers of young people are out of work.  

 

This shifting pattern of disadvantaged areas sitting alongside advantaged communities 

is highlighted by local level analysis.  According to Badcock (1997) the growing social 

and spatial polarisation in Australia tends to increase at the local level of analysis.  The 

implications of these changes are that governments need to focus attention at the small 

or community scale of disadvantage.  It is at this scale that the locational dimensions of 

disadvantage can be identified. 
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Locational disadvantage 

 

Like polarisation, locational disadvantage is a relative term, places are locationally 

disadvantaged when opportunities or services available are less than those on offer 

elsewhere (Fincher and Saunders 2001).  People who are locationally disadvantaged live 

in a community where “distance, diminished labour market opportunities and reduced 

services (particularly public transport, child care, education and training) make both 

social and economic participation very difficult if not impossible” (Cass 1990 in Baum 

2008: 23).  Locational disadvantage is evident in measures such as: high 

unemployment, high welfare, dependency and low house values.  Other factors may 

also be at play such as poor health outcomes, lower levels of educational attainment and 

high transport costs.   

 

Locational disadvantage is based on the premise that multiple disadvantages become 

concentrated, cumulative and entrenched in particular areas.   

 

When social disadvantage becomes entrenched within a limited number of 

localities the restorative potential of standard services in spheres like education 

and health can diminish. A disabling social climate can develop that is more 

than the sum of individual and household disadvantages and the prospect is 

increased of disadvantage being passed from one generation to the next. In such 

cases general social and economic policies need to be supplemented by locality 

specific ones (Vinson 2007: ix).  
 

A Senate inquiry into the nature and extent of poverty recognised that disadvantage is 

concentrated in particular groups and areas in Australia.  However, the inquiry focused 

on rural and regional areas as the sites of locational disadvantage (Commonwealth of 

Australia 2004).  Given the significant effect of housing costs and employment on 

disadvantage and the emergence of the ‘working poor,’ this focus neglected the 

locational disadvantage associated with Australia’s urban regions (Commonwealth of 

Australia 2004; AMP-NATSEM 2008).  Neighbourhood or ‘place effects’ are the “net 

influence exerted by a locality on people’s wellbeing after allowing for individual and 

family disadvantage” (Vinson 2007: 98).  These effects apply in urban, regional and 

rural areas across Australia. 

 

For example in areas of high unemployment, the combination of fewer social networks 

and stable role models results in an environment which “isolates residents from the 
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world of work and promotes a culture of dependency” and poverty becomes 

concentrated in space (Vinson 1999: 10).  Beer and Foster argue that locational 

disadvantage needs to be addressed because: 

 

disadvantaged regions do not necessarily benefit from national economic 

resurgence; they cannot generate new investment without special assistance.  

Moving for employment opportunities has costs that unemployed people may 

not be able to meet in terms of access, family relocation; commuting costs and 

moving costs.  Therefore the problems of depressed regions need to be tackled 

comprehensively in the regions themselves.  Low income people still need 

national policies of income support, health, education and housing but they also 

need policies that specifically target areas of acute disadvantage (2002: 15). 
 

The reliance on income support through the welfare system has not prevented the 

emergence of social polarisation in Australia.  Further, federal and state programs have 

exacerbated the problem by creating a pool of low-income benefit-dependent 

households, and forced the most desperate in the housing market into the worst housing 

in the most inaccessible areas.  “Many of the poorest households lack the skills needed 

to find employment in post-industrial societies, and are physically distant from areas of 

employment growth” (Beer and Foster 2002: 18).  The lack of awareness of the spatial 

dimensions of disadvantage in policy decisions contributes to increasing polarisation. 

 

According to Fincher and Saunders, broad studies that focus on the multiple dimensions 

of inequality show that “low income can be compensated for by public investment in 

public amenities and community facilities, just as the benefits from high incomes can be 

reduced without access to such amenities and facilities” (2001: 8).  Therefore spatial 

effects should be considered in policy decisions. 

 

Population mobility also contributes to locational disadvantage by distributing low 

income and high income population in distinctive ways (Fincher and Saunders 2001: 

10).  Spatially concentrated disadvantage as a result of population immobility in some 

outer suburbs has been identified as ‘spatial entrapment’.  During the 1960s and 70s 

poor quality public housing was built close to manufacturing areas in the outer suburbs.  

Residents were encouraged to purchase and maintain the houses.  Renters unable to pay 

market rents ended up in poor quality, under-maintained housing.  The decline of 

employment in industrial production during the 1980s and 90s meant that 

unemployment and poor quality housing led to entrenched poverty.  People in this 
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housing were unable to afford to move elsewhere.  The spatial consequences of 

economic change and government policy were that some people became trapped in 

disadvantaged areas.  Therefore, spatial entrapment occurred in parts of Australia in the 

1990s as the result of a mix of policy choices and economic shifts (Fincher and 

Saunders 2001).   

 

These arguments by urban geographers for a better understanding of the spatial 

dimensions of disadvantage were part of a broader debate about the nature, causes and 

measurement of disadvantage in Australia. 

  

3.3 Debates about disadvantage 

 

In Australia claims about the spatial concentration of disadvantage are contested.  One 

of the major sources of dispute is about what constitutes disadvantage and how it can be 

measured.  Summarised in the book The Poverty Wars (Saunders 2005), the debates 

focus on poverty lines and how to measure income poverty and inequality.  The debates 

about income poverty are relevant but not central to this discussion.   

 

In this research disadvantage is understood to be multi-dimensional and therefore 

broader than income poverty.  Income is one measure of poverty, however the levels of 

disadvantage experienced by individuals and locations is affected by interactions 

between income, employment and housing.  A problem with static income measures is 

that they do not take into account the movement of people in and out of poverty, the 

causes of disadvantage or the processes that protect people from deprivation or provide 

opportunities to escape disadvantage (Saunders 2003).  Therefore a multi-dimensional 

view of disadvantage includes a spatial or locational component.   

 

A further limitation of income poverty is the potential for quantitative measures to 

distort or misrepresent the causes of disadvantage in particular communities as 

documented by Holmes, Hartig et al (2002) in their study of Cessnock (discussed 

below).  Therefore, this research relies upon qualitative analysis as well as identifying 

how quantitative data influenced government responses to disadvantage.   
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Spatial measures of disadvantage 

 

Given the concerns about the limitations of poverty data there have been a number of 

recent comprehensive attempts (ie broader than income studies) to improve the 

measurement of the dimensions and locations of disadvantage in Australia.  The three 

studies referred to are: Vinson’s Unequal in Life (1999) and Dropping off the Edge 

(2007) reports on postcodes of disadvantage; NATSEM’s small area disadvantage 

analyses (AMP-NATSEM 2008); and Baum’s (2008) General Deprivation Index.  The 

purpose of referring to these studies is not to assess their relative statistical merits; as 

my research is primarily qualitative.  Rather my intention is to highlight the 

implications of this work for understanding the debates about the nature of disadvantage 

in Australia.  It is argued that the whilst there are debates about quantifying levels of 

disadvantage in Australia, the work cited here is sufficiently robust to demonstrate that 

locational disadvantage is a ‘real’ phenomenon in Australian cities and that the spatial 

dimensions of disadvantage have social policy implications for Australian governments.   

 

Vinson’s (1999) Unequal in Life study sought to raise awareness in the wider Australian 

society of the extent to which such disadvantage is becoming entrenched within 

particular neighbourhoods.  The study used ten indicators to identify social 

disadvantage in particular postcode localities within Victoria and New South Wales.  In 

2007 Vinson undertook a subsequent broader study that examined the distribution of 

disadvantage across Australia.  The research aimed to:  

 

identify the localities that consistently rank highly on a range of indicators of 

disadvantage and increase our understanding of the main dynamics associated with 

the onset and maintenance of geographically concentrated disadvantage (Vinson 

2007: 9). 

 

Multiple data sources were used from the Australian Bureau of Statistics, Centrelink 

and the Health Insurance Commission, and state and territory authorities and services.  

A comprehensive picture of multiple disadvantages was developed using 20-25 

indicators grouped into five categories of: social distress, health, community safety, 

economic and education.  The research found “a marked degree of geographic 

concentration of disadvantage within all states and the Australian Capital Territory” and 

concluded that: 
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when social disadvantage becomes entrenched within a limited number of 

localities the restorative potential of standard services in spheres like education 

and health can diminish.  A disabling social climate can develop that is more 

than the sum of individual and household disadvantages and the prospect is 

increased of disadvantage being passed from one generation to the next.  In such 

cases general social and economic policies need to be supplemented by locality 

specific ones (Vinson 2007: ix).  
 

Vinson (2007) argues that programs that strengthen the social bonds between residents 

can minimise the harmful effects of disadvantage.   

 

In 2008, NATSEM’s small area analyses showed increasing gaps between rich and poor 

neighbourhoods (AMP-NATSEM 2008).  The statistical analysis demonstrated how 

changes in housing, income and employment have different impacts across areas 

(Figure 3.2). 

 

Figure 3.2  Differential neighbourhood impacts in Australia 2001-2006 

 Housing costs increased much more rapidly than gross income.  For example, the 

average income of Sydney households increased by 22 per cent …however, once the 

rising cost of food, petrol, education, and childcare are factored in the amount is 

reduced to an annual increase of around 1.5 percent.  

 Average incomes in affluent areas increased more rapidly than in poorer areas.  Thus, 

there was a growing divide between richer and poorer neighbourhoods during the five 

years. 

 While many neighbourhoods had falls in unemployment, in other areas unemployment 

remained stubbornly resistant to change or even increased. In other words despite the 

fall in unemployment, the spatial division into work rich and work poor postcodes 

continued. 

(Derived from AMP-NATSEM 2008) 

 

Baum’s (2008) General Deprivation Index for Australian cities provided a snapshot 

from the 2006 census that indicated the intensity of deprivation across the suburbs of 

Australia’s capital cities.  The Index built on previous work by Baum and others, on 

measuring and categorising areas of disadvantage in Australia (Baum 1997; Baum, 

Mullins et al. 2002; Baum, O'Connor et al. 2005).  The Index used 2006 ABS Census of 

Population and Housing data to analyse 16 variables divided into categories of income, 

demography, engagement with work and housing.   

 

Baum (2008) found that there were extreme divisions that emerged in Australia between 

areas of high relative deprivation (band 1 suburbs) and areas of relative privilege (band 
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6 suburbs).  Areas of deprivation were characterised by high levels of income support, 

youth unemployment and intergenerational poverty.  These suburbs are Australia’s 

‘urban ghettos’, whereby issues of “dependence, limited political participation, 

restricted socio-cultural integration, bad neighbourhood pathologies and increasing 

deprivation lead to exclusion” (Baum 2008: 39-40).  In short, Australian cities are 

showing signs of suburban scarring. 

 

These studies show that geography can be an important dimension of disadvantage and 

that income support alone is not sufficient to address the multiple causes of 

disadvantage.  The concept of social exclusion recognises that the causes of 

disadvantage are multi-dimensional. 

 

Social exclusion  

 

Social exclusion addressed the limitations of traditional approaches to inequality by 

emphasising the multi-dimensional dynamics and spatial processes which contribute to 

poverty and disadvantage (Mitchell and Macfie 2003; Fincher and Saunders 2001; 

Saunders 2003).  In the UK the concept was defined by the government as follows:   

 

social exclusion can occur when individuals or areas suffer from a combination 

of linked problems such as unemployment, poor skills, low incomes, poor 

housing, high crime environments, bad health, and family breakdown.  This 

definition is broader than traditional notions of resource poverty in that 

exclusion focuses on causes (low skills), outcomes (high crime) and processes 

(family breakdown), as opposed to just available resources at a point in time 

(Saunders 2003: 6).  

 

Whiteford (2001) argues that social exclusion has much in common with the 

‘commonsense’ concept of poverty as a condition that is unfair and needs to be 

alleviated.  Individuals who fall below an acceptable standard of living become 

deprived or excluded (Whiteford 2001).  Poverty can be understood in terms of 

resources deprivation or capability deprivation, with each approach resulting in different 

policy responses.  In Australia the resources deprivation concept has had little influence 

on policy which increasingly incorporated the concept of capability deprivation.  

Capability refers to self respect and participation in the activities of the community and 

was evident in the 1990s welfare reform debates:  
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the government believes that Australia is best served by a safety net that 

encourages participation, through a renewed emphasis on expecting Australians 

to use all their existing capacities (Commonwealth of Australia, 2002 in 

Saunders 2003: 5).   

 

In this context social exclusion focused on the behaviour of the excluded and blaming 

the victim for their dependence on welfare.  The approach encompassed notions of 

mutual obligation and welfare contracts and was consistent with the ideological shift in 

social policy towards individual responsibility (Chapter 4). 

 

3.4 Restructuring, uneven development and disadvantage 

 

The preceding discussion highlights the debates that have occurred about the 

dimensions of disadvantage, the extent of polarisation in Australia (Badcock 1997: 246) 

and how disadvantage is measured (Saunders and Tsumori 2002).  The relationship 

between these concepts and broader processes of economic change is also contested.  

For example, Jamieson and Huxley (1996) argue that the social polarisation literature 

has been dominated by political economy perspectives which are based on class and 

read social change as merely the outcome of global economic restructuring.   The focus 

on traditional indicators of social class such as income and occupation does not “fully 

capture the dynamics of interaction between economic change with other social and 

cultural processes (dimensions of difference) which also have economic effects” 

(Jamieson and Huxley 1996: 3).  Failure to understand these dynamics can lead to a 

misreading of the nature of the disadvantage occurring in different areas. 

 

The importance of taking into account locational factors is demonstrated by Holmes et 

al (2002) longitudinal study of Cessnock in NSW.  Cessnock is one of Baum’s 

“vulnerable communities of the urban/metropolitan fringe” (2002: 343).   Due to the 

demise of the gas-making coal industry, Cessnock experienced a reduction in the local 

mining workforce from 6700 in 1954 to 1400 in 1964.  However, according to Holmes 

et al (2002), whilst the statistical data indicates sustained locational disadvantage – in 

terms of high unemployment, high welfare dependency and low house values – the 

picture for Cessnock is more complex. 
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In Cessnock there has been a marked shift in the underlying economic fortunes of the 

local area (Holmes, Hartig et al 2002).  As the town is located close to the Sydney 

metropolitan region, the population has been sustained by welfare-dependent migrants 

relocating to more affordable housing in Cessnock. 

 

The outcome is a paradox, whereby the inwards migration of urban refugees 

sustains population growth without economic revival, thereby trapping existing 

residents, especially the young, in a climate of continued marginalisation.  A 

choice that is economically rational for one group contributes to an economic 

trap for another (Holmes, Hartig et al 2002: 321).  

 

In his study of Oslo, Wessel (2000) also questions the logic of a causal relationship 

between economic restructuring and spatial restructuring towards more polarised cities.  

He argues that the shifts in labour market, incomes and inequality and housing need to 

be analysed in terms of a ‘political institutional sensitivity’ that can take account of 

particular welfare state policies of redistribution and social housing provision (Wessel 

2000).  Whilst factors such as deindustrialisation, inequality of income and education 

and discrimination and availability of housing are part of the analysis, we also need to 

account for politics and identify the circumstances under which the processes driving 

polarisation are mediated by a successful welfare state policy (Wessel 2000).  Beer and 

Foster (2002) address these issues through an analysis of the spatial impacts of global 

restructuring and the Australian welfare state, including case study analysis of the 

federal government’s Building Better Cities program (1991).  The place management 

case studies presented here contribute to the situational analysis advocated by Wessel 

(2000). 

 

Baum (1997) also questions the link between globalisation and polarisation, arguing 

that rather than assuming a direct uni-causal relationship between the two, it is 

necessary to identify the multi-causal factors of social polarisation.  Each case should be 

analysed to take into account global processes, national institutional influences and 

local social economic and demographic factors.  Although Baum’s 2002 work on 

deindustrialisation categorised communities according to relative advantage and 

disadvantage, he argued that historical factors affect how the process of change impacts 

on different areas.  Therefore it is necessary to consider the relative importance of 

variables in each community. 
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Further, processes generating disadvantage occur at different scales (Fincher and 

Saunders 2001).  At the global scale, issues include neoliberal philosophy, impact of 

financial governance arrangements and deregulation.  At the national scale, changes in 

the labour market are the product of both free market decisions as well as national 

economic policies.  At the local scale, issues include housing market effects on 

communities or industrial restructuring effects on particular suburbs for example, the 

influence of industries locational choices on employment.  The distribution of policy 

responsibility across different scales and between levels of government in Australia can 

contribute to a lack of spatial awareness and unintended consequences in policy 

decisions that can exacerbate relative disadvantage or worsen absolute disadvantage 

(Fincher and Saunders 2001). 

 

These critiques highlight the importance of in-depth analysis of a range of factors that 

may contribute to locational disadvantage and polarisation.  A reliance on statistical 

data alone is not sufficient to understand the complex factors that can cause 

concentrated disadvantage in a particular location.  Similarly a reliance on one or two 

indicators can result in a misreading of the nature of disadvantage in different localities.  

This may help to explain why some areas can struggle along with high levels of 

disadvantage whilst others erupt (Baum, Mullins et al. 2002).  The qualitative analysis 

of two case studies presented here adds to an understanding of how the dimensions of 

disadvantage were defined by governments and the targeted areas were selected. 

 

Finally, this research addresses Wessel’s (2000) call for an understanding of politics 

when considering the relationship between restructuring and polarisation.  Government 

action and welfare state policies can mitigate the negative effects of restructuring, it is 

therefore important to understand how politics influences urban outcomes (Wessel 

2000; Beer and Forster 2002).  This is particularly relevant in the Australian context 

where urban policy is the result of a complex interplay between three levels of 

government and the need to balance the demands of an influential private sector 

(Stilwell 2005; Troy 2003) and an increasingly volatile electorate (McAllister and 

Wanna 2001; Marsh 2002a; Marsh 2002b).   
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3.5 Conclusion 

 

In this chapter the literature concerning the effects of economic restructuring on uneven 

development and disadvantage was reviewed with particular reference to the Australian 

case.  The literature review suggests that economic restructuring has had a significant 

impact on the spatial configuration of Australian cities over the last 30 years.  The 

consequences of this impact are contested but there is evidence to suggest that these 

changes have contributed to concentrated disadvantage in certain locations in Australian 

cities.  It was also argued that government action can mitigate the negative impacts of 

restructuring on uneven development (Wessel 2000; Fincher & Saunders 2001).  As 

noted in Section 3.2, rather than alleviating the effects of restructuring, government 

actions tended to exacerbate the problems, particularly policies relating to 

redevelopment, renewal and housing. 

 

From the 1980s onwards government action was not only constrained by economic 

reforms but also by a range of administrative reforms.  The next chapter considers how 

institutional arrangements, public sector reforms and social policy shifts interacted with 

the changing structure of Australian cities to affect responses to disadvantage. 
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Chapter 4 Urban governance, public sector reform and 

social policy 
 

In Chapter 3 it was argued that ameliorative government action can mitigate the 

negative impacts of economic restructuring and that this is influenced by the nature of 

the welfare state and the politics of the decision-making process.  In other words, social 

policy can to some extent compensate for the consequences of economic policy 

changes.  As noted in Chapter 2, spatial targeting is associated with changes in welfare 

policy; devolution of responsibility to the local level; and new institutional 

arrangements for economic and social policy.  The literature reviewed in this chapter 

identifies the potential institutional, administrative and policy influences on the 

emergence of spatial targeting to address urban disadvantage in Australia, in particular 

the:  

 

1. Institutional arrangements for urban governance, planning and spatial targeting; 

2. Effects of public sector reforms on urban governance; and 

3. Impact of social policy shifts on Australia’s welfare system and government 

capacity to address complex problems. 

 

There are a number of factors identified in the Australian political science and social 

policy literature.  The first factor is the change in institutional arrangements for urban 

governance from the 1980s onwards.  The second and related factor is the impact of 

administrative reforms on governments’ capacity to respond to disadvantage.  The third 

factor is the impact of changes in welfare policy on disadvantage and the service 

system.  At the same time as new economic and social policies were adopted, the 

administrative capacity of governments was undermined by these policies.  These 

factors affect the scope and nature of governance arrangements for addressing uneven 

development and disadvantage.  

 

The rationale for this discussion is that there were a range of institutional and contextual 

factors that influenced governments’ responses to disadvantage in urban regions.  

Governments affect the spatial impacts of economic development and how governments 

act is affected by historical institutional arrangements.  The institutional arrangements 
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relevant to understanding spatial targeting in Australia concern the existing public 

sector organisations (and their agendas and behaviours) and their interactions with 

locations.  The institutional setting is compounded by the ideational – the lack of 

awareness of the spatial impact of government policy decisions and the multi-scaled 

jurisdictional responsibilities reflected in these institutions.  Multi-scaled institutional 

arrangements are evident in the division of responsibilities for urban governance across 

the three levels of government. 

 

4.1 Institutional arrangements and urban governance 

 

Australia’s federal system poses a number of challenges for responding to urban issues.  

There is a lack of explicit recognition in the Constitution of responsibility for urban 

governance.  In defining the constitutional responsibilities of each level of government 

urban issues were not explicitly raised, the implicit assumption was that each state 

would take responsibility for urban affairs (Troy 1995).  Local government is not 

recognised in the Constitution and operates under state legislation; yet local government 

plays a significant role in urban governance.  The financial dominance of the 

Commonwealth over state and local governments has affected the way in which cities 

have developed, with state and local governments dependent on Commonwealth grants 

to meet the major infrastructure needs of cities (Troy 1995).   

 

Australian urban governance operates through a mix of Commonwealth, state and local 

government institutions (Chapter 1).  The Commonwealth raises much of the money 

with limited direct involvement in urban policy, the state level delivers the bulk of the 

key services, and the highly fragmented local level is responsible for local planning and 

a range of municipal services (Foster 1995).  The management of cities is largely left to 

state and local government with the states having control over planning, transport and 

urban services (Stilwell and Troy 2000).  State governments are responsible for 

metropolitan planning strategy; running public housing bodies; and direct provision 

within the cities of public education, health, police, transport, and welfare services.  

Traditionally local government has had primary responsibility for ‘roads, rates and 

rubbish’ but is also involved in a range community services, sport and recreation 

activities and arts and cultural development at the local level.  
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A particular problem of this system is the duplication and overlap arising from the tri-

level (Commonwealth or national, state and local) arrangement of responsibilities in 

urban regions (Foster 1995).  The planning, funding and provision of urban services is 

divided among levels of government, between functionally specialised state 

departments and between the territories of numerous municipalities (Halligan and Paris 

1984).  The functional aspatial nature of administrative organisation has parallels with 

the UK system.  In Australia the ill-defined arrangements for urban governance between 

the three levels of government adds complexity to the system which has allowed 

governments to evade responsibility for problems facing Australian cities (Halligan and 

Paris 1984) and fuelled a tendency towards adversarial politics and jurisdictional 

conflict (Painter 2001).   

 

The ability of Australian governments to achieve policy coherence is constrained by 

these complex and contested constitutional arrangements.  Urban policy requires 

explicit recognition of the interdependent forces at work within cities and the 

distributive impacts of public policy (Parkin 1982; Troy 1995).  Although the 

Commonwealth government may ultimately be able to drive forward its policy agenda 

given its sheer fiscal force (Davis 2000), there is a high risk of policy failure.  For 

example, in her study of the Building Better Cities program East Perth Redevelopment 

project, Crawford (2003) argues that the Commonwealth’s social justice objectives were 

effectively overridden by state government political processes.  This contrasts with 

Chappell’s (2001) research which found that fragmentation in governance arrangements 

allowed states to determine appropriate and innovative responses to domestic violence.  

These examples highlight both the benefits and deficits of federalism in allowing 

innovation and local responsiveness on one hand and resulting in service gaps and 

policy failure on the other.   

 

The crucial role of intergovernmental arrangements is analysed in this research in terms 

of the capacity of governments to respond to concentrated disadvantage.  The 

fragmented system of government is exacerbated by the lack of spatial awareness in  

policy and programs, thereby increasing the risk of policy failure particularly in light of 

the absence of a specific urban policy framework (Fincher 1999; Gleeson and 

Carmichael 2001).  The approach to urban spatial issues is discussed below.  However, 
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this approach must be understood in the context of the broader processes of public 

sector reform implemented over the last 30 years.  Although these were largely 

instigated by the Commonwealth government, there were consequential effects and state 

specific responses to the reforms.  The impact of the Commonwealth reforms on urban 

governance is therefore analysed in terms of state and local government responses to the 

reform process (Section 4.3). 

 

4.2 Public sector reform 

 

Over the last 30 years the public sector has undergone a continuous process of reform 

(Davis and Rhodes 2000).  The process began at the Commonwealth level with the 

Coombs report in 1976 and continued through a number of phases (Table 4.1) 

 

The term New Public Management (NPM) has been used to describe the broad range of 

reforms across government from the 1980s onwards.  Whilst the usefulness of the term 

itself has been questioned, there is no doubt that Australia adopted a significant range of 

public sector reforms that were consistent with NPM (Hood 1995).  Hood (1995) 

describes the shifts in the 1980s as follows: from policy making to management; from 

process to output; orderly hierarchies to competitive service provision; fixed to variable 

pay and uniform, inclusive public service to variant, contracted provision.  Similarly, 

Stewart (2004) describes NPM as the adoption of strategic management, business 

processes, accountability and performance measurement, and a trend away from 

government service provision 

 

Financial management and accountability were dominant features of NPM (Hood 1995; 

Halligan 2005).  The reform process gained momentum during the 1990s with down- 

sizing, contracting-out, user pays and purchaser-provider arrangements occurring at all 

levels of the public sector.  The pressures on the public sector are aptly described by 

O’Faircheallaigh as follows: 

 

governments are calling for less ‘red tape’, more emphasis on results, greater 

efficiency, reduced staff, and user-charging for services.  They are still seeking to 

provide additional if cheaper services but perform fewer non-core functions 

themselves.  Governments are requiring their public sectors to do more with less 

(1999: 4).  
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Table 4.1 Public sector reforms in Australia 1980s-2000s 

Reform Features 

Managerialism  

Corporate management  

Managerial flexibility, autonomy, decision-making and 

control, with accountability for results  

Establishment of separate corporate or business units 

Private sector styles of management – hands on control; 

standards of performance, pay adjustments 

Financial management Performance measurement 

Cost cutting 

Outcomes and outputs focused 

Accrual accounting and budgeting 

Microeconomic reform  Productive efficiency and internal reorganisation 

Exposing activities to competition 

Pricing to reflect costs 

Reduction in regulation 

National Competition Policy  Government services exposed to competition 

Third part access to assets 

Consistent regulatory regime 

Community service obligations 

Marketisation Competitive neutrality – ‘level playing field’ 

Private and public sectors compete for contracts 

Contracting-out 

Purchaser-provider 

Privatisation and corporatisation Sale of government assets to private sector  

Government owned enterprises run as businesses 

Decentralisation Outsourcing of client based services 

Devolution of decision-making 

Increased demand for coordination 

Regulatory  Separation of regulation from APS agencies 

Managed markets and financial incentives 

Collective and individual bargaining in labour markets 

Whole of government 

Integrated governance  

 

COAG, interdepartmental taskforces, joint Ministerial 

responsibility,  

Integrated service delivery 

Central agency coordination, implementation units and 

lead agency arrangements 

(Derived from: Hood 1995; Felingham and Page 1996; Harman and Harman 1996; Davis and 

Rhodes 2000; Halligan and Adams 2004; Halligan 2005) 

 

National Competition Policy (NCP) was adopted by the Commonwealth and state 

governments in 1995.  NCP accelerated the reform process by exposing the public 

sector to competition with the private sector, service pricing reforms and increased 

pressure to demonstrate cost efficiency.  Organisations had to review their functions and 

structures and justify their existence:  “if public agencies do not perform to certain 

standards, governments are increasingly asking whether they should remain in or 

withdraw from the activities they presently undertake” (National Commission of Audit 

1996 in O’Faircheallaigh 1999: 4).   In other words, governments were under ‘constant 

stress’ to perform (O'Faircheallaigh 1999).   
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The pressures were felt at all levels of the service system, which became increasingly 

fragmented as government services were contracted-out to third parties.  Whilst 

fragmentation has always existed in Australia’s tri-level system of government, the 

funding reforms that began in the 1980s undermined the capacity of the service system 

– particularly the community sector – to respond to complex problems.   

 

The impact on social services was significant for a number of reasons.  There were 

concerns that social policy and equity considerations could not be addressed in the new 

economic, business models that were based on cost efficiency rather than social good 

(Carver 1996).  The emphasis on outcomes and funding of outputs rather than inputs 

was also problematic.  Under the new arrangements community sector organisations 

focused on maximizing the numbers of clients and services delivered, rather than 

preventative work that was harder to quantify in the funding agreements.  Further, 

opportunities for collaborative work or cooperation between services that could have 

filled service gaps were undermined by the increasingly competitive funding 

environment.  This led to concerns about the viability of the service system (Spall and 

Zetlin 2004; Barraket 2006) with many community organisations operating beyond 

capacity as a result of increasing demand and decreasing funding (ACOSS 2000).  

Concerns about fragmentation and contracting arrangements on the effectiveness of the 

service system contributed to calls for a more integrated approach to governance. 

 

Integrated governance 

 

Integrated governance recognised that there were many organisations directly involved 

in the business of government.  Whilst government reform and negotiations between 

levels of government is a feature of the Australian system the term governance 

encompassed a broader range of interests involving interdependencies between political 

leadership, public administration and the community as well as between national and 

international arenas (Marsh 2002a).  The integrated governance agenda promoted new 

approaches to public administration that emphasised greater collaboration with 

government and non-government organisations to achieve outcomes.    
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Integrated governance responded to a number of challenges: 

 

1. Policy making has become more difficult for governments.  The complexity of 

responding to economic and social changes combined with shifting values and 

expectations, requires Australian governments to find the policy coherence and 

institutional capacity to take a long term approach to political problems (Davis 

2000). 

 

2. The fragmented service delivery and diminished accountability resulting from 

corporatist public administration (Keating and Weller 2001; Edwards 2002), has 

led to a new wave of reforms centred on integration or ‘breaking down silos and 

stronger partnerships, greater information sharing and skills exchange.   

 

3. Citizens have become increasingly active and highly mistrustful of government 

(McAllister and Wanna 2001; Marsh 2002a; 2002b), requiring governments to 

find new ways of engaging with citizens based on decentralised and 

collaborative decision-making and participatory governance (Reddel 2002; 

Edwards 2002).   

 

4. A shift in institutional arrangements away from formal constitutional 

arrangements, towards the negotiated, non-hierarchical exchanges between 

institutions and governance processes that are characteristic of the concept of 

multi-level governance (Painter 2001; Peters and Pierre 2001).   

 

There was increasing recognition that governments alone could not solve the challenges 

confronting urban regions and new approaches to policymaking and service delivery 

were needed.  In sum, governments needed to: achieve policy coherence; enhance local 

democracy; deliver public services in an environment of fiscal constraint and 

contracting-out; develop partnerships across government, community and business to 

address complex issues; and improve the accountability of these arrangements.  The 

emergence of spatial targeting in urban regions must be understood in the context of 

these challenges.  Spatially targeted programs were explicitly designed to address one or 

more of these challenges.    
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4.3 Reform and urban governance 

 

Under Australia’s federal system the policies of the national government have a 

significant impact on state and local governments.  Over the last 30 years the 

progressive roll out of a range of public sector reforms are reflected in the policies and 

program developments at the state level.  These include: 

 

 emphasis on greater efficiency and effectiveness or ‘value for money’ in public 

administration (O'Neill and Moore 2005); 

 privatisation and commercialisation of public services, contracting-out and a 

shift to user pays; 

 renewed interest in regional planning and metropolitan strategies (Gleeson, 

Darbas et al. 2004);  

 a shift towards integrated governance and centralisation of administrative 

structures; and 

 spatial targeting evident in place management, community capacity building, 

community renewal. 

Accompanying these changes has been a shift in urban governance, from relative 

neglect by state and Commonwealth governments prior to the 1970s (Parkin 1982; 

Halligan and Paris 1984) to state government domination in the 1990s (Table 4.2).  The 

process of change is discussed below. 
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Table 4.2 Phases of urban governance in Australia 

Period Context Response 

1970s 

Social democratic 

Environmental critiques 

Residents action and 

protests 

Varying responses to a national agenda of 

decentralisation and government 

intervention in urban development 

1980s 

Libertarian  

Small government  

Fiscal restraint  

Deregulation 

 

Restricted urban management approaches 

Limited public investment 

User pays for new infrastructure 

Urban consolidation 

Service provision shifted to councils and 

community 

Market forces prevail 

1990s 

Corporatist 

Spatial inequality 

Global competition 

Governance deadlocks 

Privatization 

Contracting-out 

Renewed interest in metro planning 

Urban and community renewal  

Mega projects 

Entrepreneurialism  

Community engagement 

2000s 

Integrated  

Growth and 

sustainability   

Citizen alienation 

Policy incoherence 

Accountability 

Revised strategic metropolitan planning 

Public-private partnerships 

Spatial and whole of government responses 

Social capital 

(Derived from Parkin 1982; Foster 1995; Orchard 1995; Gleeson and Low 2000) 

 

Phases of urban governance 

State governments assumed primacy for urban governance in the 1980s, in the context 

of rising intergovernmental tensions over responsibility for the cities and increasing 

recognition of the economic and political salience of cities (Lawson & Gleeson 2005).  

Before the 1970s, urban issues were generally neglected: the urban policies of 

Commonwealth and state governments were undeveloped (Parkin 1982); there was no 

identifiable urban government (Halligan & Paris 1984); and malapportionment in 

favour of rural constituents was evident in some state parliaments (Parkin 1982).  The 

Whitlam Commonwealth government elected in 1972, adopted active urban and 

regional development policies incorporating decentralisation and devolution.  The 

Commonwealth government worked directly with local governments to develop 

coordinated and appropriate responses to local issues (Troy 1978).  Although short-

lived, the Commonwealth’s ‘intervention’ in urban issues arguably stimulated a new 

‘territorial awareness’ by state governments who responded by restructuring public 

institutions and adopting more consultative processes with citizens (Parkin 1982: 95).  
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The restructuring of state administrations was also driven by the new ‘small 

government’ policy agenda of the conservative Commonwealth government of 1975-83.  

Deregulation and fiscal restraint affected the states’ ability to provide the infrastructure 

and services required in urban growth areas (Foster 1995).  State governments adopted 

user pays for the infrastructure costs of servicing new housing, urban consolidation 

policies to reduce expenditure on infrastructure, downsized service departments and 

shifted services to the voluntary and community sectors and local governments.   

 

The agreement on NCP required governments to expose public monopolies to 

competition and practice competitive neutrality – that is to eliminate advantages arising 

from government ownership (Althaus 1996).  The NCP reforms involved “the 

application of quasi-market-price signals for the distribution of water, electricity and 

gas, competitive tendering for government supply processes and the corporatisation and 

privatisation of government utilities at both state and federal levels” (O'Neill and 

McGuirk 2005: 299).  For local governments there was legislative review, prices 

oversight of service provision and private sector, third party access to essential facilities 

(Althaus 1996; Felingham and Page 1996).  Provision of roads, parks and waste 

treatment could all be subject to competition and private sector access.  

 

Not only did NCP have differential spatial impacts – tending to favour metropolitan 

areas on the eastern seaboard – but the commitment by both Commonwealth and state 

governments in Australia to reduce public debt to zero undermined the capacity of 

governments to finance direct provision of public infrastructure (O'Neill and McGuirk 

2005).  The emphasis on greater fiscal restraint combined with increasing privatisation 

of government operations resulted in the implementation of alternative strategies (such 

as public-private partnerships) for the provision and allocation of public resources and 

infrastructure (McGuirk 2003).  This effectively “privatized the profits and socialized 

the risks” (Stilwell 2005: 7).  The domino effect of deregulation, privatisation and 

centralisation applying at all levels of government, ultimately consolidated the primacy 

of market forces over public sector activity (Gleeson and Low 2000). 

 

In recognition of the important role of cities in the national and international economy, 

state governments increasingly took responsibility for urban regions – sometimes at the 

expense of local governments.  State governments became desperate to attract overseas 
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capital via major CBD property developments (so called mega-projects).  Major CBD 

development proposals were fast-tracked via special state legislation, local planning 

controls were ignored, and council boundaries were redrawn to reinforce the power of 

CBD property owners.  The Victorian government’s Melbourne ring road decision 

overriding the Shire of Nillimbuk is one example (Gleeson & Low 2000).  This active 

intervention in economic development and global marketing of cities is known as urban 

entrepreneurialism. 

 

Urban entrepreneurialism 

 

New urban entrepreneurialism, involved a shift from city regulation and management to 

promoting and selling cities.  Urban entrepreneurialism was characterised by the 

diminishing significance of state provision of welfare and services in favour of private 

development and economic growth (Oakley and Rofe 2005).  Entrepreneurialism 

prioritised the marketing and promotion of an ‘image’ of the city that was attractive to 

new forms of economic investment and job creation.  In other words it was a market-led 

approach that sought to shift the financial burden of urban restructuring to the private 

sector.  The establishment of cultural precincts, place marketing, hallmark events (eg 

Sydney Olympics 2000, Brisbane Expo 1988, Melbourne Commonwealth Games 2006) 

and redevelopment of former industrial sites were part of this trend (Owen 2002; 

Oakley and Rofe 2005).  Public-private partnerships were a key feature of urban 

entrepreneurialism and resulted in a proliferation of urban renewal projects and mega-

projects from the 1990s onwards.   

 

Two major challenges of entrepreneurialism for urban governance were that: there were 

often adverse spatial impacts of the entrepreneurial projects undertaken; and the 

capacity of governments to mitigate the adverse impacts was restricted by the 

partnership arrangements with the private sector for these projects.  In Brenner’s 

(2004b) thesis, the emergence of urban entrepreneurialism and public-private 

partnerships undermined governments’ capacity to respond to uneven development, 

thereby increasing disadvantage.  This is evident in Australia with the redevelopment of 

city areas occurring via a range of public-private partnerships.  Redevelopment had a 

number of effects on disadvantage, particularly in inner city areas.  This included 

privatisation of public spaces resulting in conflict; loss of low cost accommodation (eg 
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boarding house closures in Brisbane); and displacement of marginalised groups to other 

parts of the city.  Fiscal stress made these partnerships attractive, but also restricted 

government action by focusing on profitability, rather than the social consequences of 

redevelopment.  

 

Thus, urban entrepreneurialism created a new set of social problems for state and local 

governments.  The impacts of redevelopment and renewal and the emphasis on the CBD 

associated with urban entrepreneurialism are analysed in the case studies.  The renewed 

interest in metropolitan planning and the emergence of spatial programs reflect the 

challenges facing governments at this time. 

 

Metropolitan planning  

 

The range of spatial programs adopted by Australian state and local governments to 

address disadvantage in urban regions were outlined in Chapter 2.  The Commonwealth 

government’s Building Better Cities program (1991) – one of the few explicitly spatial 

programs at the national level – had a significant effect on the redevelopment of 

selected areas within urban regions.  Commonwealth initiatives such as integrated local 

area planning were part of a series of reforms that affected state and local government 

planning processes and patterns of urban development.  

 

State and local governments address spatial issues in urban regions through planning, 

policy and programs.  Planning is one of the main ways that state and local governments 

attempt to ensure that cities have access to services.  Planning occurs at both the 

metropolitan or city-wide level usually coordinated by state governments and at the 

local government level through local area planning.  As noted in Chapter 2, during the 

1990s all Australian states were developing new metropolitan plans in an attempt to 

manage the changes in their capital cities.  At a policy level these metropolitan plans 

focused on urban sustainability, integration and incorporate varying degrees of public 

input into the planning process (Gleeson, Darbas et al. 2004).  However, the 

effectiveness of the plans is dependent on the nature of their policy levers, financial 

commitments and accountability measures.  In this respect the history of metropolitan 

planning is problematic. 

 



 

 85 

According to Troy (1999, 2003) metropolitan planning has been unable to deal with 

changes in the structure of Australian cities.  Planning processes and agencies were 

established in the post war period to manage the growth of cities and control 

development to “protect the public interest, to promote equitable access to services and 

jobs, and to minimise environmental stresses and enhance an amenity” (Troy 1999: 

167).  However, the balancing of public and private interests in urban development 

proved difficult.  Although public institutions were established to provide transport, 

water, sewerage, energy and communication services to all parts of the city “they 

behaved as though their task was to provide for and support the central city private 

interests” (Troy 1999: 7).  Consequently the highly centralised radial structure of 

Australian cities resulted in a range of inequitable and inefficient arrangements that had 

a significant effect on the transmission of disadvantage (Troy 1999).  The uneven 

impacts of government policy are evident in a range of indicators and the changing 

spatial patterns of polarisation and segregation discussed in Chapter 3. 

 

This inequity was exacerbated by the spatial programs of state and local governments 

from the 1990s onwards.  Policies of urban renewal, consolidation, mega-projects and 

economic development strategies, significantly reconfigured the spatial structure of 

Australian cities.  Whilst many of these policies claimed to deliver vital economic 

benefits, the evidence discussed below suggests that the social impacts were 

underestimated or unrecognised.  Further, these policies were consistent with broader 

administrative reforms that favoured small government, fiscal restraint, and reduced 

government provision.  This combination of factors favoured private interests over 

public good, further exacerbating uneven development and spatial inequity.    

 

Spatial programs 

 

State spatial programs contributed to uneven spatial outcomes.  During the 1990s many 

Australian state governments adopted community renewal programs targeting public 

housing estates (see Table 2.4 Chapter 2).  Randolph and Holloway (2005) argue that 

polarisation changed as a result of state government community renewal programs.  In 

their study of Sydney and Melbourne they show how severe disadvantage – previously 

concentrated in public housing areas – became concentrated in middle suburban areas 

characterised by high levels of private housing.  These areas did not benefit from the 
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integrated community renewal approach that targeted areas of disadvantage with high 

levels of public housing.  Further, the growth outwards of cities placed a strain on 

infrastructure provision at the state and local government level.  The emphasis on fiscal 

restraint during the 1990s combined with policies of centralisation and renewal had 

significant consequences for the equitable provision of services.   

 

The effects of urban renewal and redevelopment programs in concert with economic 

restructuring and demographic changes, resulted in new patterns of disadvantage in 

Australian cities (Chapter 3).  Government actions contributed to this process.  Whilst 

government action can mitigate the effects of restructuring, the capacity of governments 

to do so was undermined by the economic policies that saw government increasingly 

involved in partnerships with the private sector.  The actions and outcomes are 

described in Table 4.3.  

 

Table 4.3  Processes of change in Australian cities in the 1990s to early 2000s 

Actions Outcomes 

Inner city redevelopment of older central 

employment zones to new residential areas. 

Turnaround in the inner city from population 

decline to growth. 

Marginalised groups previously living in 

boarding houses and squats are displaced. 

Homelessness is increasingly visible in the 

inner cities. 

Intensification of land use towards high 

density residential development. 

Older working class inner city communities 

have largely vanished, except for a few 

residualised public housing estates. 

Renewal of public housing areas, dispersing 

stock, replacing poor housing with mixed 

tenure and income developments. 

Diminution of concentrations of disadvantage 

in public housing areas. 

Market driven urban renewal in middle 

suburbs – higher density clusters around 

transport nodes and knock down and replace 

with newer ‘monster’ homes. 

“Stressed middle suburbs” Suburbanisation of 

disadvantage from inner city and public 

housing to middle suburbs and private 

housing. 

New urban rim development in outer suburbs 

– greenfield sites, master-planned and gated 

communities. 

Affluent urban rim, contrast with previous 

wave of lower income affordable outer fringe 

suburbs and embeds imbalances in 

communities. 

(Derived from Randolph 2004b) 

 

Randolph suggests that “the social and economic restructuring of our downtown areas 

and surrounding inner suburbs has largely seen the end of inner cities as places of social 

disadvantage” (2004b: 487).  However, there continues to be evidence of more extreme 

disadvantage in the increasingly visible levels of homelessness in inner cities areas.  
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Randolph sees the ageing middle suburbs as the dominant location of disadvantage that 

will form the “new slums of the 21
st 

century Australian city” (Randolph 2004b: 488).  In 

the outer areas the newer affluent areas alongside disadvantaged poorer areas are 

evidence of an increasingly divided suburban social structure.  Randolph (2004b) 

concludes that the social outcomes of these imbalances need to be addressed by new 

policies that focus on achieving social sustainability across neighbourhoods. 

 

Government policies of urban development and consolidation have contributed to the 

patterns of uneven development and inequitable outcomes in different locations within 

Australian cities.  Spatial programs such as community and urban renewal were positive 

for targeted communities but had the negative effect of inequitable locational outcomes.  

In the context of ongoing public sector reform there were also social policy shifts that 

affected the nature of government responses to disadvantage. 

 

4.4 Social policy reform 

 

In the UK and Europe, universal mechanisms for redistribution were undermined by 

regional devolution of economic policy (Brenner and Theodore 2002; Brenner 2004b).  

In Australia there are few universal mechanisms for redistribution and economic policy 

remains the responsibility of the Commonwealth government and to a lesser extent the 

states and territories.  Changes in Australia’s welfare system occurred during the 1990s 

as a result of ideological shifts away from government redistribution towards individual 

responsibility.  The adverse impacts of economic restructuring would not be addressed 

by government redistribution, but by individuals and communities through social 

capital, community strengthening and social inclusion.  In response to the increasing 

political volatility of the electorate – particularly evident in those areas adversely 

affected by restructuring – community engagement was widely incorporated into 

government processes (Reddel 2002).   

 

These interconnected processes led to concerns that existing governance arrangements 

were unable to address the complex social policy problems that were emerging.  Next 

the broader trends in social policy in Australia that provide the context in which 

spatially targeted programs were adopted are considered.  The discussion addresses the 
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argument that the nature of welfare policy can mitigate the negative effects of uneven 

development (Chapter 3).  The literature discussed here suggests that debates about 

social policy influenced the government decisions about how to respond to 

disadvantage.  The question arising from this discussion is whether the concepts 

outlined in the social policy literature were influential in the policy process involved in 

the adoption of spatial targeting?  Another question is whether the Australian welfare 

state could counteract the negative impacts of economic restructuring and uneven 

development? 

 

Crisis of the welfare state 

 

Since the 1970s the welfare state was increasingly seen as being ‘in crisis’ (Jamrozik 

2005).  The welfare state emerged in the 1940s with the goal of relieving poverty and 

redistribution of resources to promote equity amongst the citizens of the state.  

According to Jamrozik (2005) the ‘unfulfilled promise’ of the welfare state can be 

attributed to a number of changes over the last 30 years – demographic, global, demand 

and ideologically driven – that have led to disillusionment and calls for radical 

curtailment of welfare provisions. 

 

There was a growing unease that rising levels of public expenditure did not 

reduce the seriousness of such problems as poverty, crime and drug addiction; 

not only had these problems failed to decline but, on the contrary, they had 

substantially increased (Jamrozik 2005: 312). 

 

Specifically during the 1990s there were debates and perceptions that disadvantage was 

becoming concentrated and entrenched in certain locations (Vinson 1999); that 

polarisation between rich and poor areas in cities was becoming increasingly visible and 

localised (Badcock 1997); and that complex problems had emerged that could not be 

addressed by traditional approaches to governance (Latham 1998).  Debates focused on 

policy failure and service system capacity as well as the ongoing relevance of welfare 

state.  The questioning of the welfare state underpinned a trend towards greater 

residualisation of the welfare system. 
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Residualisation and individualism 

 

The welfare reforms of the Commonwealth government in the 1990s were characterised 

by: a move away from service provision to individual targeting; user pays and 

‘consumer’ choice; contracting-out of services; and emphasis on mutual obligation.  

This has been described as a shift from universalism whereby services are available to 

all, to residualism, whereby services are limited to those who cannot afford to buy them 

for themselves (Jamrozik 2005).  Like many Western democracies these welfare 

reforms were heralded as a necessary response to the ‘crisis in the welfare state’ 

(Robbins 2002).   

 

Many of the social security payments in Australia are based on the concept of residual 

welfare provision, means-tested and aimed at providing a safety net.  In a review of 

spending portfolios O’Neill and McGuirk (2005) note that by 2005, government 

provision of social welfare and housing was under threat.  Although there was not the 

massive reduction in funding that constitutes a ‘wind back’ in the welfare state during 

this time there was a trend towards private provision.  This was evident in: the 

reconfiguration of Medicare; funding incentives for the privatisation of education; 

withdrawal from the direct provision of public housing; and the introduction of mutual 

obligation into government transfer streams (O'Neill and McGuirk 2005). 

 

Accompanying the trend towards the private provision of welfare was the ideology of 

communities and individuals being responsible for identifying and meeting their own 

needs.  In 2000, Prime Minister Howard outlined his approach to social policy and 

disadvantage as based on the fundamental principles of ‘mutual obligation’ and social 

responsibility:   

 

I have remained true to a modern conservative approach to social policy that … 

promotes enduring values such as personal responsibility, a fair go and the 

promotion of individual potential.  … Decent communities find within 

themselves ways to mutually support each element of their societies (Robbins 

2002: 471). 

 

However, there were relatively few programs at the Commonwealth level that directly 

supported communities.  Most of the Commonwealth programs targeted regions and 

focused on economic outcomes and partnership approaches.  These programs have been 
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criticised as limited, selective political responses to areas experiencing significant 

economic disadvantage, rather than comprehensive attempts to address regional and 

community issues (Gleeson and Carmichael 2001).  

 

Individualism was based on a shift away from government provision to individual 

purchase of services.  For example, rather than government provision of low cost rental 

housing, low income earners were given a subsidy to purchase rental accommodation in 

the private market.  Over time as the rental market tightened and housing prices rose, 

the availability of affordable housing stock declined.  The combination of market forces 

and limited government provision saw the re-emergence of the notion of a housing 

crisis.  Whilst not new – given the ‘slum movements’ of the 1930s – the latest crisis in 

housing was notable after a period of relative availability of affordable housing in the 

preceding decades (Mee 2002). 

 

The emphasis at the Commonwealth level on individuals and families meeting their 

own needs meant that social policies and programs supporting communities were 

largely left to the states and local governments.  State and local governments adopted a 

range of approaches to supporting communities (see the table of spatially focused 

programs in Chapter 2).  Many programs included concepts of community development, 

social inclusion and capacity building.  This suggests a tension between a 

Commonwealth government emphasis on individuals (and allocating funding on this 

basis) and state programs emphasising community-based programs to address social 

policy issues.  This may be a key factor in the spatial targeting adopted by state 

governments.  The Commonwealth tends to view social inclusion in terms of income 

maintenance and the states have limited funds to address the needs of disadvantaged 

communities.   

 

State intervention became increasingly focused on responding to communities in crisis; 

in other words targeting those areas of highest need.  The different emphases in state 

and Commonwealth policies contributed to political volatility and the complexity of the 

policy process.  Shifts in social policy and the cutback in government service provision 

required governments to find new ways to involve communities in addressing problems. 
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Community engagement and capacity building 

 

From the 1990s onwards, notions of community engagement were increasingly 

incorporated in the language of state administrations.  The range of new spatially 

targeted programs emphasised community involvement in decision-making (Chapter 2).  

For example, Kruk and Bastaja (2002) highlight the importance of community 

engagement in NSW government decision-making, evident in the aims of the 

strengthening communities and place management programs.  Reddel (2002) outlines a 

range of programs under the banner of community engagement, which he sees as 

evidence of a re-emergence of community in government policy.  Although patchy and 

sporadic, the range of programs targeting communities highlights the importance of 

local politics in a volatile electoral environment. 

 

Marsh (2002a, 2002b) argues that over the last 20 years citizen activism in the form of 

pressure groups has become increasingly important in the policy process of 

governments.  In response to citizen demands for governments to be more accountable 

and transparent in their decision-making, a range of consultation processes have been 

adopted by all governments.  For example, the 1990s South East freeway dispute in 

Queensland was seen as a significant factor in the downfall of the state government.  

Subsequent Queensland state governments were careful to include consultation 

processes in their policy platforms (Reddel 2002; Reddel and Woolcock 2004).  

Addressing citizen activism through community engagement is therefore another 

potential explanatory factor for the spatially targeted programs adopted by state 

governments. 

 

In addition to the political imperatives for engaging with citizens and communities 

affected by government decisions, some researchers and policy professionals argue that 

community-based approaches are critical to the success of any social policies.  For 

example, Gibson and Cameron (2005) argue that community-based economic activity 

can be a pathway for economic development for areas affected by decline.  Other 

writers note that social capital is a way to develop resilient communities capable of 

solving their own problems.  Social capital refers to “the relationships and networks 

necessary to improving a capacity for social or collective action” (Stewart-Weeks 2003: 
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60).  The concepts of social capital, capacity building and community engagement were 

incorporated to varying degrees within state government spatial programs (Chapter 2).   

 

According to Mitchell and Macfie (2003) by the early 2000s the notion of community 

capacity building had been widely adopted by governments across Australia.  Building 

on 1970s community development projects, it aimed to foster the ability of people to 

take greater control over their lives and environments through working together for 

common goals.  Mitchell and Macfie (2003) argue that community capacity building 

was a reaction to, the public sector management techniques of the 1980s and 1990s that 

sought to address ‘government failure’ and the dominant role of special interest groups 

in public decision-making.  The focus was on communities, not governments, taking 

action to identify needs and define desired outcomes.  The approach challenged 

governments to shift from program focused management to place management 

highlighted the spatial dimensions of disadvantage:   

 

local realities matter … mainstream policy decisions will have undesirable and 

unintended impacts if they fail to take account of regional and local variations in 

demography, land use, transport, housing, employment opportunities, socio-

economic status and service provision (Mitchell & Macfie 2003: 7-8).  

 

However, it is unrealistic to expect that communities are able to address the structural 

causes of change and uneven development.  Community capacity building programs can 

achieve positive local outcomes but are not a substitute for adequate state and 

Commonwealth policies to address the causes of unemployment, income inequality and 

equitable access to services (Mitchell and Macfie 2003; Geddes 2005).   

 

The question arising from this literature is to what extent were these developments a 

factor in the emergence of spatially targeted programs to address social disadvantage?  

The approaches rely on the existence of community-based organisations that can 

mobilise individuals to take action however, community organisations were 

significantly affected by the reform processes outlined above. 
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Welfare reforms and the community sector 

 

The community sector is broadly defined as those organisations that provide services to 

people who are socially and economically disadvantaged, or who have special needs for 

care and support (ACT Council of Social Service 2003).  The community sector has 

traditionally relied on government funding to meet these needs.  Therefore, the public 

sector reform processes and social policy shifts had a significant impact on the capacity 

of the community sector in Australia (Figure 4.1).   

 

Figure 4.1  Impact of reforms on the community sector in Australia 

1. Increasing expectations by government about what can be delivered within a context of 

controlled funding. 

2. Devolution of service delivery accompanied by a perceived need to introduce stricter 

accountability and complex reporting requirements. 

3. Complexity of funding arrangements associated with a shift to individual purchasing of 

services. 

4. Emphasis on direct outputs and quantification of services provided, reducing the 

capacity for preventative and collaborative work. 

5. Competitive tendering operating against collaborative work to address the gaps that 

occur between departments. 

6. Inability of the service system to cope with greater complexity of client needs and 

increased pressures resulting from deinstitutionalisation, homelessness, drug use, etc. 

(ACT Council of Social Service 2008: 18-19)
5
 

 

Overall the ongoing process of reform resulted in organisational ‘fragility’ amongst 

many community-based organisations (Spall and Zetlin 2004).  Further, according to the 

Australian Council for Social Service (ACOSS), the reform process had powerful and 

perverse effects on how the community service system operated (ACOSS 2004).  

ACOSS describes the impact of NCP on the community sector as follows:  

 

increased competition between agencies has led to a lack of cooperation and 

coordination; service quality has diminished in the race to the ‘price’ bottom; 

strict contractual arrangements have diminished innovation and individual 

responsiveness; there have been increased transaction costs for both 

governments and agencies; and large ‘corporate’ charities are emerging (at the 

cost of smaller local agencies) with many of the negative attributes that 

government bureaucracies are criticised for (2004: 8) 

                                                 

5
 I was contracted by ACTCOSS for this project and wrote the report. 
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At a time when communities were encouraged to take responsibility for their own 

problems the organisations that could have helped them were being undermined.  

Government agencies were also adapting to the ongoing administrative reform process 

and policy shifts.  This contributed to the perception that the service system was failing 

and governments and communities were unable to respond effectively to the 

increasingly complex problems they were facing. 

 

Complex problems 

 

As outlined in Chapter 3, debates about inequality, poverty measurement, social 

inclusion and disadvantage occurred from the 1970s onwards.  The policy shifts towards 

individual responsibility, consumer choice and private provision of services, combined 

with the funding constraints arising from administrative and policy reforms, affected the 

capacity of the service system to meet the needs of individuals.  The impacts of these 

changes on the community sector are highlighted in the Australian Council of Social 

Service (ACOSS) survey of community organisations in 2000 which found that 67% of 

agencies reported an increase in the number of people assisted since the previous year.  

Of the 2494 agencies 80% were operating at maximum capacity and 35% were running 

beyond capacity (Australian Council of Social Service 2000). 

 

The combination of concentrated entrenched disadvantage and the declining capacity of 

the service system led to the emergence of ‘wicked problems’ (Rittel and Webber 

1973); that is complex, deep-rooted, intractable problems that face communities and 

require coordinated multi-disciplinary and multi-organisational responses (Jervis and 

Richards 1997).  A number of writers argue that the emergence of complex problems is 

evidence of governance failure: 

 

because of the gaps which occur between different jurisdictions, they do not fall 

neatly into functional boundaries and cannot be addressed by centralised control, 

as they need localised, inclusive planning processes based on learning.  There is 

a ‘design deficit’ in the public sector … (Jervis and Richards 1997: 9-10) 

 

According to Keast (et al 2004), one of the biggest challenges for contemporary 

governments is to resolve highly complex and intractable social problems, such as 

poverty, unemployment, homelessness, drug abuse, and social dislocation.  “These 
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‘messy problems’ or ‘wicked issues’ present a special challenge to government because 

they defy precise definition, cut across policy and service areas, and resist solutions 

offered by the single-agency or ‘silo’ approach” (Keast, Mandell et al. 2004: 363).  The 

challenge is confirmed by the Australian Public Service Commission (2007) report 

which sees wicked problems as socially complex and multi-causal in nature.  These 

problems are evidence of chronic policy failure and require new whole of government 

approaches to address them (Australian Public Service Commission 2007). 

 

Pinnegar (2006) argues that there has been increased recognition that the complex 

and interrelated nature of social disadvantage and exclusion requires 

integrated, joined up, strategy led solutions.  Policy makers have responded to 

this need with policy initiatives which are equally comprehensive and joined up, 

“justified through a well researched evidence base rather than political whim”, 

and have outcomes tied to encompassing visions (Pinnegar 2006: 6-7) .  

However, he is concerned that the policy responses have become as complex as the 

problems themselves and thereby run the risk of being ineffective by trying to be all-

encompassing rather than pragmatic about taking action. 

 

4.5 Conclusion  

 

Our understanding of disadvantage in Australia has changed over time.  The emphasis 

on measuring disadvantage in Australia has moved from an income focused poverty line 

in the 1970s to a broad multi-dimensional concept of indicators of deprivation and 

wellbeing in 2008 (Chapter 3).  Concepts of polarisation and locational disadvantage 

and social exclusion have contributed to the debates about the nature of disadvantage. 

 

In recent decades there has been an increased focus on the spatial effects of policy and 

how these interact with disadvantage.  These effects are highlighted in the urban 

geography literature which shows how patterns of the distribution of advantage and 

disadvantage have changed over time and how disadvantage has become more 

concentrated, localised with cities increasingly polarised between rich and poor 

(Badcock 1997; Randolph 2004a; 2004b).  Whilst it could be argued that there has 

always been differential access to resources in cities and some degree of relative 
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disadvantage is inevitable in capitalist systems, the emergence of entrenched 

disadvantage raises questions about the effectiveness of welfare policies.  The urban 

geography literature has highlighted the importance of ‘place effects’ in understanding 

disadvantage.  The concept of place effects explains why measures that address people 

effects – ie the disadvantage experienced by individuals and addressed by income 

supplements for example – are not always effective at addressing overall disadvantage.   

 

To summarise the themes from the literature review (Chapters 2-4), it has been 

suggested that:  

 

 Restructuring (deindustrialisation and deregulation) and competition causes 

uneven development and polarisation; 

 Government capacity to respond is limited by entrepreneurialism and public-

private partnerships;  

 Redistribution is undermined with targeting of welfare policy to address 

disadvantage; and 

 Spatial targeting is both an outcome of, and contributor to these processes. 

 

These concepts have been discussed with reference to the Australian literature on 

locational disadvantage and polarisation (Chapter 3); and urban governance and 

institutional reform and social policy ideology (Chapter 4).  From the literature review 

three potential explanatory factors can be identified for the emergence of spatial 

targeting in Australia. 

 

Firstly, in Australia concentrated locational disadvantage was exacerbated as a result of 

the interaction of housing and employment policy with economic reform processes and 

a lack of spatial awareness in government policies that saw the emergence of complex 

problems in Australian cities.   

 

Secondly, the public sector reforms of NPM, NCP and the associated urban 

entrepreneurialism, limited governments’ capacity to respond to disadvantage.  These 

reforms led to greater fragmentation in the service system.  Fragmentation was the 

outcome of structural causes, such as intergovernmental relations between the three 

levels of government; and reform processes, such as public sector cuts, contracting-out, 
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user pays and purchaser-provider arrangements.  The capacity of the service system was 

undermined as community organisations affected by funding reforms, struggled to 

respond to increasing demand and complex needs.  This was not the result of 

institutional inertia (Brenner 2004b) but design deficits (Jervis and Richards 1997) and 

reform overload.  NPM and NCP reforms were followed by integrated governance with 

a focus on bringing together all the agencies in the system and achieving outcomes.  

Integrated governance was consistent with the idea that governments were not solely 

responsible for addressing problems, but must work in partnership with communities.  

This ideology influenced the social policy shifts that occurred in the 1990s. 

 

Thirdly, in Australia the universal mechanisms for redistribution were not undermined 

by regional devolution of economic policy (Chapter 2), but by ideological shifts away 

from government service provision towards individual responsibility.  Economic 

restructuring had an adverse impact on people living in particular locations which meant 

that the traditional operation of Australia’s welfare system was undermined.  The shift 

in responsibility from governments to communities saw the emergence of concepts of 

social capital, community strengthening and social inclusion.  Community engagement 

was also a way to counter the increasing political volatility of the electorate.  These 

interconnected processes led to the emergence of spatial targeting, as a new way to 

address complex problems.  

 

The literature review suggests that there has been a failure of traditional approaches to 

address disadvantage.  Consequently, the nature of disadvantage has changed over the 

last 30 years becoming entrenched, cumulative, complex and locationally concentrated. 

Policy makers adopted new community focussed approaches to address disadvantage in 

the form of spatially targeted programs (Chapter 2).  As a result of the literature review 

the research questions for this study can be restated as follows:   

 

1. Were the factors of uneven development, governance reform and complex 

problems influential in the adoption of spatially targeted programs?   

2. To what extent were the new programs institutionally distinct from traditional 

functional approaches to disadvantage?  
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3. How and why were particular programs developed and implemented and what 

affect did they have? 

4. What do spatially targeted programs tell us about alternative approaches to 

addressing complex issues?   

 

These questions are addressed by applying the concept of spatial targeting to examine 

the development and implementation of place management programs in two Australian 

cities.  Distinctive features of the Australian context are examined in order to extend the 

concept of spatial targeting and to understand the implications of spatial targeting for 

policy, service delivery and responding to disadvantage.  The methodology is outlined 

in the next chapter.   



 

 99 

Chapter 5 Methodology  

 

In this chapter the methodology or the approach to the research is outlined. A case study 

methodology using multiple sources of evidence has been selected.  The research design 

incorporates a constructivist approach and therefore includes interviews as a key source 

of evidence, as well as document analysis.  A conceptual framework derived from the 

literature review and drawing on institutional, policy process and implementation theory 

is proposed as the basis for analysis of the case studies. 

 

Whilst potential explanatory factors for the emergence of spatial targeting in Australia 

have been derived from the literature review a number of questions remain unanswered.  

Specifically, it is not clear from the literature why spatial targeting in the form of place 

management programs was adopted in the two Australian states of New South Wales 

(NSW) and Queensland?  This research asks: why governments adopted this particular 

policy; how was it implemented; and what effect did it have on public administration?  

By using a case study approach in-depth recent examples of spatial targeting can be 

examined to answer these questions.  Four case study sites have been selected for 

analysis from the two states of NSW and Queensland.  One case study is located in 

Western Sydney and three nested case studies are located in Brisbane. 

 

The chapter begins with an outline of the approach to the research and the conceptual 

framework (Section 5.1).  The case study structure, design and selection are described in 

Section 5.2.  A good case study should document the design strategy including how the 

cases were selected; the extent and limits of the data collected; the method to be used to 

ensure triangulation and improve the validity of the findings (Dopson 2003).  The 

techniques for data collection and analysis are outlined in Section 5.3.  Processes to 

ensure rigor are discussed in Section 5.4 and ethical considerations are discussed in 

Section 5.5.  Finally, justification for the proposed approach is explained in Section 5.6. 
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5.1 Conceptual framework 

 

The purpose of the research is to test and extend an existing concept through empirical 

analysis.  In other words the concept of spatial targeting – as developed in the UK and 

European context – is applied to the Australian case.  A set of propositions to explain 

the emergence of spatial targeting in Australia has been derived from the literature 

reviewed in Chapters 2-4.  The relevance of the propositions is tested through analysis 

of four case studies.  This is consistent with a descriptive-empirical approach to theory-

making which seeks to build an explanation of reality based on observable ‘facts’ and 

link together, a set of ideas and hypotheses to facilitate debate (Stoker 1995).  The 

conceptual framework is used to examine and build an explanation of a contemporary 

policy case in order to understand how the policy process works and how problems are 

addressed.   

 

The conceptual framework centres on the concept of spatial targeting and identifying a 

broad range of factors that may explain its emergence in Australia.  A number of 

contextual and institutional factors have been identified in the literature review to 

explain the emergence of spatial targeting.  In the broad national context the factors are 

uneven development and concentrated disadvantage leading to complex problems.  The 

institutional factors operating at the national level are governance reforms, policy 

effects and service system capacity.  The relevance and importance of these factors is 

tested in the case studies.   

 

Analysis of policy-making and implementation processes determines why place 

management was adopted as the specific form of spatial targeting in Australia and what 

the actual effects of the programs were (Heclo 1972; Howard 2001; Barrett 2004).  

These issues are central to the recent debates about institutionalism and the argument 

that institutional analysis needs to incorporate formal rules and structures and historical 

factors as well as the role of actors, context and the dynamic of interaction between all 

these factors (Brennan and Castles 2002).  The conceptual framework proposed for this 

study draws on recent debates about institutionalism, policy analysis and 

implementation studies to enable analysis of multiple sources of evidence in the case 

studies. 
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Institutionalism 

 

Institutional theory begins with the premise that institutions are an integral feature of 

social life.  “Institutions are the organized patterns of socially constructed norms and 

roles and socially prescribed behaviours expected of occupants of those roles, which are 

created and recreated over time” (Derived from Goodin in Brennan and Castles 2002: 3-

4).  A researcher using an institutional approach takes into account:  

 

 agency or the role of actors and the context in which they operate; 

 the established practices, norms and rules that influence that context;  

 the historical developments and influences that have led to their establishment;  

 who has access to resources and power within the context; and  

 how these influence interact to produce action. 

 

As this research seeks to understand policy decisions, public administration practice and 

the political processes surrounding them, institutional analysis is incorporated into the 

conceptual framework.  In political science, institutions have traditionally been defined 

as the rules, procedures and formal organisations of the political system and their 

impact on political practice and government policy making (Stoker 1995; March and 

Olsen 2006).  This includes non-government organisations, networks and professional 

bodies as well as the informal practices and activities in which policy makers are 

engaged.  Together these provide the culture and context in which activities take place. 

 

There are debates within political science about institutionalism.  For example, some 

political scientists have argued that politics should be analysed as a socially constructed, 

discursive and dynamic process of change and not simply a formal set of historically 

defined rules (McAnnulla 2002; Schmidt 2006).  The debates highlight a number of 

critiques in the political science and social science literature of institutionalism.  First is 

the argument that traditional institutional analysis is anti-theoretical (Rhodes 1995).  

Second, institutional analysis is static and does not recognise that institutions are 

constantly changing and there is a need to explain their emergence (Hay 2006; Schmidt 

2006).  Third, because historical institutionalism emphasises path dependence it is 

unable to account for institutional change (Hay 2006).  In other words, how actors 

influence change in institutions and the role of ideas and discourse in bringing about 
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change.  Fourth, is the fuzziness of the term institution itself, in terms of whether 

institutions are social practices (rules and norms), or organisations or social bodies 

(Jessop 2001).   

 

My starting point is that the debates about institutionalism have provided a robust 

reworking of the approach that can be drawn into an analytical framework for 

understanding policy cases in public administration.  As Jessop (2001) notes 

institutionalism has much to offer methodologically, particularly as a heuristic device. 

 

The conceptual framework proposes a multiple analytical approach that addresses the 

criticisms of institutionalism in the following ways.  As a study of public 

administration, an understanding of formal/legal arrangements is required to identify the 

rules and procedures that form the institutional context for spatial targeting.  This 

includes written rules as well as established customs and behaviours that evolve from 

them (Rhodes 2006).  In seeking to explain why spatial targeting emerged in a particular 

place and time, a historical contextual analysis is used to identify the particular factors 

that may have led to the emergence of the phenomenon (Hall 1993).   

 

Addressing the critique of historical institutionalism as being unable to identify path 

shaping factors (Hay 2006), a constructivist approach is used to consider issues of 

agency and structure in the shift to spatial targeting.  The constructivist approach is 

most useful in understanding institutional change (Hay 2006; Schmidt 2006).  In this 

respect a focus on the proximate decision-making process and role of key actors has 

much to contribute to the analysis (Howard 2001).  This also tests the suggestion that 

ideas and advocacy were important in the emergence of place management (Chapter 2).   

 

A danger with constructivism is a tendency to extend the concept of deliberate action to 

gradually evolving social institutions: not all action is intentional and is also only 

partially understood (Stoker 1995; Halkier 2003).  Therefore, in the case studies, one 

line of enquiry concerns the perceptions of policy actors about the environment and 

context in which they were operating and the influences and ideas surrounding their 

work.  A second line of enquiry is to use textual analysis to compare actors’ reports 

against key documents relating to the program and to identify the unintentional aspects 

of the policy process.  In this respect constructivism is a tool for analysis to be applied 

to the case studies.  
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It is argued here that a number of variables from either formal, historical or 

constructivist institutionalism may explain the process of change involved in the 

adoption of spatial targeting.  Therefore the case studies are analysed in terms of:  

 

 historical/contextual factors preceding the adoption of the program;  

 organisational rules and structures mobilised and implemented;  

 discourse and ideas contained in the debates and advocacy; and  

 the role of strategic actors in the decision-making process. 

 

In this way the study draws on a range of factors by considering: the formal 

organisational structures and events preceding the policy; the role of agency in the form 

of actions taken by strategic actors; and the role of discourse in policy development and 

the decision-making process.  These latter points are drawn from the policy analysis and 

implementation studies literature. 

 

Policy analysis and implementation studies 

 

In the policy analysis literature it is argued that insufficient attention has been given to 

the context immediately preceding a decision and the influences on the choices that are 

made (Heclo 1972; Howard 2001).  Howard (2001) calls this the proximate decision-

making process that focuses attention on the role of officials in policy process.  He 

argues that policy studies can focus on different levels of analysis – environment, 

institutional and process levels – to yield different insights into the policy process 

(Howard 2001).  Howard’s analytical framework is adapted for this research to take into 

account these three levels as well as adding a fourth level of implementation which 

focuses on the effects of the policy in practice (Barrett 2004). 

 

The four levels of analysis are an adaptation for analytical purposes.  Some political 

scientists argue that policy analysis and implementation processes are part of 

institutional analysis (Heclo 1972) and that new institutionalism takes account of the 

differentiated levels of analysis proposed here (Schmidt 2006).  By separating out these 

levels the political process involved in the development and implementation of spatially 

targeted programs is explicitly identified.  This is in recognition that the proximate 

decision-making process is as important to policy analysis as the content of the policy 
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(Howard 2001) and that the implementation process is an integral and continuing part of 

the political policy process (Barrett 2004).   

 

This last point is related to the criticism that policy studies tend to assume that once a 

decision is taken the implementation proceeds ‘unproblematically’ and consistently 

(Barrett 2004).  Barrett (2004) argues that policy is both a statement of intent as well as 

a negotiated output emerging from the implementation process.  From this perspective: 

 

analytical attention shifts away from a focus on formal organizational 

hierarchies, communication and control mechanisms, to give more emphasis to 

the power-interest structures and relationships between participating actors and 

agencies, and the nature of interactions taking place in the process, as key 

factors shaping the policy / implementation outcomes (Barrett 2004: 253).   

 

As well as analysing both the content of the policy – in particular the policy aims – this 

research includes analysis of the implementation process and outcomes of the policy.  In 

this way both the intended and actual effects of spatial targeting are considered (Barrett 

2004).  The focus on the process of implementation addresses Barrett’s (2004) argument 

that policy is negotiated and given effect by the agents and structures involved in 

implementation.   

 

The approach proposed by Barrett and adopted in this thesis sees implementation as part 

of the policy process and recognises that it is artificial to divide policy formation or 

decisions and implementation or actions.  In practice these stages evolve, with actions 

being restrospectively reinterpreted to fit the policy decision (Pressman and Wildavsky 

1979).  The approach also takes into account that policy is not necessarily a top down 

process where a decision is taken by politicians for administrators to implement, rather 

there a range of actors involved in both the decision making and implementation 

process.  It is consistent with Palumbo and Calista’s 1990 essay that “implementers are 

involved in every stage of the policy cycle” and “bureaucrats are involved in policy 

design” across the many stages of the process (in Hill and Hupe 2009: 63).  There is 

discretion at the administrative level with advocates and networks of actors interpreting 

policy and influencing the actions taken.  The involvement of a number of actors in the 

formulation and development of policy can be understood as a process of policy ‘co-

formation’ (Hill and Hupe 2009: 127).  This contrasts with the focus in traditional 
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implementation theory on a hierarchical decisions and distinct identifiable stages 

between the policy decision and implementation process. 

 

Hill and Hupe (2009) propose a new way of researching implementation influenced by 

the concept of governance or government in action.  Rather than a sequential stages 

approach to the policy process they propose a Multiple Governance Framework for 

understanding implementation.  The framework is broader than a traditional institutional 

approach and focuses on actors and activities as well as formal and actual authority to 

engage in the activities.  The multi-dimensional nature of the framework includes 

institutional design, directional governance – rules setting and mission – and operational 

governance in terms of both organisation and individual actor levels (Hill and Hupe 

2009).   

 

The aim of the Multiple Governance Framework is to provide a theoretical base for 

implementation studies that allows a researcher to identify a connected set of factors, 

operating at different scales that in aggregate represent governing in action (Hill and 

Hupe 2009).  The rationale is that governance research is preceded by the meta-question 

of “who acts where, doing what, in which scale and how” (Hill and Hupe 2009: 124).  

These elements are reflected in a multi-dimensional setting of government in action as:  

actors (who); administrative layers (where); sets of activities (doing what); action 

situations and scales (on which scale); and political-administrative craftsmanship (how).   

 

A longstanding concern of implementation studies has been to explain the gap between 

“the initial formulation of the goals of a public policy and the results of that policy” 

(Hill and Hupe 2009: 200).  More recently the focus has been on the intentions and 

achievements of government actors.  Applying the concept of governance broadens the 

focus of implementation, by analysing the role of government, identifying the actors 

and activities involved and the types of governance being practiced.  Governance 

recognises complexity in understanding “purposive action and control over policy 

processes” (Hill and Hupe 2009: 201).  Implementation research needs to consider 

multiple administrative layers, interorganisational relationships, and a range of 

managerial actions causing various agency responses.  Other potential influences on 

implementation are the role of citizens, other policy actors and macro-environmental 

factors.   
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This new conceptualisation of implementation research has much to offer this study, as 

it focuses attention on how policy evolves and is influenced by a range of actors.  In 

other words, how the intent of a policy decision can be reformulated in a changing 

context, through interaction and interpretation of these circumstances by a range of 

actors.  Therefore, following Hill and Hupe’s (2009) insights, implementation is used in 

the conceptual framework for this study as follows:  administrative arrangements or the 

rules and inter organisational factors; agents, structures and actions or actors and 

activities; and actual effects or how the policy intent is reformulated through the 

implementation process to achieve certain results. 

 

Further, the focus here is on the public policy process as it is unfolds and is influenced 

in practice by different types of factors, rather than a sequential set of stages.  Based on 

the literature discussed above these factors are identified here as four levels of analysis 

which form the conceptual framework for the research (Figure 5.1). 
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Figure 5.1  Conceptual framework for spatial targeting 

 
 

 

The framework is applied to in-depth analysis of two cases of spatial targeting in 

Australia.  The analysis focuses on the context preceding spatial targeting, the decision-

making process and the implementation of the programs.  The case studies examine the 

following propositions derived from the literature review: 

 

1. Uneven development, disadvantage and complex problems were significant 

contextual factors in the adoption of place management programs in Australia. 

2. Governance reforms, policy effects and service system capacity were the 

institutional factors that influenced the adoption of place management.  The 

program was adopted as a deliberate institutionally distinct policy approach. 
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3. Policy failure, advocacy and entrepreneurs were significant influences in the 

policy and proximate decision-making process for the adoption of spatial 

targeting. 

4. The actual effects of the place management programs were different from the 

intended effects and highlight the importance of examining implementation in 

the policy process. 

How these propositions apply to the conceptual framework and case study questions is 

outlined in Table 5.1  

 

Table 5.1  Conceptual framework and case study questions 

Level of Analysis * Research Question / Sub Questions 

Contextual – environmental and 

policy factors 

What was the context preceding the adoption of spatial 

targeting? 

 To what extent were the factors of uneven 

development, disadvantage and complex problems 

evident in the impetus for place management 

programs? 

Institutional – formal administrative 

arrangements and structures 

How did institutional arrangements for spatial targeting 

differ from traditional arrangements? 

 Were governance reforms, policy effects and service 

system capacity influential in the context preceding 

and surrounding place management programs and 

how were they addressed or incorporated into the 

process? 

Policy – development, content and 

aims and the decision-making 

process 

Why was spatial targeting adopted and what was the 

intent?  

 Who was involved in policy development and how 

did place management get on the agenda?  

 What was the rationale for the programs? Were 

policy failure, advocates and entrepreneurs part of 

the policy process? 

Implementation – priorities, 

agencies involved, organisational 

arrangements, process, actions taken 

and outcomes 

What were the effects of the program and how did it 

evolve in the implementation process?  

 Were the actual effects of the program consistent 

with the intended effects?   

 What do the cases of spatial targeting demonstrate 

about the implementation of new programs and what 

are the implications for urban governance? 

(*adapted from Howard 2001) 
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A comparison at different analytical levels is used to identify the similarities and 

differences between the two cases.  The findings of the case studies are used to test the 

conceptual framework and extend the concept of spatial targeting.  The case study 

findings and the conceptual framework are combined to assess the implications of 

spatial targeting for disadvantage, urban governance and social policy. 

 

5.2 Case study design 

 

This case study research is both descriptive and explanatory.  Firstly, the research 

describes a particular form of spatial targeting – place management.  The description 

provides background, context, classification and sequence to answer who implemented 

the place management programs and how was it done (Neuman 1991).  Secondly the 

research explains why governments adopted spatial targeting to address urban 

disadvantage.   

 

There are four case studies – one in Western Sydney and three nested case studies in 

Brisbane (Figure 5.2).  The rationale for the selection of case study sites is explained 

below.   

 

Figure 5.2  Nested case studies 

(*South West Corridor) 

 

Case studies have an advantage over other research methods in that a range of data 

collection techniques can be used in the research process.  This adds to the depth and 

reliability of the data collected by cross-checking across different techniques (Yin 

2003).  Multiple sources of information are used in the case studies with semi-structured 

Western Sydney 

Case study 

(2)  

Inner City 

 

Case study 

(3) 

Zillmere 

 

Case study 

(4)  

SW Corridor* 

 

Brisbane 

Case study 

(1)  

Cabramatta 
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interviews a key source of evidence.  In addition, the case studies are structured to take 

into account multiple levels of analysis – context, institutional arrangements, policy 

development and implementation (see Table 5.1).   

 

Table 5.2  Structure of case study chapters 

Context and policy development  Implementation and outcomes  

History and context – traditional approaches to 

disadvantage including changes in state welfare 

spending  

Implementation – processes, sites, boundaries 

and resources 

Policy influences – structures and players, 

getting the problem on the agenda  

Institutional arrangements – governance and 

community involvement  

Issues – including social and spatial 

dimensions of disadvantage 

Evaluation –program achievements, effects, 

outcomes   

Intent – stated policy aims and program 

strategies 

Findings 

 

For Western Sydney, context and policy development is covered in Chapter 6 and 

implementation and outcomes in Chapter 7.  For the nested case studies in Brisbane the 

context and policy development for each case study is the same and therefore covered in 

Chapter 8.  However, Chapter 9 is split into three sections for discussion of each of the 

Brisbane case studies: Inner City, Zillmere and South West Corridor. 

 

Design 

 

For case studies, theory development as part of the design phase is essential (Yin 2003).  

In this research the theoretical framework is derived from the existing concept of spatial 

targeting and tested in the case studies.  The concepts from the political science and 

urban geography literature are examined using a historical comparative approach as 

follows:  

  

 Developments in social policy, disadvantage and governance arrangements at 

the federal level are analysed as contextual influences; 

 Developments at the state level are analysed and compared between the two case 

studies; and 

 Findings from case studies are compared against the conceptual framework.   
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In this way the concept is tested and applied to extend our understanding of spatial 

targeting. 

 

The case study design incorporates key aspects of qualitative research: narrative to 

describe the case; illustrative to test the concepts; and analytic comparison to explain 

the case (Neuman 2003).  The design incorporates multiple perspectives and 

interpretations from the actors as part of multi-evidential approach.  Analytic 

generalization uses previously developed theory as a template with which to compare 

the empirical results of the case studies.  By using analytic generalization to consider 

theories broader policy implications can be inferred from case studies (Yin 2003).  The 

process for comparing the case study results with the conceptual framework is described 

below.  

 

A robust strategy for analysis of case study data should be incorporated into the 

research design to ensure rigour or internal validity in the process (Dopson 2003: 219).  

A robust strategy is designed to consider: 

 

1. Previous relevant work – the case study chapters begin with an outline and 

examination of previous relevant research to draw out issues or questions 

relating to the cases and the context in which the programs were implemented. 

2. Similar case studies – the policy and implementation studies literature is used as 

a basis for the design and analysis of case studies in public policy.  

3. Impact of the social and historical context in which the research was carried out 

– the contextual factors that are relevant to each case are described in the case 

study chapters.  How the social and historical context influenced key actors is 

canvassed in the interviews for the case studies. 

 

Whilst there was some previous research relating to the research subject (Chapter 2), the 

cases were selected on the basis that there was limited in-depth comparative work on the 

implementation of place management programs in Australia. 
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Selection  

 

The case studies of place management programs are located in Brisbane and Western 

Sydney.  In Brisbane three sites were selected and in Western Sydney one site was 

selected.  The sites were selected on the basis that they offered considerable potential to: 

yield information rich data; highlight unique as well as comparable characteristics to 

broaden our understanding of the phenomenon; and demonstrate different approaches to 

the policy process. 

 

In addition, the final criterion was access to a range of stakeholders and sources of 

information.  This criterion is linked to the selection of three sites in Brisbane and only 

one site in Western Sydney.  In the Brisbane cases there was an opportunity to access a 

greater range of stakeholders and information as a result of my previous experience 

working in the Brisbane City Council.  The Brisbane fieldwork was also negotiated as 

part of a consultancy project with the council.  Under these arrangements it was possible 

to conduct fieldwork in three sites in Brisbane and talk to practitioners and key 

informants in each of these areas.  Access to a range of internal (not publicly available) 

documents was allowed.  The use of this material was formally agreed in the contract 

arrangements with the council and approved through Griffith University’s ethics 

process.  As a consequence of this ‘opportunistic access’ there is a greater breadth of 

material available from the Brisbane sites (Yin 2003).  Therefore there are four case 

studies as shown in Figure 5.2 above. 

 

The selection of case studies in two states potentially provided complementary and 

contrasting empirical evidence regarding the policy process.  The Brisbane cases are an 

example of a local government led policy process whereas the Sydney case is an 

example of a state government led policy process.  Therefore there is potential for 

comparative analysis across the sites to yield different insights into spatial targeting. 
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5.3 Data collection, analysis and interpretation 

 

This is a qualitative study using a narrative descriptive-analytical approach to case 

studies.  Semi-structured interviews are the main source of primary data collection.  

Documentary analysis is used to identify contextual factors and policy development 

processes for the case studies.  This includes previous research and academic papers – 

in some sites interviewees explicitly referred to reports and academics whose work 

influenced the development of the programs or could provide additional factual 

information.  The implementation and outcomes chapters rely primarily on information 

from interviews, supplemented by the secondary sources, such as government reports, 

conference presentations, speeches and media reports. 

 

Interviews 

 

In-depth, semi-structured interviews were a principal source of data.  Interviews are 

used to expand, reflect and corroborate written records; they add depth and bring a 

variety of perspectives to the analysis (Yin 2003).  Interviews help to construct accounts 

in the actors own voices.  They are important in this study because they add 

practitioners’ views on how the intended policy was interpreted and implemented 

(Barrett 2004).  Government documents contain a range of stated aims but it is in the 

implementation process that the policy aims are interpreted and enacted by practitioners.  

Therefore, the perspectives of practitioners have the potential to provide information 

that adds depth to the research.  For this potential to be realised there must be processes 

for ensuring the reliability of the information collected at interview.  The processes used 

in this research are described in Section 5.4. 

 

Interviews were conducted with a purposive sample of informants, selected by targeting 

key representatives from state and local governments and community groups.  Key 

informants were asked if there were any other agencies or individuals who should be 

interviewed, to maximise the information available from practitioners.  Data from the 

interviews was compared with official documents in each of the case studies.  The text 

of the in-depth interviews and documents was sorted into the four levels of analysis 

outlined in Table 5.1.  Themes and patterns were drawn out from the interview notes 
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and matched between informants and cross-checked with secondary data such as official 

documents and reports.   

 

Interviewees were selected on the basis that they were involved in administering or 

implementing the programs, rather than recipients of the programs.  This is linked to the 

nature of the research questions.  Firstly, the research centres on the administrative 

arrangements and policy focus of the programs not the impact of service delivery on 

individuals in an area.  Secondly, the research seeks to understand the policy decision-

making process and therefore focuses on key actors in that process.  This is consistent 

with the constructivist approach.   

 

Semi-structured interviews were chosen in the design process so that broad questions 

could be asked to elicit a range of information.  Further, the flexibility of qualitative 

case study analysis and semi-structured interviews in particular, is that it can take into 

account the unique features of different cases and adapt questions to draw out the 

particular issues in each case.  The process included prompts designed to understand in-

depth what really happened.  The questions sought to identify the nature of the changes, 

impediments and challenges, and how key actors influenced the implementation 

process.  A weakness of semi-structured interviews is that it can result in variability in 

the type of information collected; this can cause difficulties in checking the accuracy of 

the information.  However, the potential to yield additional information from this type 

of interviews outweighed the risk.  The risk was minimised by seeking feedback from 

all interviewees on the reported findings (see Section 5.6) 

 

The information sought across the case studies was as follows: 

 

 Why did governments adopt place management programs?  

 What were they hoping to achieve?  

 What were the challenges and what have they learnt?  

 What were the outcomes?  

 

How the interview questions address the case study questions and link to the conceptual 

framework is outlined in Table 5.3.  
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Table 5.3  Case study data collection and conceptual framework 

Case study questions Interview questions Level of analysis 

Why was spatial targeting 

adopted? 

Thinking about the context what issues were 

you facing eg public sector reform, 

organisational, political?  

Contextual 

 

 How were the sites or ‘places’ chosen and 

why?   

Policy 

What were governments 

hoping to achieve? 

What were the key issues government was 

hoping to address through a place 

management approach?  

Why did the government put resources into 

place management? 

Policy 

How was it implemented? 

 

How was place management implemented?  

Particularly in terms of community, 

organisations and government coordination.  

What were the milestones/major steps in 

establishing the place process?  

What were the challenges and how well were 

they addressed? 

Implementation 

How did spatially targeted 

programs differ from 

mainstream programs? 

What would help governments to address the 

challenges?   

How did decision-making processes work; 

and relationships between stakeholders? 

What were the impacts of place management 

in terms of the operation of government? 

Policy 

Institutional 

Implementation  

What were the effects and 

outcomes? 

What were the achievements? What worked 

and why?   

Implementation 

 What were the turning points / 

breakthroughs?  
 

 What would you do differently based on 

what you know?   

 

What are the governance 

implications of spatial 

targeting? 

How would you describe the status of ‘place’ 

in government today?  

What do you think is the future of place or 

spatially based approaches? 

Institutional 
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Additional questions designed to explore the unique features in each case study site 

were also included.  In the Brisbane cases an additional question centred on the nature 

of community involvement in the place management program, as this was a particular 

emphasis in the program.  In the Western Sydney case the importance of the Premier’s 

Department and key advocates in the program was examined.  The additional questions 

were incorporated into the design on the premise that these would highlight important 

contextual factors in each case.  The differences or unique aspects of each case were 

also significant for comparative analysis (Chapter 10). 

 

Selection of key informants 

 

The process for selecting key informants varied between the two case studies as a result 

of previous employment with the place management program in Brisbane.  As stated, in 

Brisbane there was access to a greater range of data sources than in the Western Sydney 

case (Yin 2003).  As this component of the fieldwork was also part of a commissioned 

project for the Brisbane City Council, access to informants was negotiated as part of 

that project.  In the Brisbane case, government interviewees were selected from local 

government as well as central agency and regional offices across a number of state 

government departments.  As a result of this access and the nature of the program in 

Brisbane it was possible to examine the place management program in the three case 

study sites operating at the time.  Therefore in Brisbane the research involved three 

nested case studies and a greater number of interviews than Western Sydney. 

 

In Western Sydney a different selection process was required as the key informants 

were not known to me.  Here the process was closer to ‘snowballing’ in that a few 

potential informants were identifiable through secondary sources such as conferences or 

articles about the place management program.  These sources were approached to 

identify key informants for interview.  The key informants were selected on the basis of 

the following criteria: 

 

 Significant involvement in developing and/or implementing place management 

programs in NSW;  

 Awareness of strategic and political issues, including intergovernmental 

relations;  



 

 117 

 Understanding of public policy processes and public administration; and 

 Representing a cross section of agencies involved in place management 

programs.  

 

In addition, some ‘cold’ calls were made to program contact officers identified through 

agency websites.  

 

Data collection  

 

There were two phases of primary data collection for the case studies.  The Brisbane 

data collection phase was undertaken in 2004 and followed up with a key informant in 

subsequent years to check developments.  The Western Sydney data collection phase 

was undertaken in 2007.   

 

The Brisbane data collection process covered the three place management sites 

operating at the time: Inner City, South West Corridor and Zillmere.  Sources of 

information in the Brisbane case were: government reports, council working documents, 

ABS data, speeches, interviews and workshops.  For this case study eleven interviews 

and three workshops from April to July 2004 were conducted.  Codes were allocated to 

interviewees to maintain confidentiality (Table 5.4). 

 

Table 5.4  Brisbane primary data collection by type 

Type Number Code 

State government (5) and council (1) interviews 6 Stakeholders G1 – G6 

Non-government organisations (NGO) interviews 5 Stakeholders 1  5 

Zillmere Workshop  5 Workshop 27/4/04 

South West Workshop  

(5 council; 1state government) 

6 Workshop 29/6/04 

Inner City Workshop 10 Workshop 6/7/04 

 

The Brisbane City Council commissioned two projects as part of an internal review of 

the program: Review of the Zillmere Place Engagement Process; and the Place 

Learnings project.  A contract was negotiated with the council to undertake these 

projects which included interviews with a range of stakeholders and workshops with 
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council staff to discuss implementation of the place management program.  It was 

agreed with the council and informants that the material from the interviews and 

workshops would be used for the PhD research as well as to inform internal council 

processes.  Council staff provided access to approximately forty internal working 

documents (referenced in the chapters as BCC document by date where possible) as 

well as the evaluation report (Thompson, Reddel et al. 2003).  The evaluation report 

was a valuable source of secondary information in that large amounts of material had 

been provided by state government and council representatives for evaluation purposes.  

Therefore, details of the information provided during the workshops and interviews 

could be cross-referenced with the material in the evaluation report.  

 

Data collection for the Western Sydney case study involved eight interviews (Table 

5.5). 

 

Table 5.5  Western Sydney primary data collection by type 

Type Number Code 

State Government 4 Interviews 

NSW 1-8 Local Government 2 

Non-government 2 

 

 

Of the key informants interviewed – four were from state government departments, two 

were from local government agencies; one was from a community based organisation 

and one was an external advisor to state and local governments.  The interviews were 

conducted from August to November 2007.  Notes of the interviews were circulated to 

stakeholders for feedback.  The revised record of interviews was included in a final case 

study report circulated to informants for verification. 

 

Questions centred on why NSW governments adopted place management programs, 

how programs were implemented and the outcomes.  As there were a range of place 

management programs operating across the state, it was necessary to narrow potential 

key informants to a focused site.  A site in Western Sydney was selected as a focus for 

the interviews on the basis that: 
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 One of the longest running place management programs was implemented in 

Cabramatta in the Fairfield City Council area; and 

 Fairfield City Council is one of the few examples in Australia of an organisation 

that is structured around place and outcomes management (Chapter 2) in 

contrast to traditional functional management structures. 

 

Therefore, the Cabramatta site in the Fairfield City Council local government area 

represented a unique and comprehensive example of state and local government 

involvement in place management. 

 

Sources of information included government reports, departmental and council working 

documents, websites, ABS data, speeches and interviews.  Over twenty six documents 

were gathered and informed the analysis; of these four documents were not publicly 

available (referenced in the chapters as NSW document and date).  There were also a 

significant number of research reports and academic references that supplemented the 

primary data collection and provided valuable insights into the contextual analysis.  

These are referenced in the relevant chapters.  

 

Data analysis 

 

The process of data collection began with the identification of themes and unresolved 

issues arising from the literature review and methodological considerations.  The semi- 

structured interview questions were designed to be general enough to elicit a wide range 

of information and to develop a robust explanation of the research subject.  The themes 

that emerged from interviews were written into a draft report and checked with 

interviewees for accuracy.  These were supplemented and checked against government 

documents.  The interviews were written into case study findings and reports for a two 

stage analytical process – comparison across case study sites and then against the 

conceptual framework.  Where interviews provided depth, the different analytical levels 

provided the breadth to take into account a range of perspectives and aspects of the 

explanatory process.  Depth and breadth in the case studies contributes to rigor, 

understanding and explanation.  Table 5.3 above outlines how depth and breadth were 

framed in the case study design. 
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Interviews were a key source of case study information.  By using semi-structured 

interviews the researcher can ask for the informant’s opinion on events or facts as a 

means of corroborating previously gathered data (Tellis 1997b).  The interview 

questions were based on the research questions and issues arising from the literature.  

Relevant interview data from all the interviews for each case study was collected, coded 

and analysed and potential ‘regularities, patterns and explanations’ were written into 

key themes (Connell, Lynch et al. 2001).  The documentary sources – including 

government reports, briefs, minutes and speeches – were compared with data obtained 

through the semi-structured interviews.  The process outlined in Section 5.4 was 

designed to check the accuracy of the data collected. 

 

The interviews centred on ‘why’ and ‘how’ questions: the context and purpose of place 

management, how it was implemented, what were the achievements, challenges and 

lessons and what is the future.  Responses could be compiled and then coded according 

to key themes and reported in a summary report.  The interviews were written into case 

study reports as the narratives for the sites.  Having constructed the narrative, the 

evidence presented in the case studies was analysed in terms of the theoretical 

propositions of the study.  Here the analytic process relied on pattern matching between 

the proposed explanatory factors derived from the literature and the factors emerging 

from the case study evidence (Tellis 1997a).  The purpose was to illustrate the extent to 

which the data matched the conceptual framework.  Finally, comparative analysis was 

used to draw together the relationship between the cases and explain and extend the 

conceptual framework.  The implications of the study were theorised through cross- 

referencing between the macro-level conceptual framework and micro-level case study 

data.  Revised concepts, explanation and implications were checked with participant and 

interpretive communities (Bradshaw and Stratford 2000). 

 

Data interpretation 

 

The analytic process relied on a number of steps to check the interpretation of the data.  

A key part of interpretation was working intensively with the data through researching, 

writing up, analytical memos and notes, reviewing, rewriting and reporting.  Consistent 

with Berg and Mansvelt’s (2000) ‘writing in’ process, the steps for interpreting the data 

involved: 
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1. Keeping a journal of ideas and notes throughout the study for the purpose of 

critical reflexivity and to trace the development of insights and understanding.  

2. Recording and writing up notes to check with interviewees and combine notes 

from each interview against questions and themes.  

3. Analysing key and consistent messages/themes for the key findings written up in 

the case report.  

4. Checking accuracy of case report with interviewees including circulation of the 

draft report for comment and feedback.   

5. Cross-checking and reworking written up case study chapters against case 

reports and interview notes. 

6. Comparing across cases with reference to the conceptual framework and the 

propositions derived from literature review.   

 

Then the written report in form of dissertation involved drafting and redrafting based on 

feedback from supervisors, participant and interpretive community (Bradshaw and 

Stratford 2000).  This process of writing up, checking and reworking promotes analytic 

depth and adds to the rigour of the research. 

 

5.4 Rigour 

 

The reliability and validity of qualitative research is the source of much debate in social 

science.  This section describes the measures taken to address the issue of rigour in the 

research.  As a qualitative study there has been a deliberate decision to avoid ‘setting the 

research up for failure’ by trying to replicate the tests used in quantitative research to 

establish reliability and validity (Winter 2000).  Therefore, the focus is on ensuring: 

accuracy of the data collected; whether a plausible explanation has been offered based 

on multiple data sources and logical reasoning; and whether the material gathered 

contributes to our understanding of the concept being studied (Winter 2000).   

 

Consistent with a constructivist approach to the research, the perceptions and views of 

key informants collected through interview is a central component of data collection.  

Therefore the concept of accuracy relates to whether their views are accurately reflected 

in the research.  The process of writing up the notes of the interviews and getting 
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informants to check the write-up was used to ensure that the reports accurately reflected 

their views.  Whilst it is not possible to check reliability of the perceptions of key 

informants, it was possible to compare accounts of different interviewees to look for 

discrepancies or contradictions between the information provided.  Differences in 

perceptions or views are reported in the case study chapters.   

 

As the key source of primary data, it was important to gain as much information as 

possible from the interviews.  This was achieved in a number of ways.  Semi-structured 

interviews were chosen as the most appropriate data-gathering technique because the 

research strategy required information concerning interviewees’ personal beliefs, 

considered opinions and insights.  These are difficult to obtain through structured 

interviews where rigid questioning prevents pursuit of an interesting angle or call for 

elaboration.  The semi-structured interview technique builds into questioning, sufficient 

flexibility to capture insights that may otherwise be lost to the imposition of the ‘next’ 

structured question (Tellis 1997).   

 

Validity 

 

The design of the data collection process incorporated a number of steps to ensure 

validity of the findings.  Firstly, by adopting semi-structured interviews themes or 

issues could be explored in-depth with further questioning.  Secondly, by comparing 

interview notes across informants, common themes emerged.  Thirdly, official 

documents and reports were used to confirm or question the findings.  If official 

documents and interviews were conflicting, the discrepancy was checked with 

informants.  In other words, the data collection reached ‘saturation’ point when no new 

themes or constructs were emerging, all relevant themes had been derived from the 

interview notes, and data from official documents had been cross-checked (Owen 

2002).  Internal validity checks were conducted during the interviews by using a 

question such as, “so what your saying is…” and “is this interpretation correct?”   

 

Finally, the use of multiples sources of data and techniques (documentary records, 

interviews and focus groups, conceptual and comparative analysis) satisfies the criteria 

for triangulation of the findings.  Triangulation for qualitative researchers adds 

“sophisticated rigor” to data collection and analysis, that helps disclose the richness and 



 

 123 

diversity of social settings by revealing different perspectives (Neuman 1991: 330).  

According to Neuman (1991), qualitative researchers have the potential to break 

through assumptions implicit in quantitative approaches by: asking critical theoretical 

and political questions that are placed in a larger social and historical context; observing 

everyday processes closely; and understanding a range of viewpoints from those 

involved. 

 

Reliability 

 

Reliability is achieved in a number of ways.  Firstly, the data collection process has 

been documented to enhance the reliability of the research (Yin 2003).  Secondly, steps 

have been taken to reduce bias in the research.  The case study method has been 

criticised as being biased towards verification tending to confirm the researcher’s 

preconceived notions.   

 

The advantage of the case study is that it can “close in” on real-life situations 

and test views directly in relation to phenomena as they unfold in practice. 

…Researchers who have conducted intensive, in-depth case studies typically 

report that their preconceived assumptions, concepts and hypotheses were wrong 

and that the case material has forced them to revise their hypotheses on essential 

points (Flyvbjerg 2001: 82).   

 

Checking through my notes it was found that preconceived notions and expectations in 

relation to the Western Sydney case had to be revised.  The degree to which politics was 

influential in the Western Sydney case were unexpected.  Expectations were that the 

place management programs were the result of a conscious, considered decision and 

were designed and resourced accordingly.  However, what emerged from the case study 

evidence was the significant influence of ‘crisis’ and politically driven responses.  By 

reviewing research notes on ideas and thinking prior to the interviews it was possible to 

trace the research process and the development of understanding to identify assumptions 

and bias.  There were regular checks throughout the process with supervisors, and 

interpretive and participant communities assisted with maintaining critical reflexivity 

throughout the research process (Bradshaw and Stratford 2000; Neuman 2003). 

 

Finally, the study does not attempt to make a ‘statistical generalisation’ from the case 

study data but an ‘analytic generalisation’ whereby a previously developed concept is 
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used to compare the empirical results of the case studies (Yin 2003).  The reliability of 

case studies lies in the fact that the ‘inferential mechanism relies upon the cogency of 

the theoretical reasoning’ rather than the typicality or representativeness of the case 

(Connell, Lynch et al. 2001).  This study included the deliberate selection of two cases 

that were perceived in the literature as the exemplars of an existing concept in Australia 

to test and extend theoretical explanation.  In other words, the cases were not chosen as 

typical or representative rather they were selected for their potential to reveal insights 

into the phenomena of spatial targeting by being both atypical and in some respects 

contrasting cases.  

 

Therefore, the research addresses issues of rigor, reliability and validity by being clear 

about the limitations of the study, the range of mechanisms used for checking the 

accuracy of the data collected and the analysis and interpretation.  

 

5.5 Ethical considerations 

 

The research was granted ethical clearance under Griffith University’s ethics process 

and conducted in accordance with the National Statement on Ethical Conduct in 

Research Involving Humans.   

 

There were two main issues concerning the ethics of the research.  Firstly, that the 

information collected during the interviews was accurately represented in the written 

records associated with the research.  Secondly, participants in the interviews would not 

be adversely affected by their participation in the process.  A number of mechanisms 

were agreed and implemented to address these issues.   

 

Participants were advised of the conditions of the research, provided with information 

for informed consent and asked to sign an informed consent form prior to the interviews 

and focus groups.  Participants were also told the purpose of the research, that 

participation was voluntary and that opportunities for validating input would be 

available.   

 

The following agreed mechanisms for checking the validity of the data collected were 

undertaken: 
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 a summary of interview responses was forwarded to each participant for 

comment; 

 revised responses were combined into a case study summary report which was 

emailed to each participant for comment; and 

 final case study reports were revised and circulated. 

 

As the research involved interviewing people in their professional capacity about their 

work, it was important to agree on processes for maintaining the confidentiality of the 

data collected.  Although identifiable data was collected, participants responses were 

reported under non-identifying labels (eg stakeholder 1, 2 etc).   Participants were also 

advised that they were free to withdraw from the study at any stage.    

 

Risks were minimised by ensuring that participants had the opportunity to provide 

feedback on notes of proceedings including: 

 

 what should be included or excluded; 

 any additional information that they believed had been omitted which would 

change the context of their perspective; and 

 the accuracy of the notes. 

 

Records of responses and changes to drafts have been kept.  This process also served as 

a check on validity and reliability of information collected. 

 

5.6  Justification 

 

The decision to use case studies is based on the potential to gain detailed empirical 

material to advance theoretical understanding of significant issues in social science 

(Berg 2001: 225).  According to Dopson, case studies “illuminate a decision or set of 

decisions: why they were taken, how they were implemented and with what result” 

(2003: 218).  Therefore, case studies provide an opportunity to examine why spatial 

targeting was adopted and how it was implemented.  In addition case studies focus on 

understanding the context in which decisions were taken or events occurred (Yin 2003).  



 

 126 

In this respect they offer the potential to improve our understanding of the range of 

factors that affect the policy process in Australia.   

 

Case studies can incorporate different sources of data and collection techniques. The 

techniques used to gather information in the case study sites are interviews and analysis 

of primary and secondary documents.  As an in-depth study, surveys have not been 

used.  Rather the interviews use semi structured questions to focus on key agents’ 

reflections on practice and why certain decisions were taken.  This is supplemented by 

documentary evidence.  The choice of methodology is based on the nature of the 

research problem – that is to describe and explain a policy process and uncover the 

underlying contextual factors for understanding a new approach to a complex social 

issue.  The choice of interviews as a primary source of data is based on the 

constructivist view that the perceptions of actors involved in the process provide 

valuable insights and information that is not available from documentary sources. 

 

A cross-disciplinary approach has been adopted for this study because the different 

perspectives derived from the disciplines of political science and urban geography 

highlight different understandings of the phenomena under study.  These perspectives 

are drawn into a coherent research approach by using the idea of ‘levels of analysis’ 

(Howard 2001).  By adopting different levels of analysis, the approach is strengthened 

to take into account multiple theoretical perspectives derived from institutionalism, 

policy analysis and implementation studies (Layder 1998).  The incorporation of cross-

disciplinary literature (from political science and urban geography) into a conceptual 

framework provides the basis for applying and extending an existing concept and 

addresses the critique that institutional studies can be under-theorised (Rhodes 1995). 

 

An alternative approach could have been to take the audit of spatially targeted programs 

(Chapter 2) and analysed them in terms of an institutional framework.  The institutional 

arrangements could be compared across jurisdictions.  This would have provided a 

greater number of examples to compare but it would not be possible within the limits of 

this study to apply in-depth analysis to the decision-making process for each case of 

spatial targeting.  The aims and statements of intent could have been reviewed but the 

process of adopting and implementing these programs could not have been subjected to 

the type of analysis that is used here.  This would result in a limited or inadequate 
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understanding of the primary research question, that is:  why was spatial targeting 

adopted?  Further, this approach would not assess the extent to which the aims were 

realised in the implementation process.   

 

Therefore, in-depth case studies are deemed the most effective way to understand 

qualitatively and inductively, why spatial targeting was adopted and to assess the 

implications for addressing disadvantage in Australian urban regions.  Although the 

findings are only from two Australian states, the cases have been selected on the basis 

that they are explicit and exemplary examples of spatial targeting of social policy in 

Australia in the last two decades.  The cases are comparable in that place management 

programs were the form of spatial targeting that was adopted.  The cases also have 

consistent and unique features that yield different insights into administrative practice 

and the policy process.  Further, the research contributes to the call for more cases of 

‘real life’ policy processes and implementation studies (Tiernan 2007).  

 

Finally, whilst it was possible to derive potential explanatory factors from the literature 

it was not possible to determine how influential these factors were in practice.  As case 

studies on implementation are grounded in reality; they can be used to determine 

whether these factors were relevant and what influence they had.  Implementation 

moves analysis from stated intent and hierarchical approaches to public administration 

to an understanding of the dynamics of the process (Barrett 2004).  In-depth and 

detailed analysis across the four case studies illustrates the relative importance of 

different factors.   

 

5.7 Conclusion 

 

This chapter outlines how the research questions are addressed using a case study 

method.  The conceptual framework derived from the literature is incorporated into the 

research design for the case studies.  The case study chapters (6-9) that follow form the 

narrative, description and explanation relating to each of the case sites.  In Chapter 10 

cross-case comparisons against the conceptual framework are drawn together to 

highlight how this research contributes to our understanding of this contemporary social 

issue and the policy process in Australia.  
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Chapter 6 Spatial targeting in Western Sydney – context 

and policy development 
 

The NSW state government adopted place management in 1997 with the launch of the 

Strengthening Local Communities strategy.  The state government describes place 

management as a location-based, whole of government and whole of community 

approach that aims to address key social or economic issues that affect community 

wellbeing (NSW Government 2002).  Place management programs are project based 

and focus on cross-sectoral approaches that build community capacity to sustain long 

term change (NSW Government 2002). 

 

In addition to the state government’s program, many councils’ adopted forms of place 

management, ranging from comprehensive location based planning to urban centre 

improvement activities (see Premier’s Department, Local Government Place 

Management and Community Renewal Inventory, NSW Government 2002).  NSW 

stands out from other Australian states and territories in terms of the volume and range 

of place-based programs adopted from the mid-1990s onwards.  The extent of 

involvement by NSW governments in place management programs during the last 15 

years makes the state a key site for understanding the rationale, achievements, 

challenges and lessons arising from spatial targeting.   

 

In this chapter in-depth case study analysis is used to report on the findings from the 

primary data collection process in Western Sydney.  As outlined in the methodology 

(Chapter 5) a number of sources of information are used in the case study chapters.  The 

main source of data in the NSW case is primary data collection from eight interviews 

with key government and non-government representatives.  Other data is derived from 

government reports and documents collected or provided during the interview process.  

The case studies also draw on research reports that relate specifically to the case study 

sites.  Advocates from academic institutions, peak bodies and within government were 

influential in this case.  Published material from these sources is also analysed.    

 

The case studies examine the period from the 1980s to 2008, the latter being the date 

that the interview process was finalised.  This timeframe spans the period preceding 



 

 129 

place management in NSW through to the conclusion of one of the longest running state 

government place management sites – Cabramatta in Western Sydney. 

 

The analysis contributes to Barrett’s (2004) call for a revival in implementation studies 

to highlight the actual effects of policies from the intended effects.  This chapter 

describes the context, policy development and institutional arrangements for place 

management in NSW.  The chapter describes the ‘intended’ effects of the program, by 

focusing on the environmental and policy context in NSW that preceded the adoption of 

spatial targeting.  The chapter also examines policy development, aims and content as 

well as the decision-making process to understand why spatial targeting was adopted 

and what the program intended to achieve.  It begins with an outline of the process of 

spatial development in Sydney over the last three decades and the impact this had on 

Western Sydney.  A key question is whether there is evidence of uneven development 

leading to a change in the nature of disadvantage in Western Sydney.  

 

The policy context across state, local and Commonwealth governments is examined to 

identify the potential influences on the place management programs that were adopted.  

An overview of the immediate context is followed by a description of the issues, policy 

intent and development of place management in NSW with particular reference to 

Fairfield City Council in Western Sydney.  Fairfield is the local government area in 

which the Cabramatta case study site is located.  In Chapter 7 the implementation 

process in Cabramatta is described and the outcomes from the case study are analysed to 

highlight the ‘actual’ effects of the program. 

 

In the literature review potential explanatory factors for the emergence of spatial 

targeting were:  the effect of uneven development on disadvantage; the impact of public 

sector reform on governments’ capacity to respond; and social policy shifts that resulted 

in complex problems in urban regions.  The literature review highlighted these issues in 

the national and international context.  This chapter looks at the NSW and Sydney 

literature that relates specifically to the case study site, as well as the data collected 

during the interview process, to assess the relevance of the factors identified in the 

literature. 
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6.1 Context  

 

This section outlines the contextual factors relating to the emergence of spatial targeting 

in Western Sydney.  The discussion begins with the process of uneven spatial 

development in Sydney from the 1980s onwards.  This is followed by an analysis of the 

impacts of the NSW and Commonwealth governments’ policies on the region and 

finally the emergence of place management in local government.  

 

Growth and spatial development in Sydney 

 

Economic growth and prosperity in the 1990s saw a “significant realignment of the 

spatial economy” in Sydney (Raskall 2002: 285).  A number of changes have been 

noted that are consistent with the effects of economic restructuring and uneven 

development noted in Chapter 3.  The first change was the revitalisation of the Central 

Business District (CBD) leading to the resurgence of Sydney as a dominant force in the 

national economy by 2000.   

 

Secondly, gentrification of inner-urban areas saw high levels of population growth, for 

example the population of the City of Sydney LGA quadrupled in less than a decade 

(Raskall 2002).  At the same time lower-income residents in inner-urban areas were 

replaced by higher-income residents.  In 1978-79 the income disparity between the top 

and bottom decile suburbs was 47 per cent.  By 1992-93 this disparity had increased to 

77 per cent (Raskall 2002).  The income data also shows the following shifts: a north 

south divide in the late 1970s becoming an east-west divide in the early 1990s; and low 

income areas moving from the inner west to middle (10km from CBD) and outer 

western areas (10-20 km west) (Raskall 2002).   

  

Thirdly, was a shift in employment with increasing concentration of jobs in the CBD.  

The workforce in the City of Sydney expanded by 25 per cent over the 1990s:  

 

every day, a workforce more than 10 times the City of Sydney residential 

population commutes to the city. This workforce is highly educated and is 

employed in relatively high-skill occupations (Raskall 2002: 285).   
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The benefits of prolonged prosperity that resulted in these changes were unequally 

distributed and are clearly evident in the spatially patterning of Sydney.   

 

There is strong evidence, then, that dual processes were operating: gentrification 

of inner-city suburbs through the in-migration of higher-income individuals; and 

a process of increased inequality as residents in already high-income suburbs 

experienced income gains in excess of those in lower-income areas (Raskall 

2002: 290).  

 

These trends continued in the 1990s with higher income residents occupying the inner 

eastern and western suburbs enjoying significant increases in income.  In contrast, 

income growth in the south west and outer west was less than the growth in average 

individual taxable income Australia-wide.  The expression of increasing inequality 

between the east and west of Sydney as well as within Western Sydney is evident in the 

socio economic profile of the region.  The uneven growth occurring across Sydney 

intensified patterns of inequality in Western Sydney.  

 

Spatial patterns and disadvantage in Western Sydney 

 

Western Sydney is seen as Sydney’s suburban home – the suburbs where many CBD 

workers reside (Mee 2002; Raskall 2002).  The importance of Western Sydney to 

Sydney as well as NSW is as follows:  the region represents 10 per cent of Australian 

economy; 150 of Australia’s top 500 companies are located in the region; and 

population growth over the last 20 years has been 1.5 times that of the Sydney statistical 

division (NSW Government 2006).  Although the region is important in economic and 

social terms the effects of economic development and growth over this time have been 

uneven resulting in polarisation between disadvantaged and affluent areas across the 

region. 

 

New and complex patterns of wealth and well-being differentiation are emerging 

within Western Sydney. … The region includes some of the most dynamic and 

poorest areas of Sydney (Gleeson and Randolph 2002: 13-14) 

 

The general level of deprivation in Western Sydney is significantly above that of 

Sydney as a whole.  Many of the suburbs are disadvantaged in terms of income and 

unemployment, housing tenure and transport costs. In contrast, are the pockets of 
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relative advantage such as Baulkham Hills, the lower Blue Mountains and new master 

planned estates on the urban fringe (Gleeson and Randolph 2002).  

 

Income 

 

The lower income levels in much of Western Sydney are noted above.  The 2001 census 

data illustrates the social features of the region during the early stages of the place 

management program.  Firstly, in 2001 approximately 38 per cent of individuals in 

Greater Western Sydney (GWS) earned less than $300 per week compared with 35 per 

cent of individuals in the Sydney Statistical Division (Gleeson, Holloway et al. 2002).   

In Western Sydney the suburbs with the highest proportions of individuals earning less 

than $300 per week in 2001 were Fairfield with 48 per cent, Auburn 43.1 per cent and 

Bankstown 42.3 per cent (Gleeson, Holloway et al. 2002).  The significant variation 

between LGAs is apparent at the higher income levels with 10 per cent of individuals in 

Baulkham Hills earning over $1,500 per week in 2001 compared with Fairfield which 

had 1 per cent (Gleeson, Holloway et al. 2002).  The lower average weekly earnings 

levels in Western Sydney were still evident in 2006 where despite 21.8% growth since 

2001, the average weekly income of $584 was below both the Sydney SD ($682) and 

New South Wales ($627) averages (Greater Western Sydney Economic Development 

Board 2009). 

 

Unemployment 

 

Unemployment rates across Western Sydney have been significantly above those of the 

rest of Sydney since the early 1980s.  Again using the 2001 data as indicative of the 

context in which place management was implemented, the unemployment rate across 

GWS was 7.4 per cent, higher than the rate in Sydney of 6.1 per cent.  Fairfield (12.7 

per cent) and Auburn (11.9 per cent) had the highest unemployment rates in GWS 

(Randolph and Holloway 2003).  The lowest unemployment rates in the region in 2001 

were Baulkham Hills (3.2 per cent) and Camden (4.1 per cent).  Although the rates had 

dropped by 2008 the unemployment rate in GWS continued to be above the NSW 

average.  In 2006 unemployment rate for GWS was 6.5% compared with 5.9% in NSW 

(Greater Western Sydney Economic Development Board 2009: 3).  In the June quarter 
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2008 unemployment in GWS was 5.5% whilst the rate for the Sydney statistical 

division was 4.2% and NSW was 4.6% (ibid: 11). 

 

Higher unemployment rates are evident in those LGAs where manufacturing jobs were 

lost through factory closures and rationalisation (Searle 2002; Latham 1998).  Other 

issues affecting unemployment levels in the region include the high concentrations of 

job-seeking youths and migrants from non-English-speaking backgrounds, who have 

particular access problems of lack of skills as well as language (Searle 2002).  There is 

also a lack of higher level white-collar skills across much of Western Sydney’s labour 

force.  Public transport over most of Western Sydney is worse than in the eastern 

suburbs, making it difficult for the unemployed and other low-income groups to reach 

jobs in Sydney’s east where demand for most kinds of labour is stronger. At the same 

time, the lack of job growth in Western Sydney means that increasing numbers of 

workers need to travel to eastern suburbs to find work (Searle 2002). 

 

Transport stress is a major problem in Western Sydney. Gleeson and Randolph (2002) 

argue that, transport poverty occurs when a household is forced to consume more travel 

costs than it can reasonably afford, especially costs relating to motor car ownership and 

usage.  In 2008 the GWS region recorded a high reliance on private transport: “Over 

80% of GWS residents who travel to work do so by private transport including car, 

truck and motorbike.  This is in comparison to 71.7% of the total Sydney working 

population” (Greater Western Sydney Economic Development Board 2009: 47).  

Research by Dodson and Sipe found that “those cities where the car dominates and 

public transport is weak are at greatest risk from rising fuel costs because these are also 

the areas where mortgage debts are greatest and incomes most modest” (Dodson and 

Sipe 2007: 10).  Based on the index of vulnerability to oil and mortgage costs, many of 

Sydney’s western suburbs show high levels of vulnerability (Dodson and Sipe 2008). 

 

Housing  

 

Over the last 50 years western Sydney has been an important part of Sydney’s 

development in providing affordable housing for the growing population (Mee 2002).  

The relative affordability of housing in western Sydney continues to be one of the 

region’s most attractive features for its residents with people seeking secure housing 
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where they could raise children in a suburban natural environment (Mee 2002). 

Government policies of public housing provision and rental subsidies have traditionally 

been important to continued housing affordability.  

 

In the 1960s and 70s large scale public housing estates were built in Western Sydney.  

Whilst there were problems of concentrated disadvantage and lack of services, the 

developments did provide low income disadvantaged households with secure and stable 

housing.  The decline in public housing combined with the loss of low cost private 

rental housing over the last decade has significant implications for the region.  Further 

with recent renewal activities focused on public housing estates there is evidence of 

newly forming pockets of disadvantage in older suburbs that are in areas of private 

housing (Randolph and Holloway 2005).  Large tracts of western Sydney stand out as 

locations of severe disadvantage that have very low proportions of public housing 

(Gleeson and Randolph 2002: 17).  

 

The middle suburban areas, broadly built between the 1930s and 1960s, have 

become the new foci of urban disadvantage, squeezed between the gentrifying 

inner city suburbs and the newly ‘aspirational’ outer suburban fringe (Randolph 

and Holloway 2005: 176).   

 

The role of housing tenure in structuring the relative location of disadvantage is highly 

significant.  Randolph and Holloway (2005) demonstrate that disadvantage is found in 

areas of both public housing and in private rental markets.  Many of these areas are in 

western Sydney for example: areas of high public housing concentration are Mt. Druitt 

and around Blacktown in the west, Green Valley in Liverpool and Villawood on the 

Fairfield-Bankstown border.  Substantial areas of severely disadvantaged private 

housing are found in parts of Penrith, Fairfield and Liverpool (Randolph and Holloway 

2005).  Randolph (2004b) argues that the renewal of public housing estates replacing 

poor public housing with mixed tenure and mixed income developments fundamentally 

alters the concentrations of disadvantage.  The “middle stressed suburbs” represent the 

“suburbanisation of  disadvantage” (Randolph 2004b: 487-8).  These suburbs are 

rapidly changing with a diverse mix of immigrant population, the aspirational and those 

trapped by lack of assets, job prospects or age.  More recently small, low amenity and 

ageing housing has been replaced by new housing—usually at higher densities; often 

market driven (Randolph 2004b).   
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Urban consolidation is another significant pressure on these ‘stressed’ areas.  Under the 

2005 Sydney metropolitan strategy, 100,000 higher density houses were proposed for 

the central west of Sydney in the suburbs of Auburn, Parramatta, Bankstown, 

Canterbury, Fairfield and Holroyd (Randolph 2008).  Randolph (2008) asks how these 

areas of Sydney where some of the most intractable social and economic problems are 

concentrated can possibly deliver good quality and inclusive higher density renewal?  

These overwhelmingly privately owned areas have the following issues: 

 

1. People are poor comprising low wage flexible workforce; 

2. Quality of housing is poor – for example 3-4 storey fibro flats; 

3. 70 per cent of low value stock is rental and cheap; loss of this stock will create 

housing problems for those on public housing waiting lists; 

4. Between 40-50 per cent of households in flats have children;  

5. Most of the jobs available are dispersed through Western Sydney therefore 

public transport linkages will not meet the needs of many;  

6. Longstanding deficit in social infrastructure will be exacerbated by population 

increase; and 

7. Highly fragmented land holdings many with strata titles restrictions. 

(Summarised from Randolph 2008: 5-6) 

 

The significance of this analysis is firstly that long standing issues of disadvantage 

identified in 1998 continue to be a feature of the region in 2008.  Secondly, according to 

Randolph (2008) these issues are likely to be exacerbated by changes to the 

metropolitan strategy (NSW Government 2009).  In short, the cycle of governance 

failure to adequately address longstanding issues of disadvantage in Western Sydney is 

perpetuated. 

 

Cultural diversity and economic segregation 

 

Western Sydney is a culturally diverse region – around one quarter of the population 

migrated from over 100 countries and one third can speak a language other than English 

(Greater Western Sydney Economic Development Board 2009).  Many immigrants 

settle in Western Sydney and whilst most gain employment they rely on low cost 

housing, cultural networks and in-kind support.  Increasing cultural tensions are evident 

in the strengthening pattern of residential segregation:  
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[A] powerful shift is underway in the middle areas of Western Sydney. It 

involves an exodus of wealthier, mostly (but not exclusively) Australian born 

residents for newer residential estates and their replacement by relatively poorer 

households, with a high proportion of private tenants, younger people, recent 

migrants, Centrelink ‘clients’ and people with high support needs. These latter 

groups join those left behind, increasingly elderly Anglo-Australians, the 

original ‘Westies’, and less the economically or socially upwardly mobile. This 

twin process of cultural and economic segregation is reinforced by uneven and 

frequently inequitable patterns of service provision and infrastructure 

development (Gleeson and Randolph 2002: 22).  

 

These new places of poverty raise complex challenges for government in terms of 

understanding the dynamics of population movement, poverty and exclusion.  Many of 

the disadvantaged and excluded members of these communities – such as homeless 

people – move around frequently.  For example: “the heroin using and selling groups 

who roam the train lines of Western Sydney, sometimes covering a wide geographic 

area before settling back into a few places around the region each evening” (Gleeson 

and Randolph 2002: 18).  In contrast to the new spaces of exclusion, the gated or semi-

gated residential communities that have emerged in Western Sydney over the past 

decade represent places of affluence resulting in “a shifting and increasingly 

differentiated social landscape in outer and middle ring urban Australia” (Gleeson and 

Randolph 2002: 18).  

 

This complex and dynamic pattern of disadvantage and affluence across public and 

private domains and different demographic and cultural groups is seen as evidence of 

uneven development, increasing polarisation and segregation by a number of urban 

geographers (Gleeson 2001, Searle 2002, Baum 2003, Randolph 2005).  Within this 

context, government interventions have had mixed results. 

 

Metropolitan planning and economic development in Western Sydney 

 

A number of commentators have argued that governance failure, in particular the failure 

of planning policies, has contributed to the spatial disparities evident in Western Sydney 

(Troy 1999; Gleeson and Randolph 2002; Searle 2002; Mant 2003).  The failure of 

traditional approaches to governance was also raised by interviewees (Interviews 

NSW1, 4, 6).  This is in spite of attempts by successive state governments to address the 

issues in Western Sydney.  Hence, “while the precise causes of Sydney’s spatial 
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polarisation may not always be clear, the outcomes are a significant issue for public 

policy in general and planning in particular” (Searle 2002: 317) 

 

During the period 1995-2005, the NSW government produced three metropolitan plans 

for Sydney: Cities for the Twenty First Century (1995); Shaping our cities (1998); and 

City of Cities: A Plan for Sydney's Future (2005).  According to the government, the 

2005 plan: 

 

supports continuing economic growth while balancing social and environmental 

impacts. It is based on anticipated population, economic and demographic 

trends, and has been developed with five aims: enhance liveability, strengthen 

economic competitiveness, ensure fairness, protect the environment, and 

improve governance (NSW Government 2009). 

 

The Western Sydney Regional Organisation of Councils (WSROC) generally supported 

the strategy urging the government to implement the plan with sufficient funding to 

ensure coherence between the metropolitan strategy and the NSW state plan.  According 

to WSROC:  

 

many plans lack strategic focus and are vague on specific commitments, 

exacerbated by the increasing reluctance of successive state and Commonwealth 

governments to invest in urban infrastructure.  Consequently, NSW has been 

‘over-planned’ in terms of the number of plans but severely ‘under-planned’ in 

terms of deliverable results such as infrastructure investment or greater 

sustainability, especially in Western Sydney (WSROC 2007a).  

 

The disjuncture between planning and implementation is highlighted by Searle (2002) 

who argues that government actions are undermined by a lack of coherence, a reliance 

on the market and aspatial orientation.  His argument is important to this discussion 

both for his broad insights into planning and economic development, as well as his 

analysis of the effects on Western Sydney. 

 

Prior to the 1970s, metropolitan planning strategy focused on moving industry outwards 

(Searle 2002; Troy 2003).  From 1976 the Wran government adopted a corporatist 

managerial agenda but was essentially interventionist (Searle 2002).  Although the 

Wran government adopted a range of programs to address rising unemployment in 

Western Sydney the outcomes were disappointing partly as a result of a second 

recession and the continuing decline of manufacturing: 
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the Wran government’s measures to increase economic development in Western 

Sydney were thus significant.  Nevertheless, the severity of the 1982 recession – 

the worst in 50 years – caused the state government increasingly to give priority 

to attracting jobs and investment to the state as a whole, with location within the 

state becoming secondary (Searle 2002: 322).   

 

The election of the Greiner Liberal-National state government in 1988 continued the 

previous government’s emphasis on supporting major developments that favoured 

Eastern Sydney.  The only significant state-sponsored economic development project in 

Western Sydney was the Eastern Creek Raceway.  The project had limited success and 

between 1991 and 1997 cost the NSW government $140 million (Searle 2002).   

 

The NSW government’s reorganisation of the bureaucracy to a leaner decentralised 

model further reinforced the concentration of high-order jobs in Sydney’s east (Searle 

2002).  Although targets were set for decentralisation there was no overall state strategy 

for achieving them.  The election of the Carr Labor government in 1995 continued the 

‘aspatial, pro-market emphasis’ on economic development policies until a low income 

earner voter backlash in the late 1990s saw renewed state Labor government focus on 

Western Sydney (Searle 2002).  The range of initiatives implemented in Western 

Sydney is outlined in Table 6.1 

 

The preceding discussion highlights the lack of coherence between policy objectives the 

dominance of economic development and market driven development at the expense of 

social goals.  A disregard for the spatial effects of government policy is also apparent.  

These examples confirm the argument that the growth of Sydney was uneven and had 

spatial and social impacts that were exacerbated by the government’s economic 

development policies.  It could be argued that this has long been the case in market 

driven capitalist countries and that negative economic effects should have been 

mitigated by government welfare policies (Chapter 4).  The next section examines the 

NSW approach to social policy and how this related to the emergence of spatial 

targeting. 
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Table 6.1  Economic development in Western Sydney 1970-2002 

Planning approach Economic Development initiatives 

Pre 1970s 

Focus on new outer industrial areas and 

the development of new outer residential 

areas. Infrastructure provision lagged 

behind population growth in the new 

suburbs. 

Reducing the pollution and other costs of Sydney’s 

growth via financial incentives for industry to 

relocate to areas outside Sydney.  

High-income jobs concentrated around central 

Sydney. 

1976-1987 Wran Labor Government - corporatist-managerial agenda  

Metropolitan development philosophy 

initially interventionist then largely 

aspatial. 

‘One stop shop’ for new development applications 

in Blacktown.  

WSROC promotions program  

Department of development branch office in 

Parramatta 

Western Sydney Employment Assistance Fund for 

firms to provide new jobs   

Unemployment relief projects for outer metropolitan 

councils  

Major capital works program 

Relocation of 7000 government jobs to Western 

Sydney 

Establishment of a regional university approved. 

1988-1995 Greiner Liberal-National Government - laissez-faire corporatist managerial 

Essentially aspatial strategy and laissez-

faire philosophy. 

Planning powers were centralised to 

generate major development in areas 

with maximum market potential. 

Redevelopment of Pyrmont-Ultimo.  

Darling Harbour casino.  

Development of Olympic park on the Eastern 

boundary of Western Sydney.   

Eastern Creek Raceway – only significant state-

sponsored economic development project in 

Western Sydney.   

 Greater Western Sydney Economic Development 

Board (GWSEDB) was set up in 1991 with limited 

funding or special powers. 

Metropolitan strategy provided for 

targeted major employment increases in 

Western Sydney centres. 

Public sector cuts stop relocation of head offices to 

Western Sydney; replaced by relocations to inner 

and middle suburbs. 

1995-2005 Carr Labor Government - neo-liberalist  

Aspatial, pro-market emphasis on 

economic development policies. 

Major development projects and public-

private transport schemes. 

Construction for the 2000 Olympic Games.  

New Southern Railway (airport).  

Eastern Distributor motorway (city-airport).  

Parramatta-Chatswood rail line.   

Regional Environmental Plan focusing 

on coherent centre structure public 

amenity 

Transport planning. 

Established the Office for Western 

Sydney reporting to its own Minister.   

 

2200 State-sector staff moved to Parramatta.  

Parramatta promoted as a major job centre. 

New advanced technology initiatives for Western 

Sydney.  

Development of dedicated high-speed busways to 

Parramatta railway station from less accessible parts 

of Western Sydney. 

(Derived from Searle 2002: 319-330)  
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Social policy, public sector reforms and the service system in NSW  

 

Social policy crosses the three levels of government in Australia as a result of 

jurisdictional responsibilities and different policy domains.  For example income 

support policy is determined and administered at the Commonwealth level, social 

housing is administered by the states with policy determined by state/Commonwealth 

negotiated agreements, welfare and community services are largely the responsibility of 

state agencies but are also funded by local governments.  Local governments have 

varying degrees of involvement in community development, social policy and social 

planning.  All three levels of government affect the social policy context and how the 

social service system operates in each Australian state or territory. 

  

State Government  

 

The Carr Government was elected in NSW in April 1995.  Its social policy approach 

was based on a commitment to social justice.  Social justice was one of four key 

commitments of the Carr Government, the others being economic development, 

environmental protection and financial responsibility (NSW Government 1996).  The 

aim of the social justice strategy in 1996 was to: 

 

enhance equity between individuals and groups in our community.  The 

government aims to ensure that all people, but especially those who are 

vulnerable or disadvantaged, have genuine opportunities and the means to make 

choices in every day life (NSW Government 1996: 1).  

 

Place management gave expression to the Carr government’s social justice strategy by 

adopting a cross-government approach to problems and emphasising the need for 

partnership with communities: 

   

social justice is relevant to all areas of government … [but] it is not, and cannot 

be, a responsibility that only rests with governments.  Every member of a society 

not only has rights, but obligations and responsibilities to help improve our 

quality of life.  Social justice is therefore an issue for the community as a whole, 

and social justice objectives can only be achieved if the community and 

government work in partnership (NSW Government 1996: 1).  
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The social justice strategy initially provided the framework for a range of initiatives that 

were largely portfolio and population group focused.  Highlights of the first year 

outcomes were reported as: reductions in hospital waiting lists, review of the higher 

school certificate, launch of the Aboriginal education policy; establishment of the 

Premier’s council for women and the council for crime prevention; expansion of rural 

programs, disability service improvements and reform of child protection (NSW 

Government 1996: 18).  By 1999 the emphasis had shifted to achieving outcomes and 

whole of government approaches in partnership with communities: 

 

the Supporting Families and Strengthening Communities election platform 

(1999) and Social Justice Directions Statement (2000) committed the 

government to assisting disadvantaged communities by deploying whole of 

government responses to local issues and by expanding the use of the place 

management approach (NSW Government 2005).  

 

The NSW state government’s place management program was one of many whole of 

government initiatives that emphasised achieving outcomes for people and places.  The 

rationale for focussing on places was that: the complexity of issues emerging in 

locations could be addressed by joined up responses from governments working with 

communities (extract from Premier’s Department presentation 1999/2000).  There were 

other examples of NSW place-based programs targeting disadvantage.  The Department 

of Housing’s community renewal program used a place-based approach to social 

intervention as well as asset improvement.  For example, preventive place-based work 

with an emphasis on community engagement was trialled in the Bonnyrigg community 

renewal project (Interviews NSW2&3). 

 

The Community Regeneration program used a place-based approach to social 

intervention without the asset redevelopment.  Community Regeneration identified 

selected communities for intensive time-limited work to address a range of issues.  

According to interviewees NSW Community Regeneration was based on the Victorian 

Neighbourhood Renewal program – evidence of policy exchange between states 

(Interviews NSW2&3).  Both NSW programs were targeted at areas of disadvantage 

and public housing neighbourhoods.  However, both research and interviews confirmed 

the limitations of this approach.   
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According to Gleeson and Randolph, the emphasis on public housing neighbourhoods 

suggests that the private estates of disadvantage “have been largely invisible to the 

policy eye” (2002: 17).  Outside the public housing estates where urban renewal 

initiatives were targeted and managed by the NSW Department of Housing, there was 

no lead agency with responsibility for addressing the complex issues evident in 

disadvantaged neighbourhoods.  Local governments had little direct influence over the 

policy levers that could be used to bring about change: “it is only when local issues such 

as crime scares, become policy bushfires to be extinguished that concerted actions are 

taken in the form of intense policing and place management to address disadvantage in 

these areas” (Randolph and Gleeson 2002: 17).  

 

There has also been insufficient attention to the significant problems that arise in the 

older middle suburbs (eg fibro houses and the older three storey flats built from the 

1950s), where there are high concentrations of socio-economic disadvantage, high 

levels of private rental (but absentee landlords) and an ageing housing stock.  These 

areas are extensive and are becoming home to those least able to exercise choice in 

where they live, work or gain an education, but are not receiving any attention either 

from a planning perspective (the metropolitan strategy is silent on these issues) or from 

agencies involved in urban regeneration and renewal (Interview NSW6).  

 

There was a lack of understanding of the connection between the social geography of 

‘place’ and the physical geography.  For example, places that have high concentrations 

of unemployed people or a high turnover of population – where the more affluent 

‘escape’ and leave behind those who may suffer from a number of complex, 

interconnected problems – have a depressing impact on all who live there, irrespective 

of whether they as individuals suffer from any of these problems (Gleeson and 

Randolph 2002).  The Commonwealth government’s approach to taxation policies 

favouring home ownership has contributed to the decline in affordable housing choices.  

 

Commonwealth 

 

The Commonwealth paid little attention to the impacts of government policies on 

regions like Western Sydney in the latter half of the 1990s.  Latham (1998; 2003) 

argued that the Commonwealth neglect of the cities during the latter part of the decade 

was unsustainable.  Notwithstanding this neglect, Commonwealth policies relating to 
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immigration and changes to health, education and housing in favour of private 

individual subsidies, had a significant impact on Western Sydney (Gleeson and 

Randolph 2002). 

 

The lack of direct Commonwealth involvement in the region was noted by interviewees.  

Firstly, the lack of Commonwealth representation in the Cabramatta place management 

program limited the effectiveness of projects, particularly in relation to income support 

issues (Interview NSW7).  Secondly, the absence of urban policy at the federal level 

made it difficult to address some of the major infrastructure deficits: “urban public 

transport and housing affordability are important issues.  Governance and taxation 

arrangements need to be revised and cooperation between three levels of government is 

essential” (Interview NSW6). 

 

There were some initiatives funded under Commonwealth programs but these tended to 

be patchy and poorly coordinated with other government programs.  Randolph and 

McPherson (2002) identified the following Commonwealth place focused initiatives in 

Western Sydney in 2001: Department of Family and Community Services projects 

under the Stronger Families and Communities Strategy; Department of Employment, 

Workplace Relations and Small Business Regional Assistance Program (GROW); and 

the Area Assistance Scheme Fairfield/Liverpool sub region.  

 

The lack of Commonwealth interest in the region contrasted with earlier programs in 

Western Sydney.  For example, the Commonwealth Labor government of 1972-1975, 

set up area assistance schemes to address the backlog in outer suburban services and 

infrastructure in the western suburbs of Sydney (Searle 2002).  In the early 1990s 

Commonwealth programs like Integrated Local Area Planning (ILAP) and Building 

Better Cities may have sparked some interest in more integrated approaches to local 

government planning (Crofts 1998).  ILAP focused on adopting holistic multi-

disciplinary planning and implementation processes at the local level in order to achieve 

effective management of a locality (Crofts 1998).  It was promoted by the Australian 

Local Government Association and incorporated into the 1995 Commonwealth 

Department of Housing and Urban Development Australian model code for residential 

guidelines practice notes (Crofts 1998).    

 



 

 144 

The Building Better Cities program was initiated by the Commonwealth government in 

1991 to:  

 

promote improvements in the efficiency, equity and sustainability of Australian 

cities and to increase their capacity to meet the following objectives: economic 

growth and micro-economic reform; improved social justice; institutional reform; 

ecologically sustainable development; and improved urban environments and more 

liveable cities’(Neilson 2008).  

 

WSROC has been lobbying for federal government engagement in urban issues through 

programs like Building Better Cities (Interview NSW6).   

 

Local government 

    

A number of new approaches to planning have been tried over the last two decades, 

including social planning and multidisciplinary approaches to strategic planning in 

Western Sydney (Interview NSW6).  For example the planning for Rouse Hill 

greenfield site for 250,000 residents used a multidisciplinary team.  Fairfield City 

Council used place management and multidisciplinary approaches to urban renewal.  

 

In local government a number of councils began looking at new approaches partly 

influenced by efficiency arguments and partly by the desire to achieve better results in 

planning and services for new communities (Interview NSW4).  By 2002 six NSW 

councils had adopted location based place management programs (NSW Government 

2002).   

 

Changes to local government legislation provided the framework under which a number 

of actions could or had to be taken by councils.  Interviews highlighted that although the 

legislation was enabling (Interview NSW4) there was a mismatch between intent and 

implementation (Interview NSW6).  The NSW Local Government Act 1993 was 

enabling in that it removed professional guilds and impediments to adopting new 

administrative structures.  Essentially the Act only required the appointment of a 

general manager; the rest of the structure could be agreed by the council.  However, as 

local government was traditionally divided into professional silos and hierarchical 

structures, there was resistance to place management with some areas actively working 

against it for fear of losing organisational power (Interview NSW6). 
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Place management in local government involved a shift in focus from service delivery 

to identifying the needs and outcomes for a local area.  The emphasis was on efficiency 

or better use of resources.  The work of place managers was determined by the needs 

and priorities in each community and local politics was a key factor.  Councillors and 

council staff were able to take into account the cultural diversity within communities 

and develop plans that reflected different needs and issues of various groups.  The 

relationships within council were important as well as between council and state and 

community organisations. 

 

In 1993, prior to the adoption of place management, the NSW government required 

councils to produce social plans   Considerable work was undertaken by councils 

consulting disadvantaged groups and identifying needs.  However, the process of social 

planning was problematic (Interview NSW6).  The government’s focus tended to be on 

social welfare rather than a broader preventative social planning approach; in other 

words, fixing the deficit rather than preventing it from occurring in the first place.  The 

mechanisms for addressing the identified needs were not put in place and social 

planning was not integrated with management planning.  Although there was an 

emphasis on integration at state government level, the separation between corporate 

planning (budgeting) and strategic planning still existed (Interview NSW6).   

 

The regulatory impacts of state government decisions also affected councils.  The state 

government ignored the social impacts of planning decisions; focussing more on 

environmental impact assessment and the local environment plans required by the state 

government did not necessarily achieve community outcomes.  Consequently, 

opportunities to address pressing social issues were missed resulting in crisis in some 

communities (Interview NSW6).   

 

In contrast, place management focused on a holistic multidisciplinary approach to 

addressing needs of places, as well as the appointment of a person or team who was 

responsible for outcomes (Interview NSW6).  Place management also raised awareness 

about the importance of spatial arrangements and scale of governance.  For example, it 

is difficult to apply place management processes effectively at a metropolitan scale 

because of the sheer numbers of people and organisations involved.  Integration and 
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appropriate scale of governance are critical to addressing the issues facing metropolitan 

Sydney (Interview NSW6).   

 

6.2 Policy environment 

 

Place management was one of a range of programs based on a ‘whole of government’ 

approach in NSW (Premier’s’ Department document 1999/2000).  The aim was to get 

agencies to work together to achieve outcomes for people and places.  This was to be 

achieved by:  administrative reforms, place-focused initiatives and people-focused 

initiatives (Table 6.2).   

 

Table 6.2  NSW whole of government initiatives 1999 

Administrative reforms Place -focused initiatives People-focused initiatives 

 DG Premier’s becomes 

Coordinator General 

 Strategic Projects Division 

 Integrated agencies 

 Corporate services reform 

strategy 

 Financial Administration 

framework 

 Public sector guidelines for 

collaboration and 

integration 

 Ministers for Western 

Sydney, Hunter and Rural 

Affairs 

 Regional coordination 

program 

 Place management projects 

 Office for Western Sydney 

 Strengthening local 

communities  

 Community drug action 

strategy 

 Community solutions and 

Crime Prevention 

 Families first 

 Schools as community 

centres 

 Drug summit and plans 

 Migration heritage centre 

 Safer communities 

development fund 

 Strengthening rural 

communities forum 

 Regional services delivery 

plans 

 Youth Partnership 

(Derived from Premier’s Department document 1999/2000) 

 

According to the Premier’s Department a number of factors influenced this approach: 

 

 The differential impact of globalisation; 

 Growing expectations for participation, customisation and effectiveness; 

 Complexity and diversity of different communities; 

 Size and complexity of government; 

 Weaknesses of silo and guild based organisations; 

 The joined up needs of individuals and communities require joined up 

responses; and 

 Changing role of governments and recognition that governments alone cannot 

build strong and sustainable communities. 

(Premier’s Department document 1999/2000) 
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Experiments with place management began with a number of sites – Kings Cross and 

Cabramatta, Canterbury/Bankstown – and eventually led to new state initiatives focused 

on integration, place and community capacity building.  The new approach was strongly 

influenced by a number of advocates outside government.  Advocates highlighted 

existing problems as the fragmented nature of government services, the focus on inputs 

rather than outcomes and structures centring on guilds, silos and professional 

hierarchies.  A focus on outcomes was also becoming prominent in public management 

discourse.  These issues are consistent with the potential influences on the emergence of 

spatial targeting highlighted in Chapter 4. 

 

The state government became involved in place management in order to respond to the 

crisis in communities affected by drugs and crime.  A consistent theme from the 

interviews was that crisis and the high profile of the issues created an impetus for place-

based approaches.  The politically volatile environment in which these issues emerged 

was highlighted at interview “fixing hot spots” like Cabramatta and Kings Cross and 

“getting issues off the front page” (Interview NSW1).  The influence of the media was 

significant in creating a “law and order auction” (Interview NSW8).  Addressing the law 

and order issue in these high profile places was like a “litmus test” for the state 

government (Interview NSW8).  In Canterbury / Bankstown key issues were young 

people and crime.  Another place management site focusing on drugs and safety was 

Kings Cross / Woolloomooloo.   

 

As discussed in Chapter 2, one rationale for adopting spatially targeted programs like 

place management, is that these approaches can address complex issues of significant 

disadvantage concentrated in particular areas.  The programs are based on the 

recognition that complex issues are the outcome of a number of interrelated causes and 

must be addressed in a comprehensive way.  In this respect the drugs, crime hot spots 

issues evident in NSW fit the rationale for spatially targeted programs.  However, this is 

not sufficient to explain why this particular form of spatial targeting was adopted and 

how it was implemented.  In order to address these questions in the NSW case, an 

examination of the role of the premier in the policy process is critical.  The NSW case 

illustrates the arguments made by Wanna & Williams (2005), that premiers’ are 

increasingly expected to be crisis managers and are held accountable by the electorate 

for fixing specific problems. 
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Leadership from the premier was crucial in NSW as it gave central agency authority, 

through the Premier’s Department, for State agencies to work at a local level.  Place 

management became a way to address political crisis.  Premier Carr wanted a focussed 

cross-agency response to issues and took the lead to make sure that state agencies “did 

their bit” (Interview NSW1).  This was linked to a number of factors including: the 

failure of traditional approaches to address complex issues; the increasing complexity of 

issues requiring cross-agency responses; and recognition of the need for integrated 

service delivery and a holistic approach.  A lack of integrated social planning and 

preventative work resulted in the emergence of crisis areas (Interview NSW6).  

Interconnected issues of drugs, poverty, homelessness and safety required joint action 

by a range of agencies.  However, the NSW state government approach was not 

designed to radically restructure government.  It was a ‘top down’ process driven by the 

Premier Carr’s desire to ‘fix’ problems in particular places (Interview NSW4).  Later 

the Metropolitan Strategy (2005) incorporated the concept of place management.   

 

For a number of agencies addressing the issues of crime, drugs and young people were 

at the forefront of place-based approaches.  The recognition that these issues required 

new approaches provided a rationale for place management.  Similarly the extent of 

disadvantage in public housing areas led to an interest in complementing asset 

redevelopment with social intervention.  This is not to imply that complex place-based 

problems were confined to public housing estates in Western Sydney.  Recent research 

(Randolph 2004a; 2004b; Randolph and Holloway 2005) was cited at interview as being 

important in highlighting the significant pockets of disadvantage occurring in older 

middle ring suburbs in Western Sydney; stressing the need to recognise and address the 

particular issues facing these areas (Interview NSW6).  

 

6.3 Policy intent 

 

A key achievement last term was getting government agencies working together 

in partnership with NSW communities.  … The challenge for CEOs is to 

improve public participation in the decision-making process of government and 

access to government services - Premier Carr 1999 (Premier’s Department 

document 1999/2000) 
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The first place management projects were implemented in 1997 in response to the 

significant levels of stress and disadvantage emerging in urban and rural communities 

as a result of the rapid pace of social and economic changes.  The aim of these early 

projects was to:  

 

better integrate the services of NSW Government agencies in local communities, 

whilst building the capacities of these communities to effectively resolve their 

own social and economic problems (NSW Government 2002: 4) 

 

Place management projects were used to address issues such as: 

 

 Improving community safety and amenity; 

 Enhancing facilities and services; 

 Creating employment and enterprise opportunities;  

 Addressing key issues such as family violence and breakdown; and  

 Reducing social isolation. 

(NSW Government 2002: 4) 

 

 

Operationalising the concept of place management was strongly advocated by John 

Mant (1995; 2000) in public forums, journals and consultancy work.  His emphasis was 

on achieving outcomes by giving project managers responsibility and authority to 

manage complex pieces of work.  Project managers were employed to ‘make things 

happen’ or to achieve the project goals.  In other words the outcomes were the key 

factor.  Indeed, Mant argued that place management is part of a broader focus on 

outcomes management and organisations should be structured to achieve outcomes: 

 

another opportunity to improve the quality of urban design would come from the 

restructuring of the organisations of state and local government into outcome 

focused organisations, with multi-skilled staff, and a clear division of responsibility 

between funders and providers. … The existing departments involved in the 

management of cities and places in state governments are input and not outcome 

focused. This is because they each have been the preserve of a particular 

professional or technical group … a guild …  (Mant 1995: 10) 

 

At interview Mant noted that traditionally structured planning authorities were heavily 

reliant on ‘guilds’ and a hierarchy of approvals, that resulted in poorly coordinated 

decision-making and limited attention on outcomes for the whole community.  In 

contrast an outcomes focused organisation can establish teams to incorporate a range of 

views and skills, based on experimentation and an integrated approach and a focus on 
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achieving the desired outcomes for particular places.  Responsibility and accountability 

for a place can be clearly identified (Mant 1995).  These principles provided a model for 

the place and outcomes based approaches that were implemented in Fairfield City 

Council. 

 

There were a range of meanings attached to place management in NSW.  The 

organisational context and accountability requirements influence the form that place 

management takes.  Place management in NSW was a ‘marriage’ between community 

development principles and whole of government work (Interview NSW8).  There may 

have been some influence within senior management of Blair’s UK initiatives but the 

place management program arose in a highly political environment.  “It was not an 

academic exercise but political; to be made up as you go along” (Interview NSW8).  

Kings Cross and Cabramatta were seen as law and order ‘hot spots’ with drugs a major 

concern.  Place management was a different approach to what had been done before. 

 

6.4 Policy development 

 

In the state government, place management began with demonstration projects at 

Cabramatta and Kings Cross in 1997.  At the time Premier Carr had been talking about 

how Sydney should be managed and had commissioned a report into urban 

improvement.  Mant was engaged as a consultant to run a workshop on how to manage 

the problems in Kings Cross.  He stressed the need for outcomes to follow from the 

workshop; advocating the appointment of a place manager.  Premier Carr accepted the 

need for outcomes and appointed a place manager.  The place management process 

involved working with local government.  Councils had experience in working to 

identify needs and develop solutions at local level.  The process was led by the 

Premier’s Department to ensure commitment from other agencies (Interview NSW4).  

 

State funded place management projects were implemented in Moree, Redfern-

Waterloo, Kempsey, Wilcannia and Canterbury-Bankstown.  Redfern-Waterloo, 

Canterbury-Bankstown and Macquarie fields were all crisis responses.  Other sites were 

based on regional priorities identified by the Human Services Chief Executive Officers 

(CEO) committee.  Tony Vinson’s (1999) report was influential in determining other 
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sites where crisis was not the primary motivator.  The Premier’s Department provided 

mandate and direction and was critical to ensuring that state agencies worked in the 

identified sites. (Interviews NSW2&3)  The early place management projects were seen 

as successful in:   

 

 Enabling innovation and collaboration with services customised to local needs;  

 Adopting different models and levels of integration;  

 Responding to local areas of multiple disadvantage; and 

 Better alignment of and access to services across state/regional/local areas. 

 (Premier’s Department document 1999/2000) 

 

The challenges were equity, sustainability, funding priorities and structural barriers such 

as organisational boundaries.  The Premier’s Department saw the program as evolving.   

 

In local government the Fairfield City Council adopted place management as part of a 

significant structural change to outcomes management (Interview NSW4).  Four 

councillors from Fairfield attended a seminar by Mant at the University of NSW on 

place, systems and outcomes management in local government.  It was argued that:   

 

place achieves efficiency in services because they are targeted to what is an 

agreed need by the people who will use the service.  Place focuses on higher level 

objectives rather than doing what has always been done.  Place allows councillors 

to focus on a vision or big picture issues for their constituency rather than detailed 

administrative issues (Interview NSW4). 

 

Outcomes management was initially seen as an opportunity to cut council costs and 

Fairfield City Council engaged Mant to help the council restructure to an outcomes 

focused organisation.  A key part of this process was to get the council to agree on a 

vision for Fairfield and then allocate clear responsibility for outcomes.  It was important 

at all stages to ‘hold onto’ the need to achieve the vision (Interview NSW4).  Council 

moved to a flatter structure with three divisions: outcomes (including systems and 

places); services and regulatory.  The institutional arrangements are discussed below.   
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6.5 Institutional arrangements  

NSW Government 

 

In the state government implementation of place management was top down and driven 

by the Premier’s Department (Interview NSW1).  A number of interviewees said that 

the mandate from the Premier’s Department was critical to ensuring state agency 

involvement and commitment to local level work (Interviews NSW1, 2&3).  The 

Premier’s Department established the Strategic Projects Division in 1996 to provide 

coordination, reporting and resources for the program.  The division comprised 50 staff 

in 10 locations.  Their role was to provide strategic advice to the Premier, manage 

whole of government issues and projects, and develop cooperative relationships and 

strategic partnerships with key stakeholders (Premier’s Department document 

1999/2000).  The focus was on delivering economic, social and environmental benefits 

and improved capability to achieve better outcomes.  The place manager for Cabramatta 

and Canterbury / Bankstown place projects was originally located in the Premier’s 

Department.  

 

There were a range of state coordinating mechanisms including: the senior officers 

group; regional reference groups and project reference groups.  The Premier’s preferred 

model was for a “short sharp response” in each place that included: 1) coordinating 

group; 2) action plan; 3) limited funding; 4) place manager responsible for outcomes 

(Interviews NSW2&3).  However, various local factors in crisis areas like Cabramatta, 

led to more substantial funding and longer term commitment in some places.  Place 

management also became connected with other strategies such as the Anti Drug 

Strategy and later Families First
6
.  The ‘one size fits all’ approach favoured by the state 

did not necessarily work for the communities targeted under the place management 

program (Interview NSW6).  The locality based approach to problem-solving was more 

familiar to councils by virtue of their role in local area planning. 

                                                 

6
 Families first was a cross departmental strategy lead by DOCS to develop coordinated service 

delivery of a range of family support programs in local areas. It was based on the premise that 

universal prevention and targeted early intervention are an effective way to support families and 

children NSW Government. (2004). "Families First: An Overview."   Retrieved 9/3/05, 

http://www.familiesfirst.nsw.gov.au, from http://www.familiesfirst.nsw.gov.au..  It was also 

seen as people-focused rather than place-focused (Interviews NSW 2&3) 
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Fairfield City Council 

 

Fairfield City Council’s place management and outcomes based structure was adopted 

in 1998 and continued until a restructure in 2006.  The 2006 restructure signalled a shift 

in city strategy from outcomes statements to broad aims; which was closer to a 

traditional program based approach.  In 1998 there was a manager for place strategy 

who was responsible for: coordination, facilitation, line management, strategy and 

policy.  There were also six place managers (two in the city centre; and one each in 

Fairfield, Cabramatta, Bonnyrigg and Smithfield) reporting to a manager for city 

outcomes (Interview NSW5). 

 

 Figure 6.1  Place management in Fairfield City Council 

Place management is: 

 Strategic planning and visioning for one place  

 Project management and Coordination  

 Advocacy or lobbying  

 Community engagement  

 Leadership  

 Integrated outcomes  

 Partnerships & relationship building  

 Marshalling resources  

(Fairfield City Council document 2007) 

 

Council’s General Manager implemented place management and was advised by Mant 

on the adoption of an integrated place planning approach in Fairfield.  The general 

manager subsequently moved to Parramatta City Council and implemented place 

management in that council.  Leadership and clear direction about the role of place 

managers was important to successfully achieving the organisational change involved.  

Negotiating relationships between the service delivery and planning areas and the 

strategic department charged with integrated place planning was also required.  The aim 

was for place managers to provide a holistic view of a ‘place’ and to integrate the work 

of various departments within council to achieve the desired outcomes (Interview 

NSW5).  How this worked in practice is analysed in the implementation of the 

Cabramatta place example discussed in Chapter 7. 
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6.6 Conclusion 

 

The NSW approach to economic development had a differential impact on the growth 

and prosperity of areas within Sydney.  The state government’s social policy response 

focused on social justice in the context of a strong economy.  Economic development 

was emphasised with little attention to spatial effects.  Commonwealth and state 

government policies, particularly changes in social housing, affected housing 

affordability in Western Sydney and failed to mitigate the negative effects arising from 

Sydney’s rapid growth and redevelopment. 

 

Influenced by advocates and Commonwealth initiatives, local governments began 

experimenting with place management.  Communities ‘in crisis’ or severely 

disadvantaged, were given priority targeting through place management.  The 

complexity and profile of the issues in these places resulted in leadership from the 

Premier’s Department to adopt the reforms of government advocated by commentators 

such as Mant (1995) and Latham (1998).  The emphasis on public sector reform, 

streamlining government and cost rationalisation affected all levels of government.  The 

NSW reforms included whole of government administrative arrangements and people 

and place focused initiatives.   

 

For state and local governments, place management focused on removing administrative 

and legal impediments and aligning administrative structures to focus on outcomes for 

‘places’.  A consistent theme emerging from the interviews was that the successful 

implementation of place management programs relied on political leadership, an 

awareness of local politics and building relationships within and between agencies 

(government and community) to achieve outcomes.  The implementation of place 

management in one NSW site – Cabramatta in Fairfield City Council – is discussed in 

Chapter 7.  The analysis of place management in Cabramatta illustrates how the policy 

intent translated into implementation in a high profile, politically volatile environment. 
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Chapter 7 Spatial targeting in Western Sydney – 

implementation and outcomes 
 

In Chapter 6 the context and policy development process for place management in NSW 

was outlined.  This chapter examines an example of place management in Cabramatta 

NSW to address the questions of how place management was implemented ‘on the 

ground’ and the effects and outcomes of the program.   

 

The Cabramatta site clearly demonstrates how high profile crises provided the impetus 

for place management in NSW.  The overriding issues were drugs, crime and safety; 

combined with improving the image of the area.  The situation was aptly described by 

one interviewee as follows:  

 

crime in Cabramatta was frequently the state (if not national) headline story at 

the time.  There were enormous pressures and expectations that the NSW 

government would fix the problem: if you couldn’t fix Cabramatta you couldn’t 

manage the rest of the state! (Interview NSW8) 

 

As one of six local governments that implemented place management Cabramatta 

highlights a number of unique and comparable issues in the implementation of place 

management in NSW.  It was unique compared to other place management sites in a 

number of respects.  Fairfield City Council adopted a place management model that 

involved significant organisational restructuring to outcome areas.  Both the state 

government and council employed place managers for Cabramatta, therefore the 

implementation process had to be negotiated between both governments as well as 

between both place managers.  Political volatility in Cabramatta resulted in significant 

resource allocations and levels of commitment from the Premier and his department to 

the process.  Cabramatta was comparable with other sites in that the overriding state 

framework for place management guided the work in a discrete local area and 

institutional arrangements were adapted to that context. 

 

In this chapter the focus is on implementation of place management including the 

priorities, agencies involved, actions taken and outcomes.  This will illustrate the actual 

effects of the program and how it evolved during implementation.  The information 

collected also emphasises the formal administrative arrangements and structures 
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implemented in order to identify how institutional arrangements for spatial targeting 

differed from traditional governance arrangements. 

 

The first part of the chapter outlines the aims, priorities, resources projects and 

institutional arrangements implemented for place management in Cabramatta.  The 

second part of the chapter summarises the findings from the case study analysis 

incorporating the material in this chapter as well as the NSW contextual analysis 

presented in Chapter 6.   

 

Figure 7.1  Map of Cabramatta and Western Sydney 

 

(Adapted from Gleeson, Holloway et al. 2002) 
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7.1 Implementation of place management in Cabramatta 

 

Cabramatta is located 30 km south west of the Sydney CBD.  Cabramatta has a large 

immigrant population with 62.3 per cent of residents born overseas and 48.6 per cent 

born in South East Asia (Australian Bureau of Statistics 2007).  The Council described 

Cabramatta as unplanned with a strong cultural feel, ageing infrastructure and housing 

linked by rail and arterial roads, and a poor reputation for public safety (Fairfield City 

Council document 2007).  

 

The approach to place management adopted by Fairfield City Council was to develop a 

vision for a local area followed by integrated plans to ensure the vision for the place was 

achieved.  Place management focused on achieving outcomes for the area efficiently 

and improving urban amenity.  The focus of each council place manager was dependent 

on the nature of the local issues in each area: for example, the focus in the suburb of 

Fairfield was on infrastructure; in new residential areas the focus was on social capital 

and regeneration projects; and events and tourism planning were a focus in Cabramatta.  

Centre management was a major focus for the council in all areas (Interview NSW5). 

Neighbourhood support, liaison with service providers and establishing links with the 

non-government sector were part of the role of the council place managers. 

 

Issues 

 

According to Fairfield City Council, Cabramatta is the longest running place 

management project (Fairfield City Council document 2007).  The work began in 1994 

as a partnership with the Premier’s Department to address crime and safety issues.  The 

council appointed a place manager to work with the state government on drug issues in 

Cabramatta.  The situation was described as follows: 

 

there were huge problems with drugs in Cabramatta.  These were partly the 

result of a change in policing in Kings Cross which led to an increase in drug 

issues at Cabramatta.  The first ‘crisis’ came when drugs gangs ‘self combusted’ 

resulting in chaos in the drugs scene.  There was recognition that these issues 

could not be solved by policing alone, that issues of poverty and homelessness 

were interconnected with drugs and safety and a joint effort was needed. 
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Unemployment, homelessness, community relations and safety were all issues 

that had to be addressed (Interview NSW7).  

 

The Premier announced a commitment to improve the conditions for people living and 

working in Cabramatta and appointed a place manager who was responsible for a four 

million dollar package of initiatives.  The place manager identified key initiatives as a 

focus for collaborative work.  These were employment and training, tourism 

development, urban improvement, drugs, crime and safety.  The state government’s 

place manager brought agencies together to work on a coordinated response and ensure 

plans were implemented (Interviews NSW1&7).  The brief for both place managers was 

to “do whatever it takes to sort out the problems” (Interview NSW6).  

 

The process was characterised by volatility, crisis and local politics.  By 2000 the first 

stage of Cabramatta had been completed and the project was supposed to move into a 

less intensive stage.  The Legislative Council’s Inquiry into Police Resources in 

Cabramatta led to another ‘crisis’ that required an ongoing commitment to intensive 

work in Cabramatta.  The high public profile of the issues and media attention gave 

impetus to the ‘fix it’ approach and resulted significant funding from NSW Treasury for 

Cabramatta (Interview NSW1).  

 

Rather than a short sharp response (as originally intended) the Cabramatta 

project became a 10 year sustained approach.  The long term nature of project 

meant that changes could be sustained and relations between agencies could be 

built.  It also overcame cynicism in the community about a ‘quick fix’ – the 

state’s involvement was more than the ‘premier riding in on a white horse to 

solve the problem’ (Interview NSW1). 

 

The Premier announced a plan for Cabramatta targeting criminal justice, prevention and 

early intervention, and drug treatment/rehabilitation services (Ministerial Statement to 

NSW Parliament, March 2001).  This later became the Cabramatta Anti Drug Strategy 

As a result of the high profile of the issues drugs were the primary focus with other 

important issues such as employment and education neglected in the early stages 

(Interview NSW1).  These longer term issues were eventually addressed but primary 

reporting and outcomes centred on drugs and crime rates as these were always the 

headline indicators.  
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Objectives 

 

In April 1997 the Premier announced a “plan to begin the rehabilitation of Cabramatta” 

that was “the beginning of a sustained campaign to tackle the problem of drug abuse 

and its impact on the local community” (NSW Government and Fairfield City Council 

Document April 2002: 1).  The place management program and anti drug strategy for 

Cabramatta sought to address a number of strategic issues outlined below. 

 

Figure 7.2 Cabramatta place management and anti drug strategy –strategic 

issues 2001-03 

 Consolidate and improve infrastructure/approaches to drug treatment and law and order. 

 Develop tourism to boost the local economy, create jobs, and redress negative media 

perceptions.  

 Urban space improvements to upgrade infrastructure and enhance pedestrian access and 

public spaces for residents and visitors. 

 Develop opportunities for employment and appropriate training for the local labour 

force. 

 Address youth needs by the provision of additional culturally appropriate recreational 

facilities and the coordination of youth support networks.  

 Promote integrated service planning and coordination between service providers.  

 Work with residents to build supportive networks, increase community capacity to solve 

local problems, articulate concerns to government and build a sense of collective pride 

in the area.   

(NSW Government and Fairfield City Council Document April 2002) 

 

As well as a concern with drugs and crime, the council sought to address a range of 

urban amenity issues including: opportunities for economic development, housing 

quality and a lack of open space (Fairfield City Council 2007).    

 

Projects 

 

There were a number of stages to the Cabramatta place project as follows: 

 

 Stage 1 – place management funding and evaluation (1997-1999) 

 Stage 2 – action plan incorporated into the Cabramatta anti drug strategy (2000-

2003) 

 Stage 3 – extension of Cabramatta anti drug strategy (2003-2007) 
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The focus in Stage 1 was on four priority issues: addressing drug and crime issues, 

improving the look and safety of the area, training and employment; and meeting the 

needs of young people.  The rationale was described at interview as follows: “it was 

important to achieve something rather than trying to fix everything” (Interview NSW8).  

The Cabramatta Action Plan was developed consisting of 12 initiatives to address the 

priority issues.  A Cabramatta place manager was located in the Premier’s Department 

and a reference group of senior managers from state government and Fairfield City 

Council was established.  Stage 1 included an evaluation of the model for delivery and 

coordination of services and its outcomes.  

 

Stage 2 included the above focus but became part of Cabramatta Anti Drug Strategy 

(CADS) and other strategic components were added: a criminal justice plan; a 

compulsory treatment plan; a plan for local crime prevention; and a prevention and 

early intervention plan to help families and young people at risk.  This approach was 

continued in Stage 3. 

 

Resources  

 

The total allocation over six years for the CADS from the state government was $28.1 

million.  In 2007 the Fairfield City Council (FCC) allocation was $350,000 per year for 

the Cabramatta place manager to implement projects for town centre improvements 

(Fairfield City Council document 2007).  This was a significant investment in social 

policy issues for the local area (Interview NSW1). 
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Table 7.1  Projects implemented in Cabramatta (as at 2001) 

Project Agency 

Policing  

Additional police NSW Police Service  

Interpreter service Community Relations 

Commission  

Cultural and language training for local police TAFE 

City Watch Program  Community Relations 

Commission  

Treatment and rehabilitation   

Police Drug Bail  Cabramatta Police  

Magistrates Early Referral into Treatment Cabramatta   

Expansion of rehabilitation and treatment services including: 

Central Assessment Team at Fairfield Hospital; additional beds 

for people with complex mental health and drug problems; and 

short-term rehabilitation for referred clients.  

South West Sydney Drug 

and Alcohol Service 

Treatment Services Monitoring Committee to monitor the 

operation of additional treatment services  

 

Crisis Housing Places including: temporary accommodation and 

assistance for clients to secure private rental; 40 short term and 

10 medium term leases to clients from support services.  

Department of Housing   

Early Intervention and prevention programs   

Cabramatta Street Team  Department of Community 

Services  

Gateways prevention program provided school and Drug 

Education Consultant to support schools 

Department of Education 

and Training  

Primary Connect school program trial providing youth 

development for 5-12 year olds and parenting support for their 

families.  

Department of Education 

and Training  

Families First program to support 100 families with children 

under 8 years of age in Cabramatta, Canley Vale, Bonnyrigg and 

Fairfield.    

 

Cabramatta Mobile Child Care and Family Counselling Service  Uniting Care-Burnside  

Intensive Family Support – family counselling and intensive 

support services.  

Department of Community 

Services 

Mobile Child Care Service Department of Community 

Services 

Community information and action   

Youth Action Team - coordinated services for young people 

including sport and recreation, support services and police youth 

relations 

Cabramatta place project 

Manager 

Multicultural Drug Education Program – produced multi-lingual 

material on drug education help agencies work with NESB 

communities.  

Cabramatta place project 

Manager 

Community Drug Action Teams (CDATs)   

Expansion of Syringe Clean-Up Teams   

(Source Premier’s Department Cabramatta Anti-Drug Strategy Information Sheet 1/7/01) 
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Coordination 

 

The Premier’s Department convened the Cabramatta project reference group which 

comprised state (senior regional officers) and local government representatives.  Due to 

the sensitivity of the issues, no community representatives were involved (Interview 

NSW1).  The reference group of senior officers (Regional Directors) oversaw the 

project.  Action plans were developed to address the four priority issues.  Working 

groups were established with different agencies having lead responsibility relevant to 

their role, for example: local government led urban improvement; state government led 

police and health.  There was tension in the process particularly with junior operational 

staff who didn’t necessarily ‘get it’ as a new way of working (Interview NSW8).  In 

2001 the Cabramatta Senior Officers Coordinating Committee on Drugs comprising 

staff from central offices of state departments was established to oversee the CADS 

implementation.  The Cabramatta place manager was a member of both groups and 

often had a brokering role between regional and central offices (Interview NSW1).  

 

The role of the state place manager was to work closely with council.  Therefore the 

general manager of Fairfield City Council was on the reference group with state 

government agencies.  The partnership with Fairfield City Council was a “declared 

marriage” which was not a very good basis for working collaboratively (Interview 

NSW8).  There was also some friction between the council place manager and the state 

government place manager in the early stages of implementation.  These positions were 

co-located in Cabramatta and there was a lack of clarity about roles and responsibilities 

(Interview NSW7).  Over time the issues were resolved and the partnership developed 

based on relationships between the state place manager and the council place manager 

(Interview NSW1).  The state and local government partnership was not formalised.  

Responsibilities were usually divided according to traditional jurisdictions.  Each officer 

negotiated projects through their respective agencies.  The co-location of place 

managers helped to build relationships between the state and the council; there was also 

a complementary skills mix (Interview NSW1). 

 

Other coordinating mechanisms were the Human Services Chief Executive Officer’s 

Forum (state level) and Regional Human Services Senior Officer’s Groups comprising 

Department of Employment and Training, Department of Community Services, 
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Department of Housing, NSW Health, Police, and Juvenile Justice.  In the case of 

Cabramatta the relevant existing regional group was the South Western Sydney Human 

Services Senior Officer’s Group (Interview NSW1).  The committees and reporting 

mechanisms were very complex and highly structured.  This particularly impacted on 

the Cabramatta project managers who “deserved credit” for working with tight 

deadlines, competing priorities and pressure from politicians and senior officers to 

report on a range of projects and issues (Interview NSW7). 

 

Internal organisational politics also had to be negotiated in the implementation process.  

In Fairfield City Council, building relationships and internal linkages within the council 

was a key task for the place manager.  To avoid ‘treading on toes,’ place managers did 

not duplicate existing links between council sections and state agencies.  Rather place 

managers adopted a problem solving approach – were existing arrangements working in 

the area and were the services that were needed being delivered?  “The relationships 

seemed to work well in the council, perhaps as a result of place management having 

been around for a long time and the culture of the organisation” (Interview NSW5).  

The relationship between councillors and staff was respectful and wards and centre 

based committees provided clear direction for place managers” (Interview NSW5).  

Place managers were directly responsible for town centres strategy and centre 

improvement plans and had a negotiating role with other areas of council. 

 

Figure 7.3  Coordination arrangements for Cabramatta place management project 
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Engagement 

 

State agencies did not consider engagement with the broader community a key priority: 

“engagement with the community was not a feature of place in Cabramatta” (Interview 

NSW7).  This was explained in terms of the politically sensitive nature of the work.  

Community engagement was recognised by interviewees as an important principle of 

place management; however this principle was overtaken by the high profile political 

volatility of the issues and top down approach adopted to fix the problem (Interview 

NSW1).  In Cabramatta local politics was also an issue, with different political 

candidates campaigning on the issue of drugs.  Another challenge was to manage the 

different cultural perspectives on how drug issues should be addressed.  For example, 

the harm minimisation approach to drugs was seen by some cultural groups as being 

‘too soft’ (Interview NSW8).  Managing community engagement in the context of 

opposing views on complex issues was difficult.   

 

There were a range of internal issues in the Police Service that also affected community 

relations particularly working with the Asian community (Interview NSW8).  Some of 

the projects implemented included processes for varying degrees of community 

engagement.  For example, the community relations committee worked with the 

community on issues of safety and the City Watch Council chaired by police eventually 

led to an improvement in police-community relations (Interview NSW7).  Annual 

police and community forums and detailed police reporting on crime to the City Watch 

Council were important accountability mechanisms (Interview NSW1). 

 

There was also recognition in state and local governments of the complexities of 

engaging effectively with diverse communities who have different levels of 

involvement in a geographical area.  For example places can be defined at the 

neighbourhood, town centre or sub-region level.  Different levels equate to different 

knowledge and views based on those who work and those who live in the area.  

Differences arise depending on professional background, community knowledge and 

cultural identity.  Consultation can be skewed if these different views are not 

recognised.  Different cultural groups use spaces differently and have a variety of views 

about what is need and desirable.  Issues of equity can be neglected if these differences 

are not addressed (Interview NSW6). 
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Notwithstanding these difficulties interviewees recognised that effective engagement 

with the community was essential to achieving long term change.  For example, the 

Department of Housing began working intensively with the community in Bonnyrigg on 

the basis that even though community development takes longer to set up but should 

pay off in the long run.  Community opposition had ‘killed off’ projects in the past (eg 

opposition in Minto locality to public housing redevelopment), therefore place 

management needed to ‘bring the community along’ (Interviews NSW2&3). 

 

Initially, community organisations resisted being ‘coordinated’ under the Cabramatta 

place management project (Interview NSW7).  This resistance faded over time as 

relationships were built between the state and community organisations.  Relationships 

between workers were crucial to the overall success of the Cabramatta project.  The 

community sector involvement in place management depended on the issues being 

addressed and the areas of responsibility in respective agencies.  Networks in places 

shifted depending on the focus of the work.  In Cabramatta employment and training 

issues relating to young people was one theme.  Tourism development was the focus of 

local government at the time.  Then drugs became a focus.  Organisations working with 

health on a drug intervention service became part of the state government drugs 

response.  For community organisations the opportunity to engage with a range of state 

agencies on local issues was important (Interview NSW7).   

 

Outcomes 

 

The achievements of the place management program in Cabramatta were identified by 

interviewees.  Over time place management was successful in building relationships 

between state and local governments and between community organisations and state 

agencies (Interviews NSW1, 5, 6 & 7).  The high visibility and volatility of the issues 

brought agencies and resources to the table with a commitment to find common ground 

and address the crisis (Interviews NSW1, 2&3).  Place management promoted greater 

awareness of spatial issues and the need to take a holistic multi-disciplinary approach to 

localities. 

 



 

 166 

Interviewees noted that a number of innovative cross-agency projects were implemented 

under the place management program.  These included: a memorandum of 

understanding (MOU) between various agencies on case management; the 

Establishment Lease Program; culturally diverse languages information on drugs; drug 

intervention service and youth street team; the model for Bonnyrigg community 

development approach; and the Retail Traders Association (RTA) and TAFE 

employment and training partnership.  Some of these projects served as models for 

other projects (RTA/TAFE partnership) or built support for alternative approaches 

(harm minimisation); or continued beyond the place management project (youth street 

team; case management MOU; community development approach to community 

renewal).  The establishment lease program (subsequently discontinued) provided a 

model for collaborative holistic approaches to case management.   

 

For councils there were efficiencies gained by targeting needs and achieving outcomes 

in the community rather than doing what has always been done (Interview NSW4).  

There was also an opportunity to better align services provided to the needs of different 

groups within the community and provide feedback to various sections within council 

on these needs. 

 

Major achievements of the Cabramatta place management program were identified in an 

evaluation after the first two years (Figure 7.4).  A final review of the Cabramatta 

project found that most of the planned actions had been achieved and that there had 

been: a reduction in crime; an improvement in local infrastructure and amenity; an 

increase in the number of people visiting the town centre; and a decrease in visible drug 

related activities (State government document 30/6/05). 
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Figure 7.4  Major achievements of the Cabramatta Project Stage 1 

 A 20-bed detoxification unit at Fairfield Hospital opened in March 1999 was the first 

inpatient detoxification facility for South Western Sydney.  

 Drug Intervention Service Cabramatta opened in December 1998 and focused on early 

intervention, treatment and rehabilitation for young illicit drug users.  

 Operation Puccini placed an additional 35 to 40 police on the beat in Cabramatta’s 

CBD and resulted in: significantly less crime, more arrests for drug detection; reduced 

fear of crime in the CBD; reduced court delays; and a downward trend in the local 

Crime Index.  

 Major employers and vocational training bodies established successful partnerships to 

improve the employment prospects of young people in Cabramatta resulting in 

placements for 30 young people. 

 Tourism action plan developed and main street coordinator employed to implement the 

plan.  Highlights include: the Cabramatta food trails project won 3 industry tourism 

awards; and 40 000 people attended the 2005 Lunar New Year Festival. 

(Source: communitybuilders.nsw the Cabramatta project – evaluation 16/11/2005) 

 

Notwithstanding these achievements there was concern about the long term 

effectiveness of the resources allocated to Cabramatta.  According to one interviewee, 

the appearance of these places hadn’t changed much with old housing stock in private 

hands and areas still experiencing high levels of social and economic disadvantage 

(Interview NSW6).  The security systems set up in the town centres were high cost and 

although crime rates in Cabramatta had fallen there was a question about whether there 

had been a displacement of crime to surrounding areas. 

 

7.2 Key findings from the Western Sydney case study  

 

A number of dominant themes can be derived from the interviews and the analysis of 

secondary sources.  This section draws together the material from Chapter 6 on the 

context and policy intent, with the implementation arrangements discussed in this 

chapter to develop a clearer understanding of why and how place management was 

implemented in Western Sydney.  The analysis is framed in terms of the themes 

consistently raised at interview, supported by secondary data and considers the extent to 

which the issues were identified in the literature review. 

Based on this analysis it is argued that the influential factors in Western Sydney and 

Cabramatta were as follows: 
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 Role of advocacy in the policy process; 

 Crisis and media involvement in defining the problem; 

 Importance of political leadership;  

 Central agencies in the implementation process; and 

 Removal of institutional impediments to integration and spatial targeting. 

 

These influences are discussed below and are the basis of comparative analysis with 

Brisbane in Chapter 10.   

 

Advocates and the policy process 

 

Advocacy from outside government was important in promoting a different approach to 

governance and guided the way place management was implemented in NSW.  The role 

of Mant (1995, 2000) in advocating and guiding the implementation of place 

management in NSW at both the state and local government levels was identified as 

influential (Interview NSW5).  Whilst areas such as Cabramatta, Kings Cross and 

Canterbury / Bankstown were driven by crisis response to high profile issues, other 

areas were selected on the basis of evidence of concentrated disadvantage.  According 

to interviewees, Vinson’s (1999) analysis of postcodes and locations of disadvantage 

was influential in the selection of sites (Interviews NSW2&3).  Randolph’s (1999, 

2002) research on housing, locational disadvantage and place management in Western 

Sydney was also cited (Interview NSW6).  The work of many of the advocates cited at 

interview is discussed in Chapters 2 and 3.  Although it is not possible to quantify the 

extent of these influences, the explicit reference to these advocates by interviewees 

demonstrates that they were part of the policy process.  This suggests that in 

circumstances of crisis, where traditional approaches have failed there is an opportunity 

for new ideas and experimentation in the policy process.  
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Leadership and crisis 

 

A common theme emerging from the interviews was that leadership by the Premier was 

instrumental in the place management process and brought agencies and resources 

together to address the issues.  Whilst this was widely perceived as advantageous there 

were a number of difficulties identified at interview.  The high pressure environment, 

tight deadlines and expectations that the project would ‘deliver,’ meant that in the early 

stages there was no time to think things through, establish benchmarks and build 

relationships (Interview NSW1).   

 

Project funding and implementation arrangements were often “messy” due to the need 

to act quickly on the Premier’s “good idea” (Interviews NSW1 & 8).  As a result some 

projects were not well thought out or planned and eventually collapsed.  This was 

challenging for the community organisation charged with implementing a hastily 

constructed project that failed to take into account issues such as new occupational 

health and safety requirements, workers conditions and the logistics of providing a 

service (Interview NSW7).  Interviewees argued that:  

 

throwing money at issues can cause problems.  There is a need to plan out first 

what is going to happen.  Moving too quickly can create additional problems 

(Interview NSW7).   

 

And: 

this type of work takes a long time.  Short term/quick fixes are likely to fall 

over.  More time was needed to build relationships and set up clearer structures 

and processes (Interview NSW8). 

 

Reflecting on the process for implementing place management in NSW, interviewees  

suggested that unless there is a crisis it is hard to get agencies to agree which 

community should be the focus of government action (Interviews NSW2&3).  Further,  

 

in order to get agreement on work priorities the area needs to be important 

enough to a range of agencies or has to reach a crisis point before integrated 

response is adopted.  Integrated responses need champions and leadership to 

follow from senior level through to frontline.  Initiatives may have to be time 

limited and contained for agencies to agree to work in an area (Interviews 2&3).   

 

Institutional arrangements are therefore significant in the implementation process. 



 

 170 

Central agencies and implementation 

 

The Western Sydney case demonstrates the difficulties associated with implementing or 

imposing different institutional arrangements onto traditional administrative structures.  

In this case the complexities related to the role of the Premier’s Department in 

negotiating across state agencies, local government and the non-government sector.  

Whilst the central agency role was seen by the majority of interviewees to have 

advantages there were also disadvantages: 

 

although the Premier’s Department had ‘clout’ this didn’t necessarily mean it 

was used to bring agencies into line.  The Director-General at the time used 

structural power judiciously.  The ‘clout’ of the Premier’s Department was a 

‘double edged sword’. The department had positional power but this created 

resentment coming in over the top of other agencies.  The bottom line is that the 

job gets done and the involvement of the Premier confers status on an area/issue.  

The responsibility of the place manager was to deliver outcomes; process was 

not important (Interview NSW8).   

 

The state government place manager position was established in a central agency, the 

Premier’s Department and the imperative to focus on outcomes rather than process 

reflects the role of central agencies in the implementation process: 

 

implementation units are co-located with Cabinet support functions in Prime 

Minister’s and Premier’s’ departments.  As with much of the infrastructure 

supporting first ministers, they are instruments of central control, principally 

concerned with advancing the political interests of the incumbent leader 

(Tiernan 2007: 115) 

 

The combined requirements of negotiating agency commitment to the process as well as 

implementing the Premier’s agenda resulted in a complex and highly structured set of 

committees and reporting mechanisms (Figure 7.3).  These structures demonstrate the 

difficulties in getting agreement between agencies and levels of government each with 

their own boundaries and responsibilities.  The difficulties of cross government work 

were highlighted at interview: 

 

the Regional Coordination Management Group decided on Department of 

Health boundaries.  However, the focus and role of this regional group had been 

a source of debate.  Place management works best when locality issues (ie the 

problems involved in living in certain places such as amenity) as well as target 

population issues are addressed.  For example: the Windale project resulted in an 
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improvement in both place and population based indicators (Interviews NSW 

2&3).   

 

Another difficulty was assessing whether the program was effective.  According to one 

interviewee there was very little time in the start up of the program to develop 

benchmarks and determine how evaluation would be conducted and changes measured: 

 

headline indicators and a framework for measurement were not developed until 

later in the process.  If these issues had been addressed early there would have 

been greater clarity about achievements against planned outcomes (Interview 

NSW1).  

 

These difficulties were confirmed by another interviewee: Cabramatta project managers 

worked with tight deadlines, competing priorities and pressure from politicians and 

senior officers to report on a range of projects and issues (Interview NSW7).   

 

In 2005 the Community Strengthening Unit (including place management) was 

transferred from the Premier’s Department, a central agency to the Department of 

Communities, a ‘line’ agency.  Although the Communities Division was established in 

the latter department to bring together a number of cross-agency initiatives it is a lot 

harder for line agencies to get departments to work together without a central agency 

mandate like that of the Premier’s Department (Interview NSW1).  Interviewees 

described the result as follows: 

 

once place management moved out of the Premier’s Department it ‘fell off the 

agenda’ and was increasingly difficult to get agencies to agree on priorities and 

work together.  Each agency had its own priorities and imperatives and 

commonality was difficult to achieve (Interviews NSW 2&3).   

 

In this respect the NSW case demonstrates how quickly the longstanding administrative 

structures and departmental silos overtake the principles of integration, even though 

these principles remain part of the government’s overall agenda.   

 



 

 172 

Institutional impediments and place management 

 

Reforms in administrative and legislative arrangements enabled state and local 

governments to adopt place management programs.  Enabling factors included the 

Local Government Act 1993 and the whole of government reforms adopted by the Carr 

government.  However, there were significant structural impediments to the ongoing 

adoption of place as an organising principle of government.   

 

The first of these is the question of which places are selected and which boundaries 

apply.  One interviewee argued that the concept of place management has to be applied 

everywhere:  

 

place has to be everyone, otherwise there are problems with boundaries and 

definitions of the ‘place’ and the tendency to emphasise deficits/problems in 

order to be considered a ‘priority place.’ Communities can identify what area 

constitutes a place area, based on how they use space.  No-one owns the 

boundary; boundaries have traditionally been based on administrative 

convenience rather than defined by the community. Boundaries can be flexible 

(Interview NSW4).   

 

Disputes about place boundaries are linked to other impediments including: vertical 

departmental accountability requirements and funding arrangements; the hierarchical 

organisation of government and the continuing influence of professions in the upward 

mobility of staff. 

 

Organisational structures, people and culture 

 

Notwithstanding leadership from the Premier’s Department, the implementation of 

place management was affected by the structure of government, the skills of the people 

involved and the culture of organisations.  According to interviewees the guilds and 

structures based around professions are very strong, as are portfolio based structures 

(Interviews NSW4 & 6).  Career paths and networks are based on professional silos and 

this forms a significant impediment to a horizontal structure focused on achieving 

outcomes.  An outcomes approach requires a different set of skills and an ability to 

think differently outside traditional training: “not everyone gets it” (Interview NSW4).  



 

 173 

There was also resistance to place management with some areas actively working 

against the process for fear of losing their traditional power base (Interview NSW6).  

Interviewees reported that in the state government, managers may endorse an integrated 

place-based approach but frontline staff may not (Interviews NSW2&3).  These 

impediments put the onus on place managers to make integration work in practice. 

 

This was one of the difficult tasks required of place managers whose role in the 

organisational structure was problematic.  Unlike traditional arrangements which are 

based on hierarchies and progression through different levels, place management 

structures tended to be ‘flat’.  There were limited options for career advancement in a 

public service that centres on command of resources and number of staff supervised.  

There were professional risks for place managers in the political nature of the work 

including the potential for ‘capture’ by the community – that is, becoming an advocate 

for community needs rather than a broker between government and the community 

(Interview NSW4).  An associated risk was that place managers can become locally 

‘powerful’ and visible and therefore be perceived as a threat to local politicians who see 

their role as representing community interests.  The highly political nature of the work 

and the need to broker agreement between diverse interests can also lead to ‘burn out’ 

of place managers (Interview NSW4).   

 

There were a number of challenges in the nature of the work – particularly the whole of 

community focus – which meant that the place management program could be anything 

and everything including a “dumping ground for hard issues” (Interview NSW5).  As a 

new way of working there was a need to define the place management role within the 

context of existing local government responsibilities in particular the strategic planning 

role.  The breadth of issues covered under the program also required a systematic 

approach to knowledge management, so that information about a location could be 

effectively recorded and transferred when people moved on.  Establishing and 

maintaining credibility and producing evidence that place management was ‘adding 

value’ was an ongoing pressure (Interview NSW5).  In Fairfield City Council place 

management was positioned as a mechanism for reviewing and improving services 

through feedback and dialogue, rather than a ‘check’ on how things were working in a 

particular location (Interview NSW5).  This confirms the difficulty of implementing 
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new institutional arrangements within existing organisational cultures that are vertically 

structured and professionally siloed. 

 

There was also a lot of tension between and within agencies created by different 

interpretations and expectations of the program.  The imposition of a central 

government agency on existing coordination arrangements led to resentment in the early 

stages of implementation (Interviews NSW4&8).  The relationship between the state 

and Fairfield City Council was the most difficult.  This was in part related to the fact 

that the council had a full time place manager for Cabramatta, so working out respective 

roles of state and council place managers was a challenge.  It was also related to longer 

term issues between state and local governments, such as the power imbalance between 

the two levels, cost shifting and the influence of local politics and politicians in the 

process (Interviews NSW6&8).  Interviewees noted that local and state politics had a 

significant impact on the implementation process (Interviews NSW1&8).  These issues 

increased the complexity of addressing problems and required a focus on mediating 

relationships between various interests.  

 

Planning and jurisdictional issues 

 

The failure of governments to plan effectively and implement the plans that have been 

developed was highlighted at interviews as contributing to the crisis evident in a number 

of place management areas.  “Crises can arise in communities where social issues have 

been neglected” (Interview NSW6).  The emphasis on infrastructure and economic 

issues in the current state plan resulted in a wind-back in human services (Interview 

NSW6).  It was argued that the state government needed to consider social issues as 

well as economic and environmental issues (Interviews NSW2, 3&6). 

 

As noted above the relationship between state and local governments had to be 

negotiated in the implementation process for place management in Cabramatta.  This 

was related to longstanding jurisdictional issues between the two levels of government.  

From a local government perspective it is frequently argued that other levels of 

government override local planning authority (evident for example in state planning 

decisions) and shift responsibility to local government without commensurate and 
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appropriate resources.  The issues of cost-shifting (Bennett 2006) and local government 

authority were raised at interview: 

 

the state government needs to understand what is possible at the local 

government level eg local environment plans do not necessarily achieve 

community outcomes.  It is totally unrealistic for the state government to 

produce a very broad-brush regional environment plan for a major city and then 

expect the rest of the development to take place through the usual statutory 

planning controls via councils’ local environment plans. Successful community 

development is a far more complex process than this and local government does 

not have the powers, the skills, the expertise, or the resources to cope with such 

a task (Interview NSW6). 

 

A fundamental aim of place management is to overcome these structural impediments to 

achieve greater coordination and outcomes for a defined local area.  The above factors 

demonstrate why place management was seen as necessary, as well as how difficult it 

was to achieve this particular program aim.  

 

Demise of place management 

 

State government initiatives such as Families First (2004) signalled a move away from 

place management programs.  Firstly, was the loss of Premier Carr as a champion when 

place management was transferred to Department of Communities: “place has fallen off 

the agenda, there is no champion and no leadership from within Premier’s as a central 

agency for the approach” (Interviews NSW2&3).  However, the Premier’s Department 

retained a crisis ‘hot spots’ response function.   

 

Secondly, although the rhetoric of community strengthening is still used, initiatives like 

Families First take a population-based approach not a place-based one (Interview 

NSW1).  By 2007, the emphasis in NSW shifted back to programs rather than 

geography (Interview NSW8).  The  NSW State Plan (2006) focuses on targeting 

groups within the population; individual programs and social inclusion; not whole of 

government or community based approaches (Interviews NSW2&3).   

 

Thirdly, there were no apparent strategies within the Communities Division of the NSW 

Department of Communities in 2007 for place-based approaches and the role of the 

division in terms of place management is unclear.  One interviewee suggested that it 
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was understandable that the kind of intensive resources applied in Cabramatta would be 

difficult for the state government to sustain in the context of competing demands 

(NSW7). 

 

By 2008, place management as a term was no longer used in NSW, however some of 

the projects funded under the program continued.  The Department of Housing 

continued a place-based agenda through community renewal activities.  Housing 

programs adopted a place-based approach but there were difficulties getting other 

agencies to agree on priorities and work in an integrated way.  The Department of 

Housing sought to develop service agreements and working protocols from agencies 

through an accord that specified which agencies were accountable for particular 

outcomes.  The Human Services Accord was a potential way of moving forward on 

integrated place-based approaches following the demise of the place management 

program (Interviews NSW2&3).   

 

Regional programs also had the potential to take a place-based approach to integration. 

Regional teams talk about disadvantaged localities and the need for whole of 

government responses (Interview NSW8).  The Senior Officers Regional Coordination 

Group had responsibility for some joint programs such as Families First, Better Futures 

and the drug strategy.  This involved shared projects and sometimes staff overseen by 

the regional coordinators who were generally responsible for issues that arose and could 

use a place-based approach but without the resources of the place management program.  

 

From 2007 there was resurgence in the pressures operating against place management in 

local government (NSW4).  Some of the key people responsible for achieving and 

maintaining an outcomes focus at Fairfield had left and the Council was struggling to 

‘hold the agenda’ (Interview NSW4).  The state government experience of place 

management also demonstrates that centrally driven programs quickly dissipate once 

the leadership and authority is gone.  This happened in Fairfield City Council when the 

general manager left and in the state government, when the Premier’s leadership was 

lost.   

 

There was also a suggestion from the interviews that some kind of place-based approach 

was needed (Interviews NSW 2&3, 4, 5, 8).  Although many of the place management 
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projects in NSW had finished by 2007, new place-based approaches were being 

implemented under regional and portfolio programs (Interview NSW8).  Some of the 

pressures in favour of continuing a place-based approach at a state government level 

included: an ongoing focus on the concept of integrated governance; recognition of the 

need for community involvement in programs; the complexity of socioeconomic 

changes and their differential impacts on locations within cities; and the emphasis on 

achieving outcomes in public administration.  However the high level interest in place 

management that emerged in the 1990s was no longer evident in NSW.  It therefore 

appears that other priorities had overtaken place management with only remnants of 

place-based work operating in the context of targeted group-based policies.   

 

7.3 Conclusion 

 

The Western Sydney case study demonstrates a number of influences on the emergence 

of place management in NSW.  Factors identified in the literature such as administrative 

reform, the emphasis on integration and the need for community involvement in 

government were all present in this case.  There is also evidence that concentrated 

disadvantage, crime and safety issues were influences.   

 

Two issues emerging from the interviews but not apparent in the literature were 

leadership and crisis.  The highly political environment including the notion of crisis 

and media attention on the Premier’s ability to ‘fix’ problems were clearly identified at 

interview as being significant factors in the adoption and implementation of place 

management by the state government.  Leadership was also important in local 

government where the General Manager of Fairfield City Council was instrumental in 

gaining support for administrative reform.  Therefore, in both state and local 

governments, leadership and advocacy were influential in the nature of the reforms 

adopted.  

  

Implementation arrangements confirmed the importance of central agencies and 

demonstrated how traditional top-down administrative processes can result in action and 

new processes can be added onto existing structures.  However, these are time-limited 

and once the authority to act is lost existing arrangements quickly subsume the new 
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ways of working.  Even in the example of Fairfield City Council where a new structure 

was adopted, traditional administrative arrangements were re-established over time.   

 

Programs adopted as a result of leadership and advocacy and high political profile have 

the advantage of resources, authority and the imperative to act to achieve results 

quickly.  The disadvantage is that once the leadership is lost the program is quickly 

subsumed by existing institutional arrangements.  The NSW case clearly demonstrates 

this process.  In this respect the Brisbane case studies discussed in the next chapter 

represent a contrasting case.  Place management in Brisbane emerged as a result of 

concerted action by a number of strategic policy entrepreneurs in local and state 

governments.    
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Chapter 8 Spatial targeting in Brisbane - context and policy 

development 
 

The Brisbane place management program
7
 developed as a partnership between Brisbane 

City Council and the Queensland state government in 2000.  The program was 

experimental and evolved over the five years of its operation.  The place management 

program was implemented with limited resources and was ‘added on’ to existing 

structures and administrative processes.  Place management was used to improve 

service delivery by filling service gaps and developing coordinated responses to local 

issues.  The Brisbane place management program was led by local government and was 

not mainstreamed in state government (Thompson et al 2003; Interviews G2 & G3).  

The program was reliant on networks for building relationships between people and 

agencies. 

 

In these two chapters in-depth case study analysis of Brisbane’s experience of spatial 

targeting is used to report on the findings from the primary data collection process.  In 

Brisbane three nested case studies are analysed.  The case studies are the place 

management programs operating in the Inner City, Zillmere and the South West 

Corridor.  This chapter outlines the broad context that was influential in all three case 

studies by focusing on the context preceding spatial targeting and the policy 

development process.  The implementation and outcomes of the programs for each case 

study are discussed in Chapter 9.  

 

The case studies contribute to Barrett’s (2004) call for a revival in implementation 

studies to highlight the actual effects of policies from the intended effects.  Chapter 8 

describes the context, policy development and institutional arrangements for place 

management in Brisbane.  The chapter describes the ‘intended’ effects of the policy.  

Chapter 9 describes the implementation process and outcomes as well as the themes 

emerging from the case studies; the chapter analyses the ‘actual’ effects of the policy. 

 

                                                 

7
 Governments referred to this program as the ‘Brisbane place projects’.  I have adopted the term 

Brisbane Place Management program for the purposes of this study. 
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8.1 Context 

Spatial patterns and disadvantage in Brisbane 

 

Brisbane is essentially made up of an expansive suburbia of detached dwellings on 

quarter acre blocks (Caulfield and Wanna 1995).  In 1991 Brisbane had one of the 

lowest proportions of people living in medium or high density dwellings of all the 

Australian capital cities at around 8.6 per cent compared with Sydney at 21.4 per cent 

(Caulfield and Wanna 1995).  Whilst urban sprawl characterises the metropolitan area 

of Brisbane, various consolidation policies and redevelopment processes have brought 

significant changes to the spatial pattern of the city particularly in the inner suburbs.  

These changes began in the 1980s when Brisbane was transformed from a ‘sleepy town’ 

to international city status as a result of hosting the Commonwealth Games in 1982 and 

World Expo in 1988 (Caulfield and Wanna 1995). 

 

The period of growth and redevelopment that followed these events, resulted in 

significant changes in the structure and form of Brisbane as a city.  In the early 1990s 

there were a number of problems facing Brisbane:  

 

rapid population settlement especially on the urban fringe; inner city stagnation; 

spatially uneven population distribution in age and socioeconomic groups; 

transformations in the economy and in the redistribution of jobs; environmental, 

economic and fiscal impacts caused by increasing commuter traffic and urban 

waste; and encroachments onto productive land (Caulfield 1995b: 144-5).   

 

Urban policy responses centred on urban renewal and consolidation and the creation of 

urban villages and a sustainable city.   

 

Policies of urban consolidation and renewal led to an increase in inner city 

redevelopment marked by a shift away from traditional detached housing to in-fill 

housing and apartments.  Between 1991 and 1996 the number of people living in 

Brisbane Inner City increased by 10% and from 1996-2001 the increase was 32.1%. 

(Dept Environment Water Heritage and Arts 2006).  These figures reflect both 

population growth and the redevelopment of inner city areas.  Historically the inner city 

population comprised low income earners housed in low cost accommodation such as 

boarding houses.  Redevelopment saw the closure of many low cost housing sites such 
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as boarding houses in favour of high density apartments.  After several decades of 

population decline, the population growth in inner city suburbs from the 1990s onwards 

was the result of: a growth in new economy jobs, the attraction of the inner city as a 

place of consumption and an increasing emphasis on urban renewal projects (Stimson, 

Mullins et al. 2002).   

 

Brisbane City Council and the Urban Renewal Taskforce played an important role in 

encouraging urban consolidation.  As did the state government’s ‘urban boosterism,’ 

evident in ‘mega projects’ such as: the South Bank Arts Precinct and Parklands; the 

Convention Centre; the Treasury Casino; the Roma Street Railyard redevelopment; the 

City West precinct; and the Lang Park super-stadium project.   These changes in the use 

of public space in the inner city were a factor in the increasing conflict over public 

space identified in the Inner Centre Place project (see below). 

 

At the same time Brisbane’s suburbs continued to grow outwards, albeit at a slower rate 

than the inner areas.  In contrast to inner city growth of 32% the rest of the metropolitan 

area grew by 9% during the period 1996-2001.  This reflects an ongoing tendency to 

uneven development between high growth, high cost inner city renewal areas and more 

affordable but poorly serviced outer areas, with limited infrastructure and high transport 

costs.  As noted in Chapter 3 a feature of locational disadvantage is poor local amenity, 

and distance from services, facilities and jobs.  Stimson et al argue that one of the key 

social policy issues arising from the inner city transformation was:  

 

the displacement of lower-income households, the aged and families with young 

children to the outer suburbs with poorer levels of services such as public 

transport.  Providing affordable housing for low-income groups in the inner-city 

will become a bigger problem as land and housing prices continue to increase at 

rates well above the outer suburbs (2002: 2).   

 

A related issue was increasingly visible homelessness as spaces once occupied by 

homeless people – such as boarding houses, warehouses and ‘squats’ – were 

redeveloped.   

 

Two factors in particular have contributed to the uneven development of Brisbane. 

Firstly, “Brisbane’s growth occurs mainly through the operation of private markets” 

(Caulfield 1995a: 97).  Private interests are generally motivated by maximising profits 
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with the provision of equitable access to infrastructure seen as the responsibility of 

governments.  The problem in Queensland is that the dependence on population growth 

and expansion has not been matched with spending on infrastructure to support 

development.   

 

The low tax policies of successive Queensland Governments demonstrate an 

unambiguous commitment to a policy of what might be termed ‘population 

growth is good’ and ‘more growth is better’. … Economic growth which is fed 

by population growth may not necessarily increase either the quality of 

economic activity or the quality of life because population growth increases the 

detrimental impact of people on the natural environment and often reduces the 

amenity of metropolitan and other urban places (Guille 1994: 84).  

 

State government policies have affected the spatial distribution of advantage and 

disadvantage through a reliance on residential growth and low taxing, low spending 

policies.  This approach also affected the government’s capacity to respond to changing 

spatial patterns of disadvantage.  The state government’s failure to address social policy 

issues exacerbated the uneven spatial patterns emerging in Brisbane.   

 

Social policy in Queensland  

 

State Government  

 

Queensland’s historical context and administrative traditions influenced the nature of 

urban disadvantage and the development of the Brisbane place management program.  

At the state government level a tradition favouring economic and residential 

development rather than social welfare had developed during the long era (32 years) of 

conservative National Party government (Reddel and Woolcock 2004).  Queensland has 

historically been a low spending social policy state with a focus on non urban areas 

(Smyth, Reddel et al. 2005).  

 

Welfare in Queensland has traditionally been seen as a marginal activity … 

caught in the nexus between a lack of resources and a financial management 

approach by successive governments which accords a low priority to social 

spending (Walsh 1993: 215).     

 

This created a challenging environment in which to initiate and sustain new social 

policy initiatives targeting urban regions. The lack of state government interest in urban 
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areas resulted in fragmented ad hoc responses to problems, with urban policies the 

result of “accidents of federalism” rather than government intent (Caulfield 1995b: 

144).  Both welfare policy and urban issues were neglected and marginal to state 

government interests as specific policy targets. 

 

In 1989 the Goss Labor Government was elected on a platform of reforming state 

institutions.  The administrative reform agenda impacted on welfare policy in two ways: 

the restructuring of the Department of Family Services and the review of the department 

by the Public Sector Management Commission.  The restructure brought greater 

recognition of the contribution of the community sector to welfare provision as well as 

bringing the administration of grants to the non-government sector into one program 

area.  The review highlighted the inability of the department to meets its objectives due 

to the significant shortfall in its resource base (Walsh 1993).  However, the Goss 

government’s commitment to low taxes and low debt meant there was limited 

opportunity to address these resource constraints: 

 

the Goss government has still tended to regard welfare policy as a marginal 

policy area involving ‘unproductive’ resources.  Moreover, the Goss 

government’s trilogy of budgetary promises (low taxation, low debt and low 

spending) continue to inhibit the much needed expansion of welfare services in 

Queensland.  Accordingly, while some improvement in welfare provision has 

occurred under the Goss government, the level of provision in Queensland still 

remains substantially behind that of the other states (Walsh 1993: 225). 

 

The Goss government did support initiatives that sought to improve coordination and 

planning between the three levels of government.  The South East Queensland 2001 

(SEQ 2001) regional planning process was one example.  SEQ 2001 sought to address 

the challenges of high and sustained population growth during the 1980s and 90s 

through the development of a growth management strategy for the south east corner.  

The Human Services Infrastructure Policy Paper (1993) states that: 

 

many people in the region are already disadvantaged because of low incomes, 

location, their cultural background, or through some disability, … a regional 

planning framework must ensure processes are in place to enable these people to 

receive equal opportunities (Regional Planning Advisory Group 1993: i).   

 

The report specifically argues for special programs and policies to address the impacts 

of growth on areas experiencing multiple or locational disadvantage (Regional Planning 
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Advisory Group 1993).  In addition to highlighting the importance of spatial issues in 

social policy, the SEQ process was one of a number of programs at this time that 

explicitly recognised the role of local government as well as state government in 

addressing disadvantage. As noted in Chapter 7, Building Better Cities (1991) and 

Integrated Local Area Planning (1993) were two Commonwealth programs that were 

influential in the emergence of spatially targeted programs.  

 

Whilst the Goss government had a public sector reform agenda, political instability at 

the state level during the 1990s interrupted the reform process.  Similarly in 1998, the 

Beattie government’s promises of more responsive, community focussed, cross-

government programs and better outcomes from state policies resulted in a number of 

community based initiatives, but were an unfinished project (Reddel and Woolcock 

2004).  However, these commitments encouraged state agencies to consider 

geographical factors in service delivery and to focus on outcomes and involve 

communities at the local level.  These goals were incorporated into the place 

management program. 

 

The Beattie government’s interest in regionally responsive programs had a political 

imperative with socioeconomic inequality linked to voter alienation and spatially 

specific support for the One Nation political movement (Davis and Stimson in Reddel 

2002).
8
  In response to locational disadvantage the Queensland government 

implemented a number of spatial initiatives during the period 1998-2003 (Reddel 2002; 

Reddel and Woolcock 2004).  Of these the Community Renewal Program, Crime 

Prevention Strategy and Brisbane Place Projects had an explicit focus on place.   

 

Commonwealth 

 

Commonwealth programs responding to locational disadvantage were antecedents to the 

spatially conscious policy initiatives adopted by the Queensland state government and 

the Brisbane City Council in the mid to late 1990s (Walsh and Butler 2001; Thompson, 

Reddel et al. 2003).  Examples include the National Housing Strategy, the Social Justice 

Research Program into Locational Disadvantage and the Australian Urban and Regional 

                                                 

8
 One Nation was an ultra conservative party formed in 1996 that attracted support from regional areas 

that felt left behind by the economic rationalist agenda of state and federal governments.  Smyth, P., T. 

Reddel, et al. (2005). Community and Local Governance in Australia. Sydney, UNSW Press. 
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Development Review.   Under the Commonwealth’s Building Better Cities program the 

community action planning process in the Inala-Ipswich area informed the 

implementation of later initiatives in particular the spatially targeted Community 

Renewal Program adopted by the state government in 1995 and 1998.   

 

Throughout the 1980s, Commonwealth policies and programs were the driving 

force for welfare policy in this state.  Without … Commonwealth intervention it 

is extremely doubtful whether any of these initiatives would have been 

introduced (Walsh 1993: 217).  

 

The Building Better Cities program had a particular impact on Brisbane city through 

urban renewal funding.  As noted above, urban renewal resulted in the redevelopment of 

inner city areas which amongst other things led to the loss of affordable housing and the 

displacement of groups from certain areas (Lawson 2002).  Whilst urban renewal is 

consistent with the emergence of urban entrepreneurialism in many Western cities there 

are questions over the extent of entrepreneurialism in Brisbane.  For example, Caulfield 

and Wanna (1995) argue that Brisbane does not exhibit the ‘growth machine’ politics 

evident in the US.  Caulfield demonstrates that private sector interests are one of a 

number of influences on the development politics of Brisbane with government 

intervention and funding of public services and on occasion citizen opposition 

mitigating against business dominance (Caulfield 1995a).   

 

Thus the urban development process is affected by longstanding political dynamics 

between public and private and community interests.  What was new in the 1990s was 

the establishment of the Urban Renewal Taskforce that formalised private sector access 

to the decision-making process through a direct link to the Lord Mayor and an explicit 

agenda to overcome bureaucratic inertia, respond quickly to private sector and 

government demands and accelerate the development approvals process (Caulfield 

1995b).  The private sector imperative to redevelop areas of the city resulted in 

displacement of low income groups.  

 

Brisbane City Council  

 

Brisbane City Council has a history of strong mayors with considerable political power 

in policy making.  City governance in Brisbane contrasts with the relative 

powerlessness of other local governments in Australia in a number of ways (Caulfield 
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and Wanna 1995).  Brisbane City Council is a large consolidated metropolitan council, 

with compulsory voting, full-time paid alderman, a civic cabinet structure, involvement 

of formal political parties and direct election of mayors (Caulfield and Wanna 1995).  

The size of the council with its city wide jurisdiction means that there is the potential to 

engage in a wide range of policy areas.  The direct election of the Lord Mayor gives the 

position significant influence in the policy process.  The support of the Lord Mayor is 

critical in the adoption of new policy initiatives. 

 

Until the mid-1990s there had been reluctance on the part of BCC to engage in welfare 

activities or social policy (Caulfield and Wanna 1995).  In the late 1990s, under the 

influence of the Lord Mayor and some of the Labor councillors the council became 

actively engaged in social policy embarking on a range of strategies including place 

management.  However, council’s involvement in these initiatives was conditional on 

partnerships with the state government, confirming that even when local government is 

committed to a particular policy decision, jurisdictional responsibilities have a 

significant influence on the nature of the policy responses adopted (Caulfield and 

Wanna 1995).  Part of the explanation for this is the long standing concern in local 

government of cost shifting by other levels of government (Bennett 2006).  

 

The increasing interest in social issues did not undermine the emphasis on residential 

and economic development.  However, it does suggest that the Council recognised that 

social issues had to be a part of the vision for a ‘liveable’ Brisbane.  Although Wanna 

and Caulfield (1995) argue that the ‘liveability’ agenda was largely a marketing exercise 

it did provide a broad banner under which social issues could be incorporated.  During 

the 1990s the council adopted a range of social initiatives.  In the early 1990s 

regionally-based multi-disciplinary community development teams were included in the 

council structure.  In the late 1990s a designated Social Policy Unit was established in 

the Community and Economic Development Branch.  In social policy, strategies to 

address the needs of people with a disability, women, youth and indigenous issues were 

added to the traditional local government areas of arts and culture, sport and recreation, 

and community health.   
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8.2 Policy environment  

 

The policy environment that preceded the development of place management in 

Brisbane can therefore be characterised as follows.  Administrative reforms undertaken 

by the Goss state government centred on the ideas of effectiveness and achieving 

outcomes.  At the state level, social policy was underdeveloped and generally neglected 

or subsumed by economic policy.  The Beattie government continued these traditions 

but incorporated notions of local community and engagement into the policy process.  

The main program for addressing the spatial dimensions of disadvantage was 

Community Renewal.  Place management had to fit in with this program.   

 

The concept of ‘place’ was incorporated into the Department of Families strategic plan 

for 1999/2000 with the following aim: “to improve joined up service delivery and to 

look at service delivery on a geographical basis” (Interviews G2 & G3).  This gave 

formal legitimacy to do some form of place management but there was no specified 

state program.  A strategic planning exercise was held in 1999 between the state 

government and the council to determine the nature of joint work that could be 

undertaken.  There were very few additional resources provided by the state government 

for place management.  During the first few years resources were allocated from within 

existing budgets by line agencies rather than an additional separate budget allocation.  

As discussed below, this affected the capacity of state agencies and the level of state 

involvement in the place management program. 

 

Without new program funding at the state level, place management was treated as an 

added on or supplementary measure and as a way of meeting the objectives of 

community involvement and local responsiveness.  The policy framework used the 

language of integration, and improving service delivery which was becoming part of the 

next wave of administrative reforms (as discussed in Chapter 4).  Existing mechanisms 

would be used or adapted to implement place management, which would ‘add value’ 

and give them focus and purpose.  The processes of networking begun under previous 

or existing programs, such as Building Better Cities and South East Queensland 2001 
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(Queensland Regional Coordination Committee 1995)
9
, were continued and developed 

as part of the place management program.  The emphasis was on experimentation to see 

whether the new place-based approach could address some of the identified issues. 

 

In contrast, the Brisbane City Council adopted place management with an approved 

budget and a realignment of organisational structure to enable the focus on identified 

places.  Initially work began within the community development teams.  These were 

multi-disciplinary regionally focused teams working with local community 

organisations.  The adoption of a purchaser-provider model in the late 1990s and other 

organisational changes saw a return to portfolio based policy areas such as arts and 

culture, social policy, sport and recreation.  The services of the community development 

teams (providers) were purchased by the various policy areas (purchasers).  The move 

to this model is an example of the influence of NPM on the administrative structure of 

the council.  Whilst it is not the key focus for this study, anecdotally the separation of 

functions between purchasers and providers created internal ‘turf’ wars and complex 

internal communication mechanisms.   

 

In August 2000 the Civic Cabinet
10

 of Brisbane City Council endorsed the proposal to 

begin work on the first three place projects and in September the community 

development teams became focused on place management (Brisbane City Council 

document 20/5/04).  By adopting place management the council would continue to work 

with local communities, even though there had been a move away from the 

multidisciplinary community development team structure.     

 

Although place management was not seen as an add on in the Council, its emergence 

from the community development teams had limitations.  Community development was 

considered marginal to the ‘real’ business of council and was a relatively new area of 

council activity.  On the other hand the place management program was seen as a threat 

– coming in over the top of other initiatives in its coordination role.  There was a need 

to manage the ‘internal politics’ in the implementation of place projects (South West 

Place Workshop 29/6/04).   It was also linked to the local area planning processes which 

                                                 

9
 SEQ 2001 was a regional planning process implemented by the state and local governments to develop a 

long term plan for the south east region of Queensland 
10

 Civic Cabinet considers matters and makes decisions on behalf of the Council or makes 

recommendation on matters to be referred to the Council for decision. 
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focused on neighbourhood planning.  Place management was seen by Council’s senior 

management as a variant of neighbourhood planning (Interview Stakeholder G4). 

 

However, place management was also seen as a way of addressing the failure of local 

area planning processes to deliver on social and economic outcomes in the city. 

According to Bourke (2004) there were two reasons for considering a new model. 

Firstly, the planning legislation was ambiguous on the social aspects of land use 

planning.  There were very few powers for councils to require social impact assessment 

and social infrastructure planning and contributions.  Consequently, Brisbane City 

Council relied on corporate and program planning and budgeting rather than land use 

planning to address social issues.  Secondly, council was unable to engage state 

agencies in local planning without clear and agreed criteria as to why the state should 

engage in one area rather than another. This resulted in limited implementation of social 

planning priorities in local area plans (Bourke 2004).   

 

Place management emerged not only as a result of failure of local planning but also 

failures in the service system and state coordination and planning processes.  This 

included: 

 

 No agreed shared priorities for planning and delivery between Brisbane City 

Council and the state to respond to disadvantage;  

 Limited cross-program and cross-agency funding of social development 

initiatives;  

 No state department responsible for coordinating place-based initiatives across 

government (outside community renewal areas); and  

 No mechanisms to ensure programs were responsive at the local level.  

(Summarised from Bourke 2004)  

 

Bourke concludes that “in a very real sense the Brisbane place projects have tried to be 

a catalyst for change at the state level” (Bourke 2004: 2-4).  The complexities of 

bringing about institutional change are apparent in the challenges identified by various 

stakeholders during the interview process (discussed below). 

 

The preceding discussion highlights a number of contextual factors that led to the 

emergence of place management.  In the state government social policy was seen as a 
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marginal concern to be addressed by strong growth.  In the social policy departments 

the emphasis was on state-wide issues and making the best of limited resources.  There 

was a strong service delivery focus with limited attention to geographical factors apart 

from the renewed ‘politically’ inspired emphasis on community engagement.  Although 

the development of the community renewal program in the late 1990s promoted a 

spatial approach to social policy it filled the spatial gap in a very limited and targeted 

way.  According to Bourke outside that program there were no mechanisms for 

coordinating across agencies to address the complex cross-agency issues facing other 

disadvantaged communities in urban areas.
11

 

 

There were also significant contextual influences in the Brisbane City Council.  The 

council was only relatively new to social policy and welfare issues.  The community 

development teams represented an innovative approach to addressing cross-program 

issues in communities.  These teams had only been established for a few years when the 

purchaser-provider restructuring threatened their existence.  Community work had often 

been marginalised, poorly understood and poorly resourced.  There was a constant 

pressure to demonstrate benefits and ‘tangible’ outcomes from the work.  The pressures 

were highlighted in interviews and workshops as follows: 

 

the work is relentless ... there was an internal struggle for resources for place 

teams … there was a need to get runs on the board and quick wins … and 

maintain integrity within council don’t stuff up … people in the team had to 

work strategically with government; establish credibility and be creative …there 

was no too hard basket (Interviews G1, G4; South West Place workshop 

29/6/04; Inner City Place Workshop 6/7/04). 

 

There was a concern that because the work was new and used an innovative multi-

disciplinary approach, the community development function would be lost in the 

restructure.  Yet there was evidence of significant social policy issues emerging in 

particular areas of the city – most visibly in the inner city – that the community 

development teams would be well placed to address.  “Place management developed out 

of practice and every one was learning, working out what it could do.  Once there were 

‘runs on the board’ it was easier to articulate” (Inner City Place Workshop 6/7/04). 

 

                                                 

11
 A mechanism existed in the state government for addressing locational disadvantage with the Office of 

Rural Communities attempting to coordinate across agencies to address rural issues. 
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Therefore the place management program was seen as a way of legitimising the 

locational focus of social policy in the city and continuing the work of the Community 

Development Teams (albeit with a more strategic focus) in the context of council 

restructuring and cost-cutting.   The intent of place management was to engage the state 

government in a coordinated way to address social issues in particular locations across 

the city.  The complexity and visibility of the social issues confronting Brisbane 

particularly in the inner city was explicitly identified as an impetus for action.  

 

8.3 Policy intent 

 

The place management program was seen as a way of achieving the council’s strategic 

commitment to a city of inclusive communities.  The Brisbane 2010 vision was as 

follows: 

 

Brisbane will be an inclusive city, where people have pride in their 

communities, equal opportunity to share in social and economic well being and 

confidence about the future (Brisbane City Council 2002: 1) 

 

Concepts of social inclusion and joined up government were discussed in Brisbane City 

Council’s Social Policy Unit and incorporated into the place management framework: 

 

place management aims to: create confident, sustainable communities in areas of 

multiple disadvantage; and new working arrangements of governments in 

partnership with business and communities, which generate more effective and 

flexible responses to the needs of disadvantaged communities (Brisbane City 

Council 2002: 2-4) 

 

For the state government, place management aimed to improve joined up service 

delivery and to look at service delivery on a geographical basis.  State administrators 

argued that place management processes provided the government with an opportunity 

to “develop and implement innovative, well integrated ways of doing business to break 

down the ‘silos’ and to be entrepreneurial” (BCC document 28/3/03).  Place 

management was also seen as a way of identifying challenges and problems in 

communities and helping them to address the issues they faced.  As well as developing 

inter-departmental, cross-sectoral collaboration and partnerships, place management 

was seen as a way to “ensure real accountability for the government’s priorities and 
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outcomes and establish more appropriate links to whole of government reporting and 

accountability frameworks” (BCC document 28/3/03). 

 

Place management was one of a number of ways for the state government to engage 

more effectively with communities (Interviews G2 & G3).  The objectives developed in 

August 2000 centred on “improving the human services system through better 

coordination of services, improved collaboration of all relevant stakeholders in the 

identification of community needs and solutions; and improved service delivery and 

funding models” (Thompson et al 2003: 50). 

 

Place management was intended to address the increasing visibility and complexity of 

social issues.  For example one of the reasons for selecting the inner city for place 

management was “the location of major government, business and community sector 

interests in the area and the status of the inner city as a focus of regional and state 

activities” (BCC document 20/5/04).  The high profile and ‘visibility’ of the issues in 

the inner city contributed to the level of support given to the work (Inner City 

Workshop 6/7/04).  

 

In the inner city there was evidence of a dramatic escalation in illicit drug use and 

visible homelessness and tension over the use of public space.  Services were finding it 

difficult to deal with increasing client demand and in meeting the needs of different 

groups including young people at risk, homeless people, Indigenous people, people with 

drug and alcohol issues, and people with mental health and psychiatric disorders (BCC 

document 20/5/04).  These groups were in contrast with the people moving into the city 

to live in apartments in newly redeveloped areas.   

 

The co-location of groups with contrasting socio-economic characteristics and the 

changing demographics associated with redevelopment in the inner city were part of the 

impetus for the selection of the inner city as a place management site.  These features 

are consistent with the polarisation argument discussed in Chapter 2.  The Inner City 

place project focussed on addressing complex needs, a fragmented service system, 

public space conflicts, drugs, crime and homelessness.  The Inner City “hot spots” crisis 

response as it was commonly known, sought to address the visible and complex 

problems located in particular areas of the city (BCC document March/April 04).  
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Complexity was also linked to crisis in the service system.  Community organisations 

were influential in identifying issues.  The Community Development Team worked with 

organisations to determine the service needs and priority areas.  State service delivery 

agencies were also aware of gaps in the service system.  Services were reporting high 

‘turn away’ rates in crisis accommodation.  This led to more people ‘sleeping rough’ 

and chroming amongst young people in public spaces in the inner city.  There were 

reports of mentally ill and drug affected people being turned from facilities because they 

did not strictly meet service criteria and were falling through the gaps between services.  

For the council the consequences of service system failure, was increasing conflict over 

public space, health and safety concerns.  Some of these issues can be traced back to the 

deinstitutionalisation policy of state and Commonwealth governments of the early 

1990s.  The crisis in supported accommodation had also been developing for some time.  

The lack of exit points from crisis accommodation meant that people were staying 

longer in shelters with people in crisis being turned away (Lawson 2002).   

 

The issues of marginalisation, drugs and crime were also evident to some extent in the 

other two priority areas selected under the place management program, as well as other 

issues related to locational disadvantage in outer areas (as identified in Chapter 3).  The 

South West Corridor focus was on the three suburbs of Inala, Carole Park and Darra all 

of which are represented in SEIFA (the Australian Bureau of Statistics Socio-Economic 

Indexes for Areas) as amongst the lowest ranking suburbs in Brisbane (Brisbane City 

Council 2002).  Issues in the south west included cultural diversity, low income levels, 

high levels of public housing and unemployment, drug, crime, safety and child 

protection issues, isolation, and poor access to public transport.   

 

In Zillmere the issues were high density of public housing, poor amenity and lack of 

social infrastructure, traffic and transport issues, crime and safety, a range of issues 

relating to young people at risk and indigenous people, training and education.   There 

were similarities in the issues identified in Zillmere and the South West Corridor with 

both cases displaying key features of locational disadvantage in outer suburbs such as 

poor amenity and infrastructure, high levels of public housing and unemployment; low 

income levels, high levels of cultural diversity and the need for access to transport, jobs 

and training. 
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Brisbane City Council through its Social Policy Unit and Community Development 

Teams implemented a range of initiatives to address these issues.  In addition to place 

management the council developed a homelessness strategy, an affordable housing 

strategy, youth strategy and indigenous strategy. The council also acted to address drug 

and safety issues taking a leadership role to develop partnerships with the state 

government.  However, the state government was reluctant to engage in council policy 

initiatives arguing that their focus was on state-wide issues rather than local level 

priorities in Brisbane. 

 

There were also internal council issues to be addressed (Interviews G5; Inner City Place 

Workshop 6/7/04).  First, was the difficulty in achieving coherence between purchaser 

and provider areas within the council.  Second, was the shift away from 

multidisciplinary regionally based community development teams to more ‘siloed’ 

functional divisions.  Third, council initiatives in the areas of drugs and the rights of 

homeless people were politically sensitive.  The range of strategies undertaken needed a 

strategic focus and coordination within, as well as outside the council.  Place 

management was a way of coordinating these strategies as well as incorporating 

mechanisms to engage with local community organisations and residents. 

 

The policy intent for place management evolved as the program developed.  However 

the key purpose for adopting place management was to find solutions to complex 

problems in disadvantaged areas through engagement with the community and 

integrated service responses.  The rationale for place was summarised as follows:  

  

we can make a difference together, there is force in numbers, no one actor has the 

single answer to the complex issues in the places, challenges are complex and there 

is no single respondent, to address unmet needs and enhance strengths.  Place 

consciously gets a range of government, non-government, business and community 

representatives together to address the issues of the place, targets areas of relative 

socio-economic disadvantage, a locational (local scale) focus is different for the 

state government, culturally appropriate responses to local issues, new ways of 

working together across sectors, new ways being explored and tested for changed 

governance (BCC document 28/3/03).   

 

The idea of experimenting with place management was the outcomes of a number of 

influences reflected in the development of the place management framework.   
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8.4 Policy development 

 

The adoption of place management in Queensland was the result of strategic action by 

public administrators in local and state governments.  The development of the policy 

framework and the decision-making processes were influenced by these administrators 

to secure support for a new approach to social issues in a low spending social policy 

context.  A number of strategic actions were taken. 

 

Firstly, the idea was promoted and discussed as a new way of meeting planning and 

implementation requirements of councils.  From the late 1990s there is evidence of 

policy exchange between NSW and Queensland as well as reference to the UK’s 

experience of area-based initiatives (Interviews G2 & G3).  The development of place 

management in Brisbane was influenced by Newcastle’s place management program as 

documented by Crofts (1998) and presented at the 1997 planning institute conference.  

The work of Mant (2000) and Stewart-Weeks (2000; 2003) provided examples of place 

management in practice.  In March 2000 Stewart-Weeks gave a keynote paper to a 

Families, Youth and Community Care Queensland and Brisbane City Council 

sponsored forum on “Place Management in an Urban Context” (Stewart-Weeks 2000).  

This awareness raising was part of the process of discussion and networking that 

informed the development of the framework (Inner City Place Workshop 6/7/04).  

Informal networks, both within government and with external organisations and the 

opinions of ‘experts’ were influential in building legitimacy for a place management 

approach. 

 

Secondly, rather than a major new initiative, place management was positioned as a 

complementary strategy to other social and economic policy interventions (Brisbane 

City Council 2002).  The unique contribution was a place or location-based approach to 

identifying and redressing social and economic disadvantage, but not limited to public 

housing areas (as was the Community Renewal Program).  Place management projects 

focused on geographic areas experiencing multiple disadvantages.  

Thirdly, it was pitched as an experimental and evolving approach.  Justification for this 

approach included the use of multiple data sources to identify issues.  Areas were 
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selected by analysis of socio-economic data, and liaison with local communities and 

government agencies to identify issues contributing to multiple disadvantages; such as 

homelessness and drug use, lack of access to services and facilities.  Measures include: 

SEIFA ranking, unemployment, income levels, child protection issues and the standard 

of community facilities (Brisbane City Council 2002).  Six areas were identified as 

experiencing severe disadvantage with the Inner City, South West Corridor and 

Zillmere chosen as the locations for the first round of place projects. The experimental 

approach involved trialling place management in three priority areas, then moving into 

the next set of areas based on the outcomes of the first round.  The experimental and 

evolving nature of the program was highlighted in state government interviews:  

the Brisbane place program was not mainstreamed in government.  It was seen 

as a good idea.  In trying to join up services in a geographical area Brisbane City 

Council and Department of Families officers met to do some joint strategic 

planning we made it up as we went along (Interviews G2 & G3). 

 

A review of the major social initiatives that were funded by the state at this time 

confirms that place planning was seen as a way of building community capacity and 

identifying needs to inform mainstream programs rather than a program in its own right.  

For example the Community Renewal and the Crime Prevention strategies adopted by 

the Queensland Government factor ‘place’ into policy making and implementation, but 

only as one element of the entire program (Walsh and Butler 2001).  The Crime 

Prevention Strategy was a major state government program with $35 million allocated 

in 1988-99 for new crime prevention initiatives.  Under the strategy community renewal 

was allocated $15 million per annum.  In contrast the only funding allocated by the state 

government for place management was for one project manager position in 2000-01.  

These funds were found from within existing departmental resources.  Funding for 

2001-02 was secured by 10 state agencies pooling funds to retain the position.  Other 

funding allocated by the state for place management came from mainstream program 

budgets.  Therefore although place planning was included in the states social policy 

documents it was not a major state initiative.   

 

There was a deliberate choice not to seek new initiative funding through the traditional 

cabinet submission process in the state government: 

whilst a traditional way of gaining endorsement of place management in the state 

(ie through a cabinet approval to pilot initiatives in Brisbane) may have given 
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more authority to the process, it was not possible to do this with the 

developmental, practice based experimental approach that place began as.  

(Interviews G2 & G3) 

Securing additional funding for a place management program would have been difficult 

given the significant funding already allocated for place-based work through the 

Community Renewal Program.  The advantage of using existing funding was flexibility 

to develop an appropriate approach in each site.  A significant disadvantage was the 

lack of a clear state commitment to the work.  Consequently ongoing strategic action by 

administrators was required to sustain the momentum of the council led initiative and to 

try and secure a mandate for the work (Inner City Place Workshop 6/7/04).   

 

In this context existing networks between the council and state government 

administrators in the social policy context were significant in the joint promotion and 

adoption of place management.  These networks were long standing – two of the key 

managers had worked on a number of state initiatives such the SEQ 2001 Human 

Service Infrastructure report (Regional Planning Advisory Group 1993).  The strategic 

actions of these administrators were important in influencing the policy context and in 

securing the endorsement of the place management program.   

 

Local government provided the impetus for the adoption of place management in 

Queensland.  The council clearly took leadership in developing and implementing the 

initiative and strategically used established mechanisms to gain support for the work 

(Thompson 2003; Interviews Stakeholders 2, 4, 5).  The combination of strategic 

leadership by a council manager working with supportive councillors and the Lord 

Mayor resulted in the formal endorsement of the place management framework by the 

Social Policy Taskforce and Civic Cabinet.  Existing coordination mechanisms in the 

state government were used to secure support for place management and enable state 

agency involvement in the process.  These mechanisms included the Human Services 

CEO group and the Regional Managers Forum.  The transfer of the state coordination 

role from Department of Family Services to the Department of Premier and Cabinet 

raised the profile and gave authority for the work.   

 

Strategic action is also evident in the inclusion of place management on the agenda of 

the high level Capital City Taskforce (joint state and council).  The incorporation of 
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place management as a high priority agenda item meant that agencies would be required 

to report on the progress and outcomes to the Taskforce.  The key decisions in the 

policy development process are outlined in Table 8.1. 

 

Another area of strategic action was educating various stakeholders about place 

management as an approach.  There were a number of activities focused on promoting 

the concept within the council as well as amongst state and community agencies.  In 

non-government organisation (NGO) interviews there was still some criticism and even 

rejection of the term – “whose place is being managed” and “how can place 

management be community driven when it is imposed by government” (Interviews 

Stakeholders 1, 4, 5)?  In some cases community organisation were unsure about which 

activities were part of the place management program (Interviews Stakeholders 2, 5).  

To some extent this is to be expected given that council engagement had preceded the 

program and the process was experimental and evolving. 

 

Notwithstanding these strategic actions the Brisbane place projects remained marginal 

to the core work of the state government.  Vincent (1999) argues that whole of 

government initiatives such as place management are at the edge of public 

administration.  Whole of government initiatives rely on: the commitment of people 

who work on them; effective champions and sponsors; a powerful imperative for 

change; and designated funding to support the additional demands on agencies (Vincent 

1999).  Of these criteria only two were evident in the Brisbane case: commitment of key 

people and some additional funding.   

 

Given its marginal status and the limited resources, coordination and integration 

involving refocusing of existing mechanisms was a key ‘selling’ feature of place 

management.  Here the policy rhetoric in the state was used to advantage.  As noted 

above the Beattie government was elected on a platform of ‘better outcomes’ through 

‘joined up’ service delivery and engagement with local communities.  For some state 

agencies “place was a way of ‘ticking off’ their key performance indicators for 

coordination” (Inner City Place Workshop 6/7/04). 
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Table 8.1 Brisbane place management program - key policy decisions  

Date Action 

Aug 1999  Brisbane City Council and the Department of Families discuss place planning as 

possible area for collaborative work. 

April 2000 

 

Temporary appointment of a place manager by the Department of Families to 

assist in the coordination of place initiatives and development of a place 

planning framework. 

Jun 2000 

 

The Department of Families allocated funding to secure the Brisbane place 

project place manager position for the 2000/2001 financial year. 

Aug 2000 

 

Human Service Chief Executive Officers Committee endorsed the initiation of a 

cross-government project titled “An Integrated Response to Youth at Risk in 

Fortitude Valley”. 

Aug 2000 Brisbane City Council Civic Cabinet endorsed the Brisbane City Council 

involvement in place projects in the Inner City, Zillmere and the South West 

Corridor. 

Aug 2000 Brisbane City Council and the Department of Families (formerly FYCC) 

conducted a joint government workshop to commence the place project in 

Zillmere/Stafford. 

Sep 2000 The Brisbane Regional Managers Forum agreed to implement the Inner City 

place project. 

Oct 2000 Brisbane City Council established 3 Place teams changing the focus of the 

community development teams. 

Mar 2001 

 

Brisbane City Council established a social planning position in the Social Policy 

Branch to coordinate internal and external council activity for the Brisbane place 

project. 

May 2001 

 

CEO of Brisbane City Council and the Director General Department of the 

Premier and Cabinet, agree to incorporate place management activities as a high 

priority agenda item on the Capital Cities Taskforce. 

Jun 2001 

 

10 State Departments provide funding to retain the Place Manager Position for 

the 2001/2002 financial year. The position was transferred to and administered 

by the Department of the Premier and Cabinet. 

Jun 2001 Brisbane City Council place budget allocation of $500,000 approved for 

2001/02.  Place coordination role established in Brisbane City Council. 

Jun 2002 Joint state government funding secured to finance a place manager position for 

2002/2003 financial year. 

Jun 2002 Brisbane City Council place budget allocation of $750,000 approved for 

2002/03. 

Nov 2002 

 

Senior project officer appointed and located in the Department of the Premier 

and Cabinet to coordinate the Zillmere and South West Corridor place projects. 

June 2003 Brisbane City Council approved place budget for 2003/04 of $210,000 for Inner 

City. Dept of Premier and Cabinet work on a policy and budget framework. 

(Source: Thompson et al 2003; Brisbane City Council document 20/5/04) 
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8.5 Institutional arrangements  

 

Coordination across sectors was explicitly stated in the policy framework as a key focus 

of the place management program.  Complex formal mechanisms for coordination 

across sectors were a feature.  Implementation involved the intensive participation of a 

range of agencies state, local and community to build commitment to the work and 

ensure ongoing participation.  As Figure 8.1 indicates there were around 24 working 

groups or sub-groups running across the three place projects.  Coordination mechanisms 

included steering committee and working group structures as well as community 

reference groups.  Local steering committees or reference groups were developed to 

represent community organisations, the business sector and residents, as well as relevant 

state agencies in each site.  These structures varied according to the particular needs of 

each place. 

 

In the council, implementation was by place project teams with policy and strategic 

direction provided by the Social Policy Unit.  Internal coordination was by a place 

management coordination group comprising representative from purchaser and provider 

areas.  The Social Policy Taskforce provided a link with elected representatives and 

funding decisions were ultimately approved by Civic Cabinet.  

 

In the state government the focus was on using existing mechanisms such as the 

Department of Premier and Cabinet Community Engagement Division for coordination 

of state agencies involved in place projects and the Regional Managers’ Forum (RMF) 

for monitoring.  Comprising Brisbane City Council, state and Commonwealth 

departments, the RMF was responsible for policy, delivery and coordination of projects 

across the city.  The RMF linked place outcomes to state priorities and funding, 

approved local actions plans and made recommendations to other bodies such as the 

Capital City Taskforce or the state Human Services CEO’s Committee (Brisbane City 

Council 2002).  The Capital Cities Taskforce was responsible for high level cross- 

government decision-making and coordination as well as accountability through 

progress reporting against priority issues. Both state and local governments reported to 

the Capital Cities Taskforce. 
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Figure 8.1 Organisational structure and governance arrangements – Brisbane 

place management program  
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8.6 Conclusion 

 

This chapter outlined the context and process for developing the place management 

program in Brisbane.  In particular the ‘added on’ and experimental nature of the work 

is highlighted.  The strategic actions of policy entrepreneurs to promote the concept and 

gain support and resources, using networks, experts and policy exchange are a feature in 

Brisbane.  The chapter highlights the intended effects of the program in discussing the 

intent and the policy development process.  Whilst the policy context outlined here was 

common to the three priority areas for place projects, the local issues and 

implementation arrangements differed.  The implementation process is discussed in the 

next chapter along with outcomes to analyse the actual effects of the program. 
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Chapter 9 Spatial targeting in Brisbane – implementation 

and outcomes 

 

In 2001 the Brisbane RMF endorsed three priority areas for implementing place 

management: Inner City; North West Corridor, South West Corridor.  The policy 

framework was designed to allow a focus on locally determined priorities.  Therefore 

although there were some similarities in issues the local context differed.  A broad set of 

objectives was identified for the program (Figure 9.1) within which specific aims could 

be set for each pilot area.  

 

Figure 9.1  Objectives of Brisbane place management program 

1. Improve the use and operation of public and community spaces.  

2. Increase community capacity for residents to be informed and involved as citizens in 

community life. 

3. Improve health, safety and general wellbeing. 

4. Build effective and sustainable partnerships between key stakeholder groups. 

5. Develop new working arrangements across government, business and the community. 

6. Address the needs of particular groups including young people, Indigenous people, and 

people from diverse cultural backgrounds. 

(Brisbane City Council 2002) 

 

The council identifies the potential outcomes of place projects as: provision of services 

and facilities, targeted programs for employment and enterprise development, 

recreation, cultural development, and strategies to improve urban amenity and the built 

environment (Brisbane City Council 2002). 

 

This chapter describes the implementation process in the three case study sites and 

concludes with a discussion of the findings from implementation of the place 

management program in Brisbane. 
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Figure 9.2  Map of Brisbane place management sites 

 

(Source: Digital Cadastre Database 2009) 

 

9.1 The Inner City place project 

 

The Inner City project was established in June 2000 and grew out of the work of the 

West Community Development Team. The initial focus was on the inner city areas of 

Fortitude Valley, New Farm and the Central Business District.  In August 2000 the 

Valley Drug Action Plan developed by the Drug Safety and Awareness Sub-committee 

(DSAS) was presented to the RMF.  

 

There were a number of pressing issues to be addressed in the inner city: 

 a concentration of issues of multiple disadvantage; 

 contrasting socio-economic characteristics and changing demographics in the 

inner city; 

 gentrification and loss of affordable housing; 

 a dramatic escalation in illicit drug use and visible homelessness and the 

consequent increase in petty crime and violence;  

 inability to meet increased client demand within services in the inner city; 

 the lack of resources for young people at risk, homeless people, Indigenous 

people, people with drug and alcohol issues, and people with mental health and 

psychiatric disorders; 

 increasing tension over the use of public space; and 

 the location of major government, business and community sector interests in 

the area; and the status of the inner city as a focus of regional and state activities.  

(BCC document 20/5/04)  
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The council established a part time team leader position which was eventually located in 

Fortitude Valley at the end of 2000; along with a part time health planning officer to 

cover inner city issues. An indigenous community development officer (ICDO) was 

appointed to work with the Indigenous community.  In 2002 the council funded a public 

space liaison officer (PSLO) position to work with park users, other areas of council and 

government.   

 

Objectives 

 

The Inner City place project was focussed on addressing the increasing tensions 

between various groups using public spaces in the inner city.  There were a number of 

known ‘hot spots’ where particular groups would ‘hang out’ and conflict often occurred.  

Community organisations working in the inner city argued for action to better address 

the range of issues affecting these groups, as well as the need to work together with 

government and inner city businesses.  The objectives for the inner city project focused 

on these issues (Figure 9.3). 

 

Figure 9.3  Inner City place project objectives 

 Develop more accessible and better coordinated government services particularly those 

targeting high need groups (eg. young people, homeless people, Indigenous people). 

 Develop more effective responses to complex issues such as homelessness, drug use, 

unemployment, and community safety. 

 Strengthen community and business networks, building on the capacity of existing 

community infrastructure. 

 Encourage partnerships within and between the community, business and government 

sectors. 

(BCC document 20/5/04) 

 

The emphasis was on bringing a range of agencies together to work with disadvantaged 

groups in the inner city. 
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Resources 

 

There were six staff (full and part time) in the inner city place team as well as a drug 

and safety officer and a project resource officer.  Total funding was $1 150 000 for 2001 

to 2003, plus an additional allocation from BCC of $210 000 for 2003/04. 

 

Coordination 

 

A steering committee was established with representatives from state, council, 

community organisations and businesses.  Two workshops were held to determine 

principles, decisions making processes and structures.  Senior people were involved 

initially, linked through the DSAS project.  There were high levels of commitment and 

the process built relationships between representatives. 

 

In mid-2001 working groups were established as follows: coordination, crime 

prevention, economic development, social capital and community development.  These 

groups were set up by a sub-group of the place steering committee and chaired by 

representatives from the committee.  The purpose of the working groups was to develop 

action plans.  Working groups proposed a range of actions including demonstration and 

research projects.  Each group selected three priorities from the action plans to 

implement.  

 

Relationships in the working groups were not as strong as the steering committee.  

Some representatives attended throughout the action planning process then left at the 

implementation phase.  Some working groups were merged at the end of the planning 

process once the plans were strategically reviewed.  Representatives may have been 

‘exhausted’ by planning process or drawn away from place due to demands of ‘core’ 

business (Inner City Place workshop 6/7/04). 
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Projects 

 

The range of projects implemented as part of the inner city place project are summarised 

in Table 9.2. 

 

Table 9.1  Inner City place projects 2000-2004 

Type Project / initiative Agencies 

Public space Valley alcohol management plan CBD 

Crime Prevention  

Public space liaison officer 

BCC  

Premier’s 

Partners; Police. Fortitude Valley 

Chamber of  Commerce   

Public space / young people CBD recreational and cultural activities 

for disadvantaged young people 

BCC  

Sport and Recreation  

Housing homeless public 

space 

Homeless infrastructure in parks BCC 

Housing homeless CBD outreach and accommodation 

brokerage service 

BCC 

Dept of Families  

Dept of Housing  

Partners: CASS and BYS  

Housing/homeless 

Young people 

Public space 

Red Cross night café BCC  

CBD Businesses 

Partners: Red Cross  

Employment/homeless/ 

young people 

Homeless youth employment projects; 

retail training initiative;  

hospitality and entertainment industry 

assessment 

DET  

BCC  

Philanthropic Trust 

Partners: BYS, YMCA, PCYC, 

Salvation Army   

Health/drugs Brisbane health options team Queensland Health  

BCC 

Partners: DSAS, Fortitude Valley 

Chamber of Commerce  

 Mobile health outreach homeless people BCC   

 Drug safety awareness worker Gaming Machine Community 

Benefit Fund 

BCC  

Partners: DSAS, Brisbane Youth 

Service, New Farm 

Neighbourhood Centre  

 Emotional fitness project with 

rehabilitating drug users 

BCC  

 Get real challenge recreation cultural 

initiative with indigenous young people 

chroming project 

BCC   

Engagement/community 

development 

New Farm neighbourhood centre Gaming Machine Community 

Benefit fund  

BCC  

 Indigenous organisation development BCC  

 Community computer hub and website: 

valleynet 

BCC 

Partners: QuIVAA, Queensland 

Health  

(Derived from: Thompson et al 2003; BCC documents 28/6/04, 20/05/04) 
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Engagement 

 

A community forum was held in 2000 to discuss priority issues.  Approximately 100 

participants attended the meeting and 10 priority issues were identified.  The process of 

government selecting place locations was criticised by community organisations – 

representatives wanted a bottom up process and had to accept that this had not 

happened.  Questions arose in the Inner City project about “why us – we are not a 

disadvantaged community?” (Inner City Place workshop 6/7/04).  Council staff 

concluded that more work was needed on strategies for broader engagement with 

residents in inner city.   

 

The engagement process focussed on disadvantaged and marginalised groups.  The 

Indigenous community development officer (ICDO) was appointed to “engage with the 

Murri community differently and create projects that the Indigenous community can 

relate to” Inner City Place workshop 6/7/04).  In 2002 the public space liaison officer 

(PSLO) position was created to bring together park users, other areas of council and 

government.  Engagement with young people was through a range of projects 

implemented with NGOs such as the Brisbane Youth Service.  

 

Capacity building projects were also funded during this time – New Farm 

Neighbourhood Centre ‘politics in the pub’ to engage with the broader community and 

‘Yarnin up’; in addition to the DSAS project and sharps strategy with QUIVAA (Inner 

City Place workshop 6/7/04). 

 

Outcomes 

 

Twenty one projects were implemented totalling over $1.3 million. Projects responded 

to the specific issues and objectives identified in the Inner City place project.  As well 

as getting agencies ‘around the table’ the work was targeted to the needs of 

disadvantaged groups in the inner city. 

 

The Red Cross Night Café provided after-hours access to meals, showers and lockers 

for homeless young people.  This was in response to the need for homeless young 
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people to have a safe place to go in the inner city.  The Homeless Youth Employment 

Project linked businesses with young people and through the Brisbane Youth Service 

assisted participants to attend training and skills development.  The Re:CREATE Project 

provided regular affordable cultural and recreation activities for disadvantaged young 

people in the CBD and Fortitude Valley. 

 

Whilst some of the projects funded would have happened through the work of 

individual agencies there were a number of new services that started as a result of place 

management funding and/or pool funding provided by agencies involved in the working 

groups.  The homelessness trials such as the provision of infrastructure in parks, the 

outreach and brokerage service and the public space ‘hot spots’ response led to the 

development of the BCC Response to Homelessness strategy a five year program for 

addressing homelessness across the city (Lawson 2002). 

 

Other developmental work identified service gaps and the needs of disadvantaged 

groups and trialled responses that involved coordination between services and new 

service delivery models.  Brisbane Health Options Team (BHOT) and mobile outreach 

health service are two examples of service delivery models.  The Inner City Services 

Analysis Project on the interface between dual diagnosis, mental health and 

homelessness, is an example of the work on needs analysis and service gaps. 

 

A number of projects focused on addressing the needs of Indigenous people living in 

the city.  The Get Real Challenge provided cultural and recreation connections for 

Indigenous young people who were at risk or chroming. The Murri Potters’ project and 

Annual Indigenous Youth Art exhibition in City Hall were two examples of cultural 

activities to include Indigenous people in city life.  The Meeanjin Safe Space project 

provided outreach and referral for support services as well as toilets, showers and a safe 

meeting space.  

 

These projects can be directly attributed to the place management program.  The Inner 

City place project focused on using project resources to trial initiatives and experiment 

with responses to complex problems.  The trials were used as demonstration projects 

and to broker further funding for successful projects.  Improved coordination and 
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service delivery was a direct outcome identified by stakeholders involved in the Inner 

City project.  

 

9.2 The South West Corridor place project 

 

The South West Corridor was characterised by high levels of public housing and 

unemployment and lower service levels than other communities (BCC Document 

28/3/03).  The South West Corridor place project focused on the three highly 

disadvantaged suburbs of Inala, Darra and Carole Park which are located 14-19 

kilometres south west of the city centre. 

 

The local context for each of the suburbs was different.  Inala was funded under the 

state government’s community renewal program in 1998, which resulted in the 

development of community action plans.  However, as there was no provision for 

ongoing funding in the program, service delivery issues and processes for integration 

had been neglected (South West Place workshop 29/6/04).  The place management 

program followed on from community renewal to address ongoing needs and service 

delivery issues.  

 

Crime prevention funding of $40 000 was allocated to Darra to address the perception 

that the area was a crime ‘hot spot’.  Community development work found that Darra 

was not a ‘traditional’ disadvantaged community in that there were high levels of social 

capital and residents were self-determining and resourceful (South West Place 

workshop 29/6/04).  The demographic characteristics– culturally diverse with a large 

Vietnamese population and low levels of English as a first language –may explain why 

Darra appeared in SEIFA as disadvantaged, but the reality was different. 

 

In Carole Park the closure of the child care centre prior to place management triggered a 

crisis in the local community.  Community renewal funding was allocated to change the 

facility from child care to a community centre.  This vision had not been endorsed by 

the community and the local organisation was struggling to remain viable.  In this 

context the priorities for the place management team were to undertake community 

capacity building activities to ‘sure up’ the viability of the local organisation and the 
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facility.   In 2003/04 a community reference group was established involving residents, 

organisations and the business sector and over time the viability of the organisation and 

the levels of local support improved (South West Place Workshop 29/6/04).   

 

Objectives 

 

Each of the suburbs had different objectives relating to local issues.  In Inala the aim 

was to coordinate existing community renewal and crime prevention initiatives with the 

different agendas and local politics that complicated the work of agencies in the area 

(South West Place Workshop 29/6/04).  Darra was seen as a crime ‘hot spot’, therefore 

the focus was on crime prevention and improving community safety.  Working 

effectively with the cultural groups in the area was also seen as important (South West 

Place Workshop 29/6/04).  Finally, in Carole Park the focus was on community 

development work.  The aims were to build community capacity, secure the ongoing 

viability of the community centre and address the community priorities of transport, 

training and employment.  

 

Projects  

 

There were 14 place management projects as well as community renewal projects 

(Table 9.3). 

 

Resources 

 

A small team was established within council comprising two full-time workers.  The 

total funding allocation was $1 242 790.  In Inala funding of $690 000 for place 

management was additional to the $2.4 million state government allocation for the 

community renewal program.  Whilst some of the activities overlapped the funding for 

community renewal pre-dated the place management program. 

.
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Table 9.2  South West Corridor place projects 2000-04 

Type Project / initiative Agencies 

Community facilities and 

services 

Child Care Centre Community centre 

Carole park; lend a hand project; 

infrastructure funding; crèche and 

kindergarten 

Housing Qld  

BCC  

Commonwealth FACS  

Dept of Families 

Community facilities Upgrade community facilities BCC  

Young people Youth Crime Prevention Program  Dept of Families  

Young people Darra Community and Youth Survey; 

Peer Leadership 

BCC  

Employment and training Community Jobs Program  Dept of Training:  

BCC  

Community development  Economic and community 

development in Carole Park 

BCC & Dept of Housing  

 Vietnamese Language Course BCC  

Community development 

crime prevention 

Better Centenary Village alliance 

project 

BCC  

Better Centenary Village 

Association  

Community development Balfour street community garden BCC  

Schools and local community  

Community renewal 

program Inala 

Employment, training, community 

services and facilities, sport, recreation, 

safety, engagement, arts, cultural 

development  

Dept of Housing and state 

agencies  

Brisbane City Council 

NGO/Business 

(Derived from: Thompson et al 2003; BCC documents 28/6/04, 20/05/04) 

 

Coordination 

 

Place management was a “catalyst for creating connections” or an integrated focus to 

previously disparate pieces of work (South West Place Workshop 29/6/04). The Inala 

Government Agencies Network (IGAN) grew out of the community renewal reference 

group to become a broader steering group for the South West Corridor place project.  

The South West Area Network (SWAN) was formed to address priority issues across 

the three areas.  The vision for SWAN was to: 

 

Build on the strengths of the south west corridor incorporating the communities 

of Inala, Darra and Carole Park to progress identified opportunities and to 

deliver practical responses to current and emerging issues (BCC document 

24/6/04). 

 

The network identified priority issues as transport, community wellbeing and 

accessibility, crime prevention and community safety and employment, training and 

business development (BCC document 24/6/04).  The purpose of the network was to 
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establish collaborative partnerships between government, business and community and 

local residents and to develop and support community reference groups in Inala, Darra 

and Carole Park.  There was also a coordination role to avoid duplication between the 

various projects being funded.  The process of achieving a coordinated network took 

approximately 18 months. 

 

Figure 9.4  SWAN coordination process 

 Community reference group in each place developed community action plans. 

 Priority areas for action were used to engage with relevant state representatives who 

were members of SWAN. 

 Residents drove agenda forward through community action plans. 

 Working groups were established on an issue-specific, time-limited basis, as needed. 

 The action planning process was specific to each place and developed from different 

pieces of work and local initiatives. 

 The plans evolved and broadened out, with the community informing the process. 

 Community Action Planning and Community Reference Group representatives joined 

SWAN.   

(South West Place Workshop 29/6/04) 

 

Engagement 

 

In the South West Corridor the place management program focused on working with 

low levels of community capacity.  A developmental approach was taken – rather than 

trying to ‘fix’ organisations staff provided support to influence and guide them to bring 

about change.   

 

Engagement with state agencies was targeted.  For example in Carole Park the approach 

was collaborative, focusing on government agencies with an existing commitment to the 

area, therefore place management was part of their core work.  The combination of 

strategic choice and engagement of people built relationships between agencies.  ‘Quick 

wins’ and ‘visible fixes’ were needed early in the process to establish credibility and 

build commitment (South West Place Workshop 29/6/04).  The achievements didn’t 

need to be big but responsive to community needs (eg park bench in Darra, Inala bus 

interchange).  
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A key to effective engagement is “democracy” – people are heard and what they say 

gets incorporated (South West Place Workshop 29/6/04).  For example, in Darra a 

massive community consultation process at the outset changed the intended focus of 

work.  Particular emphasis was on engaging with people from different cultural 

backgrounds.  In Darra a position was allocated for work with the Vietnamese 

community.  This was important in linking effectively with the Vietnamese community 

(South West Place Workshop 29/6/04).   

 

Outcomes 

 

The South West Corridor place project had a number of outcomes.  Firstly, it refocused 

existing programs and structures to make them more effective.  In particular, the 

working relationship with the community renewal program was strengthened, with 

participating state agencies indicating that they had ‘learnt’ about working with the 

community and council (South West Place Workshop 29/6/04).  At an administrative 

level place management processes built partnerships between the council and state 

agencies.  Relationships were also built between the government and community 

groups.  Place management processes resulted in a shift in government thinking – a 

commitment to look at and respond to community identified needs – as well as 

recognition amongst community members of the constraints imposed on governments 

(South West Place Workshop 29/6/04).  In Inala, place management refocused existing 

work and improved coordination mechanisms, problem-solving and responsiveness. 

 

Place management built community capacity.  For example, in Carole Park links were 

made between the community organisations to develop and implement action plans.  

The process was demonstrably effective with government agencies such as Translink 

approaching the community reference group to discuss local transport issues.  The 

program also provided funding and opportunities to look at the total service system.  For 

example: in order to meet the needs of unemployed people the Department of 

Employment and Training, Centrelink, TAFE, and the job network linked with 

Boystown and the community reference group.  Programs such as ‘training pathways’ 

were used to develop skills within group and links with other agencies.  The outcomes 

were more effective organisations, engagement with the community and enabling 
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members to participate strategically in steering group (South West Place Workshop 

29/6/04).  

 

Local problem-solving and community development helped to achieve community 

ownership of the Darra Crime Prevention and Community Safety Plan.  The perception 

of Darra as a crime ‘hot spot’ was ‘turned around’ by lighting, amenity and connecting 

people through community gardens and a street party (South West Place Workshop 

29/6/04). 

 

Place management gave agencies in the south west the ‘authority’ to focus on a specific 

area or community and to build partnerships between the state, council and community 

agencies. 

 

9.3 The Zillmere place project 

 

The Zillmere place project was originally part of the Northern Corridor place priority 

area that included the suburbs of Stafford, Sandgate and parts of Chermside.  The 

primary focus shifted to Zillmere in 2001.  Zillmere is located 13 kilometres north of 

the CBD.   

 

The Zillmere place project took a longer time to establish than the other two Brisbane 

place management projects.  One of the factors was the lack of community 

infrastructure.  Council staff initially used a community development approach to 

establish a viable community base for the activities.  Low levels of community capacity 

were also evident in the South West Corridor however, there had been considerably 

more pre-place work done in that area which highly skilled staff were able to build on.  

The lack of strategic direction and clarity of focus also hindered the Zillmere place 

project.  The original focus in 2000 was on the north corridor with Zillmere and 

Stafford identified as the priority suburbs.  In August 2001 the project Steering 

Committee agreed to shift the focus to Zillmere only (Thompson et al 2003).   

 

Zillmere became a focus of concern because high child protection rates and itinerancy 

rates at the school suggested that families and young people in the area were 
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increasingly disadvantaged.  These figures contrasted with residents’ perception of 

Zillmere as being a self-sufficient community.  The emphasis for residents was not on 

disadvantage but on the need to improve local amenity – the look and feel of the area.  

“People in Zillmere have been saying we don’t like the look of the place … we need 

more trees for years, now council is finally listening” (Interview Stakeholder 2).  There 

was strong support for the Council to implement a suburban centre improvement project 

to improve the amenity of Zillmere.  There were two ‘crises’ in Zillmere: the closure of 

the nearby Alpha caravan park led to the displacement of low income groups to 

surrounding areas; and the closure of the child care centre undermined the viability of 

the local community organisation.  The council described the issues as follows: 

 

there are significant social, economic and environmental challenges occurring in 

the community and the scale of those problems has prompted a sense of crisis.  

Previous intervention by individual government agencies has largely failed to 

address the scope and seriousness of the issues being encountered.  There is joint 

recognition by government and the community that rapid action should be 

undertaken and that visible outcomes need to be achieved.  There is a 

commitment by government, business and community stakeholders to work 

together to explore solutions to the challenges/priorities identified. (BCC 

document; Zillmere place steering committee planning forum June 2004)  

 

Objectives 

 

The decision to focus on Zillmere was therefore related to the ‘crises’ outlined above.  

The priorities were illicit drug-related initiatives, community and business safety audits 

and crime prevention strategies.  In addition, the project aimed to address the needs of 

specific groups in the community including youth at risk; families and young children; 

and the Indigenous community.  Service improvement priorities included the 

development of targeted employment initiatives and addressing independent housing 

and supported accommodation needs.  Finally, the project aimed to respond to the 

community identified need to improve local amenity (BCC Document March 2001). 

 

Projects  

 

The range of projects implemented in Zillmere are summarised in Table 9.3. 
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Table 9.3  Zillmere place projects 2000-04 

Type Project / initiative Agencies 

Employment / indigenous 

/ young people 

Range of employment and Training 

Projects  

DET  

BCC  

Indigenous  Indigenous Collaboration Strategy; 

oral history and art project 

Dept of Training:  

BCC  

Northside Indigenous 

Organisations  

Young people Community Youth Hub  BCC  

Community agencies  

Health Families and 

young people 

Family Resiliency Project  Queensland Health 

Universities 

BCC  

Community groups 

Public space O’Callaghan Park Upgrade  BCC 

Public space community 

development 

Greening days BCC staff and community 

groups 

Community development Community Leadership Training  Commonwealth Dept FACs. 

BCC 

Community Praxis, Jabiru   

Community development Library mural project; ‘aim high’CD 

project; multicultural festival; 

cultural mapping project; zoom zoom 

zillmere 

BCC staff and community 

groups 

Community development Zillmere Community Centre  Dept of Families: Partners: 

North East Community Support 

Group, Community Agencies  

Community development Big listen; youth survey; dreaming 

survey; community needs mapping 

BCC staff 

(Derived from: Thompson et al 2003; BCC documents 28/6/04, 20/05/04) 

 

Resources 

 

A small team was established within the council.  Major funding for Zillmere came 

from the family resiliency project funded by Queensland Health and a range of training 

and employment initiatives funded by the state Department of Employment and 

Training.  These resources were the result of portfolio priorities and not identifiable as 

specific place management program funding.  However, place management assisted 

these departments in the implementation of their programs and to target spending to 

meet locally identified needs.  Similarly, the park upgrade and greening days were 

funded under other council programs, but implemented within the place management 

process.  
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Coordination 

 

Coordination was problematic in Zillmere.  “The process has been like swimming 

through mud” (Interview Stakeholder 4).  A number of issues were identified by 

interviewees from a range of agencies.  These were described as follows:   

 

one of the early difficulties in Zillmere concerned the approach.  There was 

tension between the council team’s community development approach and the 

strategic focus of state agencies.  It was a tension which threatened to undermine 

the project.  Too much time was spent identifying needs and convening working 

groups with no actions. (Interviews G2&3) 

 

Many of the state government representatives for Zillmere were also involved in the 

Inner City place coordination committees and were ‘place’ weary (Inner City Place 

workshop 6/7/04).  A steering committee and sub-group structure was implemented but 

it was too unwieldy.   

 

The Inner City was more structured than Zillmere – which was like ‘blanc 

mange’ ie not enough structure. … A turning point was the establishment of a 

more strategic approach sorting out structure, reporting, and priorities.  State 

agencies agreed to participate as long as their issues or stake in the process was 

also addressed.  The combination of an additional dedicated state officer in the 

Premier’s Department and a new approach in the BCC team ‘gave it legs’; the 

old way of doing community development was replaced by a 90s approach to 

doing business. (Interviews Stakeholders G2&3) 

 

Engagement 

 

A number of community development activities were undertaken to engage with the 

community.  As listed in the above table the ‘big listen’, youth survey and dreaming 

survey were all designed to identify needs and engage with particular groups in 

Zillmere.  There were also a number of activities designed to bring the community 

together and celebrate living in Zillmere.   

 

The engagement process was difficult at first.  Some of the problems in engaging with 

the community were: limited social infrastructure, antagonism from existing groups, no 

real community base for activities, no clear vision about what place management had to 
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offer to grab people’s attention.  One stakeholder noted that Zillmere people think of 

their area as being a good place to live; the look of the place just needs to be improved.   

 

It is difficult to engage with this community.  Zoom Zoom Zillmere was great in 

building trust, young people loved it and it succeeded in connecting different 

people together.  The event created a community village feel.  It also built 

bridges between young people and senior citizens who jointly ran a stall and 

shared profits.  The big listen was also good at linking parents, sport and 

recreation clubs and other young people (Interview Stakeholder 4) 

 

The difficulties of engaging with the community were exacerbated by the reluctance of 

state agencies to involve community organisations in the steering group before the 

purpose and decision-making processes were agreed. 

 

On reflection Council staff saw the process of engagement as a number of seemingly 

disparate activities that lay the groundwork for building engagement.  For example the 

Spirit of Zillmere photographic exhibition was held to build community identity.  Many 

of the 50 people who attended did not usually attend community events nor mix 

socially.  It was an achievement that “people got together” to celebrate living in 

Zillmere (Zillmere workshop 27/4/04).  The exhibition was followed up by Zoom Zoom 

Zillmere a community celebration attended by 500 people as a positive form of 

consultation, celebration and reason to come together.  There were also four ‘greening 

days’ run by organisations in conjunction with Council’s park activities.  This involved 

lots of stakeholders and gave people living in the area, a local activity to participate in; 

300 people attended the final event.   

 

The series of well-attended whole of community events culminated in the establishment 

of a community reference group.  This was seen as a breakthrough in community 

engagement and building the capacity of Zillmere as a community to take responsibility 

for local problem-solving (Zillmere workshop 27/4/04).  In conclusion, “the community 

activities have been exceptional” (Interview Stakeholder G4). 
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Outcomes 

 

One of the most successful aspects of the Zillmere place project was the community 

development work. The focus on ‘fun’ local activities has been a particular success in 

the Zillmere project and was widely acknowledged by stakeholders. Examples include 

the Zoom Zoom Zillmere video, the Aim High CD project (Figure 9.5) and the 

multicultural festival.  The importance of having activities with broad appeal to engage 

with a cross-section of the community was acknowledged.   The use of local facilities 

such as the library, the Spirit of Zillmere photo exhibition and the youth hub and 

community murals project was also important in involving the local community. 

 

Figure 9.5  The Aim High CD project 2001/02 

Place management works well where there is a significant need in the community and a range of 

agencies identify it. The school project was this kind of opportunity. Partnership funding was 

allocated to Zillmere state school for a developmental piece of work with multicultural members 

of community.  Lifeline received funding from the Council’s Local Arts, Cultural and Festival 

grants to produce a CD recording by students and parents at Zillmere State School. Local 

songwriters and producers, worked with Zillmere students to produce the CD Aim High and 

compose the title track which is now the school song.  The CD process engaged the community 

through the school and was supported by a range of cultural groups.  Working together on a 

project was good for building relations between different members of the community and 

government agencies. 

(Interviews Stakeholder 1; Zillmere Workshop; Toussant 2002))  

 

Issues concerning coordination and improving the service system were more 

problematic in Zillmere than in the other two Brisbane cases.  By getting agencies 

together, developing partnerships and links between them and adopting a ‘whole of life’ 

perspective to government service delivery there was an improved understanding of the 

process.  However, there was an ongoing concern particularly amongst some of the state 

agencies that the ‘hard’ issues still needed to be addressed (Interviews Stakeholder 1; 

G1, G5, G6).  Thus, the original tensions and difficulties establishing the Zillmere 

project persisted in terms of maintaining a strategic focus, balancing community 

development with other priority issues and securing ongoing commitment to the 

process. 
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9.4 Brisbane case studies – collected findings 

 

In this section the combined findings from the three Brisbane case studies are reported.  

There were some issues that were common to all sites and others that were related to the 

local context.   

 

Resources – place management as an ‘add on’  

 

The level of resources attached to the Brisbane place management program was 

indicative of its status in state government – it was clearly seen as an ‘add on.’  The 

program was established with limited additional resources and the focus was on finding 

ways to use existing resources better.  Indeed, the title used in government of ‘Brisbane 

place projects’ is indicative that in state government it was not even a ‘program’, rather 

a time and resource limited set of activities or projects.  The additional resources for 

staff and project funding were mostly from Brisbane City Council.   It was only in 2004 

that additional state government funding (outside existing budgets), was earmarked for 

place projects (Queensland Department of Communities 2004).  A number of 

interviewees argued that this arrangement limited the responsiveness of the program to 

local issues.   

 

In the first three years the Brisbane place management program implemented projects 

totalling around $5.7 million from the place budget as well as mainstream programs 

(Thompson et al 2003).  Brisbane City Council funded six full-time staff (or equivalent 

numbers of part-time staff) and from June 2001 a full-time place coordinator in the 

council’s Social Policy Unit.  In contrast the state government funded one full-time 

place manager from April 2000 using existing budgets; with an additional full-time 

position funded from November 2002.  Whilst it is not possible to unequivocally 

identify the additional funding allocated to place management (due to pooled 

arrangements and allocations from existing program budgets), an indicative amount of 

$3 million over three years could be identified as ‘new’ money for place management. 

 

Much of the state funding for place management was earmarked under mainstream 

programs.  One state government stakeholder noted that “we would have been working 
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there anyway” (Interview G5).  This suggests that from the Queensland government 

stakeholder perspective place management was a way of making mainstream programs 

work better (Stewart-Weeks 1998).  Allocation of mainstream funds was constrained by 

program requirements.  Differential access to resources was also a challenge.  Where 

priorities were broadly defined governments had more flexibility to respond to local 

issues and needs (South West Place Workshop 29/6/04).  In other words it was easier 

for governments to define issues in terms of portfolio responsibilities.  Over time 

Brisbane City Council funding decreased whilst state government funding increased; 

the different funding arrangements affected the partnership arrangements between 

agencies.   

 

Interviewees reported that the limited earmarked funding from the state government 

forced agencies to work in partnership and use funds to broker further funding through 

demonstration projects. “The absence of a pot of money forced people to collaborate – 

this was a strength of place” (Interviews G2 & G3).  Even though it was recognised that 

a “bucket of money” wasn’t necessarily the answer, it was argued that a pool of 

resources available for locally controlled flexible funding would have helped to build 

partnerships and pilot new initiatives (Interviews G2 & G3).  This would have allowed 

immediate responses to local issues and built community support for place processes.  

Resources were needed in early stages for demonstration projects to encourage state and 

community ‘buy in’ (Inner City Place workshop 6/7/04).  There was a perception 

amongst council staff that providing ‘one off’ capital funding was easier for government 

than community development, which is harder and longer term.  It is however the 

developmental work that underpins the place process, by building community capacity 

and sustainability (South West Place workshop 29/6/04).   

 

There were often dual (and competing) imperatives in place management to be both 

locally responsive (taking the time to work with communities to develop responses) but 

also to meet the expected program outcomes on an annual basis.  These competing 

demands had a number of implications for implementation.  Firstly, time and resources 

were required to bring about organisational change and to build relationships, 

particularly with people who had been marginalised (Inner City Place workshop 

6/7/04).  At the same time ‘quick wins’ or a visible ‘fix’ early in the process was 

important in building trust and commitment within the community (South West Place 
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Workshop 29/6/04; Interview Stakeholder 1).  Council staff described this process as 

managing risk to maintain integrity within bureaucracy, whilst working creatively with 

the community (South West Place Workshop 29/6/04).   

 

Place management as an ‘add on’ posed a number of challenges.  Boundaries were a 

challenge in terms of the jurisdictions of different levels of government, as well as the 

concern that areas falling outside the place boundary would be neglected.  Getting state 

and Commonwealth agencies to work at the local scale was difficult particularly as 

these agencies are subject to structural departmental impediments.  Skills levels and 

staff changes in government affected the continuity of the work.  Coordination of the 

work required use of existing structures as well as new arrangements for each place 

area. 

 

Coordination – new arrangements and refocusing existing structures 

 

Generally the place management projects used a coordinating structure comprising a 

steering group for strategic direction, supported by working groups formed around 

particular issues or projects (Chapter 9).  Co-ordinated collaborative action across 

agencies was both an aim of place management and also a claimed benefit of this 

approach.  

 

The interviews with different stakeholders outlined the difficulties agencies faced in 

terms of implementation of initiatives and programs that attempt to incorporate new 

institutional arrangements into existing structures and processes.  The differential 

timeframes for decision-making and resource allocations were a significant challenge.  

For example, stakeholders from the community sector commented that government was 

unable to respond quickly to community priorities as a result of “bureaucratic decision-

making” (Interview Stakeholder 2).  Whilst most regional managers were consistently 

supportive they were constrained by departmental structures.  Regional managers had 

different boundaries for their service delivery and were also accountable within their 

agencies to meet budget and portfolio responsibilities.  This potentially inhibited their 

capacity to respond to locally determined priorities.  “Place is a juggling act between 

content specific issues and maintaining a holistic perspective” (Interview G1).  A 

number of managers indicated that they found the ‘whole of life’ perspective of place 
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management and emphasis on addressing a continuum of issues to be beneficial in 

improving service delivery and establishing links between services (Interviews G1, G2 

& G3).   

 

Creative, lateral managers in state government were important to the success of the 

place management process.  The levels of discretion available at regional level were an 

important factor in capacity of state agencies to be involved and responsive.  

Departments with higher levels of regional discretion were more able to allocate 

resources to community determined priorities.  This helped to build relationships and 

demonstrate commitment to the process.  In the Inner City case access to state agencies 

and maintaining a strategic focus assisted in the coordination processes.  The location of 

key people in the inner city allowed them to work on local responses to issues that had 

state-wide relevance.  The rationale was that Inner City place demonstration projects 

could inform state policy processes.  The regional (non-urban) focus of the state 

government was an ongoing challenge in terms of allocating resources for the inner city 

(Inner City Place workshop 6/7/04). 

 

The complexity of the coordination arrangements had a number of implications.  The 

role of place coordinators and the chairs of working groups were crucial to the 

effectiveness of the coordinating structures in each area.  Managing group dynamics 

included the different capacities of people to influence the agenda; and keeping 

participants involved and interested when one agenda was pursued.  Another challenge 

was to get decision makers or powerbrokers “sitting round table” so that when action 

was agreed it could be implemented (Inner City Place workshop 6/7/04).  Setting up 

appropriate structures early in the implementation process was important.  However, as 

shown in Zillmere, too much time spent on governance and planning issues can create 

tension and risks withdrawal of key stakeholders.   

 

Council staff noted that a challenge was to build cross-council links for the work (South 

West Place Workshop 29/6/04; Inner City Place workshop 6/7/04).  Brisbane City 

Council is a large organisation divided into functional units and (at the time) a 

separation between policy and service delivery functions.  Considerable work focused 

on promoting the program so that the processes were understood and more widely 

accepted as well as supported by key strategic managers in the council.  However, 
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internal relationships were based on individual staff connections and staff movement 

created problems for cross-council coordination of place management projects.   Staff 

changes across all agencies were a problem with community stakeholders expressing 

frustration and concern about the level of commitment to the process particularly from 

the state government (Interviews Stakeholders 1 & 4). 

 

Even when agencies were committed there were a number of implementation 

challenges.  For state agencies these challenges were linked to the underlying tension 

between the endorsed principles of coordination across agencies and the departmental 

processes, priorities and structures that work against coordination.  Place management 

involved a shift in government thinking and a commitment to respond to community 

identified needs.  In some cases strategic choices were made to engage agencies that 

were already committed to working collaboratively in the area (South West Place 

workshop 29/6/04).  The targeting of agencies with a pre-existing commitment to work 

in a place raises the issue of whether these processes work effectively in the context of 

the existing structures of government.  The ongoing participation of a number of state 

agencies in place management suggests that there was value in the process for them in 

spite of structural constraints.  One state government interviewee highlighted the 

strength of place as enabling a whole of service system, continuum of needs approach to 

service delivery (Interview G1).  Agencies could see where the gaps existed and where 

their work fitted in.  The opportunity to connect with agencies and exchange 

information was identified by many stakeholders as an important achievement of place 

management.  Therefore, although place management was not structurally embedded it 

was a way to improve service delivery.   

 

Networks for engaging with the community and working across sectors 

 

The place management program worked because of relationships between key people 

and high levels of commitment to the process, notwithstanding the structural barriers 

operating against it.  The critical role of relationships between people from different 

sectors was highlighted in interviews: “People have made the biggest difference rather 

than structures” (Inner City Place workshop 6/7/04).  The coordination roles in council 

as well as in the Premier’s Department were seen as crucial (Interviews Stakeholders 2, 
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3, 4 & 5; G5).  The coordination role requires high levels of expertise and a range of 

skills.   

 

As noted above, the challenges of cross-sectoral coordination were exacerbated by the 

limited commitment in the state government to the work.  Whilst there was formal 

endorsement for the policy framework the actual level of commitment of state agencies 

varied.  A number of interviewees argued that there was not a sense of strong 

commitment to place within the overall state system.  “The portfolio structure 

marginalises place – there is a need to sure up the state framework” (Inner City Place 

workshop 6/7/04).  There was an expectation in state government that Brisbane City 

Council had responsibility for Brisbane; therefore the state government could focus on 

other areas.   

 

Place management operated in a highly political environment involving state, local and 

community agendas:  “it was a political ‘hands’ on environment” (South West Place 

workshop 29/6/04).  Changes at the political level affected government and 

organisational agendas and required place arrangements to be renegotiated.  Because 

place management involved local level work, state members of parliament and local 

councillors took a keen interest in the impacts of place management on their 

constituencies.  Working well with politicians, involving them in the process at the right 

times was a challenge (South West Place workshop 29/6/04).  Balancing local decision-

making with political decision-making was problematic.  Local community politics also 

affected the implementation process.  For example, in Zillmere there were initial 

concerns that place came in and “took over” from existing work by the Residents 

Action Group (Interview Stakeholder 4; Zillmere Place Workshop 27/4/04).  Levels of 

mistrust were evident between government and organisation as well as between 

community organisations.   

 

Engagement with residents and community organisations was seen as an integral part of 

place management.  The rationale was that communities should have a say in the 

definition and solution of local issues.  This can build ownership, empowerment and 

community capacity and contribute to the overall success of the place projects.  Council 

was seen by stakeholders as central to the engagement process and had the role of 

independent broker (without vested portfolio interests) and bringing people together to 
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solve problems (Interviews Stakeholders 2, 4 & 5; Inner City place workshop 6/7/04).  

There were a number of challenges to achieving effective engagement with different 

parts of the community.   

 

Place management areas were selected according to levels of disadvantage and in most 

cases, low levels of social capital.  There were a number of consequences associated 

with the focus on disadvantage.  Firstly, the use of the term ‘disadvantaged’ was 

problematic.  The ‘disadvantaged’ tag fuelled the belief by organisations that place 

management would bring significant additional resources to the area (even though all 

acknowledged that government had made it clear place was about using existing 

resources better).  Secondly, residents in the targeted areas did not necessarily perceive 

their area as disadvantaged and questioned this labelling of their community (Interview 

Stakeholder 5; Inner City place workshop 6/7/04).  

 

The focus on social inclusion and targeting disadvantaged communities often required a 

strategic decision to direct limited resources to those groups within the community with 

the highest needs (Inner City Place workshop 6/7/04).  Working with marginalised 

groups that have traditionally been excluded from community life was resource 

intensive and required relationship building to manage conflict between marginal 

groups and other residents in place area.  A long lead time was also required to build 

trust.  Resources were needed to facilitate community involvement to allow discrete 

populations to work on their own issues.  Checking who could speak on behalf of the 

community and checking whose views were represented was important to the credibility 

of the engagement process (South West Place workshop 29/6/04). 

 

Disadvantaged communities are also characterised as having limited social capital.  This 

meant that in some places the capacity of local organisations and levels of resident 

involvement in organisations was low.  The Brisbane place management program 

incorporated community development processes, training and skills development in 

order to build capacity in communities and to support change in community based 

organisations.  For example in the South West Corridor, residents accessed training 

programs as part of their skills development for the community reference group.  This 

resulted in better organisational capacity, as well as individuals gaining skills for 
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employment.  Forming links between organisations for support also built skills in local 

organisations.   

 

Working with NGOs also posed challenges.  Issues included: a lack of trust and 

suspicion; competing agendas working against the place process and exacerbating the 

local political environment; and disappointment at the level of resources available.  A 

number of NGO stakeholders argued that the policy of competitive tendering for 

funding actively operated against collaborative processes, in particular information 

sharing (Interviews Stakeholders 1 & 5).  This caused tension between some of the 

larger organisation and locally based community organisations.  Sensitivity to 

contextual issues was important – in all cases place managers had to work through 

‘tricky’ local politics in the establishment process.   

 

The role of NGOs in the broader community can also be problematic.  NGOs are 

sometimes seen as representing the ‘community’; rather than one of the stakeholders.  

This was linked to the question of how to identify the ‘real’ community and engage with 

residents who may have a diverse range of interests (Interviews G5 & G6).   

 

In each of the cases employment, training and enterprise development were issues to be 

addressed.  Consequently, place managers attempted to engage with the business 

community (Interviews G4, G6; Inner City Place workshop 6/7/04).  Identifying the role 

of business and the relevance of planning and coordination processes across 

governments to local business interests was a key factor.  The Inner City place project 

was most effective as there were existing structures and mechanisms to engage with 

business, such as the malls advisory committee.  The approach was to focus on mutual 

benefit and form partnerships through face to face contact.  Council staff noted that 

businesses appreciated opportunity to air issues of concern and to engage in debate 

(Inner City Place workshop 6/7/04).  They argued that business has stake in solutions 

and has been asked to fund them on the basis of mutual interest and benefit.  In the other 

two places it was more difficult to engage with the business sector and the focus was on 

building the levels of community capacity (Interview G4; Zillmere Place workshop 

27/4/04; South West Place workshop 29/6/04).   
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Experiments and problem-solving – improving the service system  

 

An independent evaluation was conducted mid-way through the implementation of the 

place management program in 2002/03.  According to the evaluation the significant 

achievements of the program were: “building relationships across diverse sectors within 

the three projects; enhancing the participation and representation of stakeholders; and 

promoting a more integrated approach to planning and service delivery” (Thompson, 

Reddel et al. 2003: 11). 

 

The achievements identified by interviewees were consistent with the evaluation 

findings.  Firstly, place management improved the effectiveness of existing programs 

through integration and collaboration.  Place management “got agencies around the 

table and out of their ‘silos’, to look at how programs operate on the ground and how 

they could be improved” (Interview G1).  For example: Transport and Health 

Departments solved the problem of providing public transport to a new health centre.  

Secondly, the processes resulted in the development of innovative local responses to fill 

service gaps.  For example, in the South West Corridor, an unemployment issue was 

addressed by looking at total service system – and implementing a project that linked 

DET Centrelink, TAFE, Jobs Network and Boystown together (South West Place 

workshop 29/6/04).   

 

A number of projects demonstrated holistic approaches to service delivery and local 

problem-solving.  For example, the crime ‘hot spots’ issue was addressed in the South 

West Corridor through a combination of facility improvements, such as lighting and 

community development processes, working with local community groups.  Community 

development activities implemented under the program also built the capacity of 

communities to address local concerns and provided mechanisms for state agencies to 

link with community organisations.  For example: transport was a key issue in the South 

West. Once the community reference group was established the transport authority 

Translink met with the group to address transport issues.  Finally, place management 

established ways of working across agencies that formed the basis for ongoing 

partnership beyond the life of the program.  The problem-solving and whole of service 

system approach was a unique contribution of the place management program. 
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In each case study a number of initiatives were delivered based on local needs and 

issues.  Table 9.4 links the objectives of place management (listed at the beginning of 

this chapter) with the projects delivered. The data for this table is derived from the 

evaluation report, stakeholder interviews and Brisbane City Council staff workshops.  

Three of the objectives for place management can be explicitly linked to service 

delivery (1, 3 and 6).  Objective 2 relates to engagement and Objectives 4 and 5 refer to 

institutional arrangements for implementing place management.  The projects reflect a 

mix of community development and capacity building initiatives, new projects to trial 

innovative ways of addressing service delivery gaps as well as mainstream program 

allocations to address community identified needs.  Many of the projects were jointly 

funded and involved cross-sectoral partnerships.  In this respect they are evidence of the 

emphasis on coordination across agencies, as well as the limited resources available and 

the authority for the work in the state government.   

 

9.5 Conclusion 

 

Place management projects in Brisbane were experiments in improving service delivery 

by involving agencies and communities in a problem-solving approach.  As an 

experimental program that was added on to existing structures and administrative 

processes there were a number of requirements to making it work.   

 

The program succeeded through the efforts of policy entrepreneurs with vision and 

commitment to oversee the development and implementation of the work and to 

promote the achievements.  Skilled people with designated responsibility for 

coordination and outcomes were needed.  These practitioners balanced the long lead 

time required to establish effective processes and courses of action, with the need for 

‘quick wins’.  Limited additional resources in the state government required creative 

and lateral managers with some discretion in decision-making.  By pooling existing 

funds and using project allocations effectively, steering committees were able to 

develop innovative responses to issues both as demonstration projects and to build 

credibility.  Networks were needed both to establish and develop relationships between 

organizations and to make existing and new coordination arrangements work 

effectively. 
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Table 9.4  Summary of project and agencies by objective 2000-2004   

Type Project / initiative Agencies  

1. Improve the use and operation of public and community spaces 

Public space Valley alcohol management plan  

Public space liaison officer 

O’Callaghan Park Upgrade  

Zillmere Greening days 

Better Centenary Village alliance project 

Brisbane City Council  

State government  

NGO/Business   

Community facilities Zillmere Community Centre  

Child Care Centre (SW) 

Community centre Carole park; lend a hand project; 

infrastructure funding; crèche and kindergarten  

Upgrade community facilities (SW)  

Brisbane City Council  

State government  

Commonwealth 

NGO/Business  

2. Increase community capacity for residents to be informed and involved as citizens in community life 

Engagement/community 

development 

New Farm neighbourhood centre 

Community computer hub and website: valleynet  

Oral history and art project  

Community Leadership Training  

Library mural project; ‘aim high’CD project; 

multicultural festival; cultural mapping project; zoom 

zoom zillmere  

Big listen; community needs mapping  

Balfour street community garden 

Economic and community development in Carole Park  

Vietnamese Language Course 

Brisbane City Council  

State government  

Commonwealth  

NGO/Business  

 

 

Community renewal 

program and place 

projects in Inala 

Range of projects including: 

Sports precinct redevelopment 

Reducing the harm project 

Youth spaces 

State government  

Brisbane City Council  

NGO/Business 

 

3. Improve health, safety and general wellbeing 

Employment Homeless youth employment projects; retail training 

initiative; hospitality and entertainment industry 

assessment  

Range of employment and Training Projects (Zillmere) 

Community Jobs Program (SW) 

Brisbane City Council  

State government  

NGO/Business  

Health/drugs Brisbane health options team 

Mobile health outreach homeless people 

Drug safety awareness worker  

Emotional fitness project with rehabilitating drug users  

Family Resiliency Project (Zillmere) 

Brisbane City Council  

State government   

NGO/Business  

4. Build effective and sustainable partnerships between key stakeholder groups 

 Community reference groups  

Action planning 

Joint projects 

Brisbane City Council  

Dept Premier & Cabinet 

5. Develop new working arrangements across government, business and the community 

 Coordinating structures  

Refocusing existing mechanisms  

Pilot projects/demonstration/pool funding 

Brisbane City Council  

Dept Premier & Cabinet 

State departments 

6. Address the needs of particular groups including young people, Indigenous people, and people from diverse 

cultural backgrounds (engagement, community development, young people, homeless people). 

Homeless services and 

facilities  

Homeless infrastructure in parks  

CBD outreach and accommodation brokerage service 

Brisbane City Council  

State government  

NGO/Business  

Young people CBD recreational and cultural activities for 

disadvantaged young people  

Red Cross night café 

Get real challenge recreation cultural initiative with 

indigenous young people chroming project  

Zillmere Community Youth Hub 

Youth Crime Prevention Program Darra Community 

and Youth Survey; Peer Leadership (SW) youth survey 

Brisbane City Council  

State government  

NGO/Business  

Indigenous people Indigenous Collaboration Strategy  

Indigenous organisation development  

Dreaming survey 

Meeanjin safe space project 

Brisbane City Council 

State government 

NGO 

(Derived from: Thompson et al 2003; BCC documents 28/6/04, 20/05/04) 
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The Brisbane cases confirm Vincent’s (1999) argument that place as an ‘add on’ was on 

the edge of mainstream government processes.  This was aptly described in interviews: 

 

it would take a revolution to mainstream place-based approaches; therefore the 

system will marginalise place.  Even community renewal is marginal to the way 

government does its business.  For place co-existence is the best option and a 

focus on innovation.  Government will always operate on a portfolio basis but 

the failures in this system will mean that government looks at new ways for 

local approaches. (Interviews G2& G3) 

 

In Brisbane place management worked best when the issues and needs were identified 

by and relevant to, the agendas of a range of agencies.  People and relationships were 

the basis of the implementation process and were perceived as being more important 

than the structures.   

 

In 2006, under new political leadership, Brisbane City Council shifted its emphasis to 

neighbourhood planning.  Neighbourhood planning focused on incorporating 

community consultation in the land use planning process for local areas. The 

introduction of neighbourhood planning reflected the platform of the newly elected 

Lord Mayor – that is to look after and involve local people and neighbourhoods in 

deciding the future of the city.  This resulted in the loss of an identifiable place 

management program and dedicated funding from the council.  The state government 

continued to identify funding for particular place initiatives.  However it is arguable that 

with the shift in the council, the main mechanisms for coordination and implementation 

of the program were lost. 

 

Place management was seen by council management as a way of doing neighbourhood 

planning.  Follow-up with council staff indicates that the relationships and processes 

developed during the program have been incorporated into neighbourhood planning 

processes (pers comm.).  However, it is unlikely that the emphasis on social issues 

under place management will continue under neighbourhood planning.  One rationale 

for the emergence of place management in Brisbane was the failure of planning 

processes to adequately address social issues – it is not clear that there has been any 

significant change in institutional arrangements to ensure that this failure is not 

repeated.  It also suggests for the council the focus on disadvantaged areas, fixing the 
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service system and social inclusion, appears to have been overtaken by community 

engagement and planning processes. 

 

The Brisbane case studies demonstrate that negotiated collaborative arrangements that 

rely on key people are extremely vulnerable to a range of pressures that can affect the 

overall outcomes of the program.  The limited authority for the work within the state 

government is a factor in this case.  Interviewees and staff argued that greater 

commitment and resources from the state government to place management would have 

strengthened the program and enabled a focus on long term solutions to issues.  This 

contrasts with the Western Sydney case that had a strong central agency mandate 

derived from the premier.  Comparative analysis of the case studies is discussed in the 

next chapter.   
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Chapter 10 Comparing spatial targeting in two Australian 

cities  
 

This thesis seeks to explain why Australian state and local governments adopted spatial 

targeting in the form of place management programs.  The research extends the concept 

of spatial targeting as derived from the urban geography literature, by applying it to 

Australia and drawing out the governance implications of spatial programs in this 

context.  Analysis of the implementation process highlights how the programs worked 

in practice and how they eventually ended.  Why place management programs ended 

raises an additional question about the effectiveness of spatial targeting as an approach.  

This question is addressed in the implications, effects and outcomes of the programs. 

 

A number of propositions were identified from the literature review as potential 

explanations for the emergence of spatial targeting in Australia (Chapters 2-4).  

Essentially these were that complex problems and areas of concentrated disadvantage 

emerged in the late 1990s as a result of economic restructuring and competition between 

cities for capital (Badcock 1997; Baum, Mullins et al. 2002; Beer and Forster 2002; 

Stilwell 2005).  Existing governance arrangements were unable to address these 

problems leading to the search for a new approach in the form of the spatially targeted 

place management programs (Randolph and McPherson 2002; Reddel 2002; Latham 

2003).  The capacity of the service system to respond was undermined by increasing 

demand as well as reforms in public administration and changing welfare policy (Jervis 

and Richards 1997; Keast, Mandell et al. 2004; Spall and Zetlin 2004; Jamrozik 2005).  

Electoral volatility, interest group lobbying and citizen alienation from the political 

process saw a rise in community engagement initiatives and emphasis on partnerships 

and local problem-solving across governments (McAllister and Wanna 2001; Marsh 

2002a; Reddel and Woolcock 2004; Reddel 2005). 

 

Place management programs in Australia sought to address service system capacity by 

improving governance arrangements through coordination and efficiency within the 

existing service system.  The programs focused on discrete local areas, addressing 

problems where they occurred and in ways that recognised the unique combination of 

factors that are present in a particular geographic location.  In this way place 

management was often perceived by governments as more responsive and effective than 
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mainstream programs that had limited ability to address unique local issues.  Place 

management programs also sought to develop and mobilise the problem-solving 

capacity of communities through explicit engagement processes to determine locally 

appropriate responses to manifest problems.  The focus was on outcomes for 

communities rather than program inputs and the emphasis was on accountability for 

achieving those outcomes.  

 

In this chapter the case studies are discussed and compared in terms of these factors to 

establish a plausible explanation for the emergence of place management programs in 

Western Sydney and Brisbane.  The first part of the chapter analyses each of the sites 

against the concepts identified in the literature and the four levels of analysis outlined in 

the methodology (Table 10.1). 

 

Table 10.1  Levels of analysis by research question 

Level of Analysis Research Question 

Contextual – environmental and policy factors What was the context preceding the adoption 

of spatial targeting? 

Institutional – formal administrative 

arrangements and structures 

How did institutional arrangements for spatial 

targeting differ from traditional arrangements? 

Policy – development, content and aims and 

the decision-making process 

Why was spatial targeting adopted and what 

was the intent? 

Implementation – priorities, agencies 

involved, process, actions taken and outcomes 

What were the actual effects of the program 

and how did it evolve in the implementation 

process? 

 

A comparison at different analytical levels is used to identify the similarities and 

differences between the sites.  The final section of the chapter draws the analytical 

levels together into conclusions from the case studies.  

 

10.1 Analysis of the Western Sydney case study  

 

The Western Sydney case study provides a good example of a deliberate choice by state 

and local governments to implement a new form of governance to address the perceived 
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failures in traditional arrangements.  The significant influence of politics and the 

importance of leadership are also highlighted in the case study. 

 

Contextual - uneven development, disadvantage and complex problems 

 

The contextual analysis of the Western Sydney case study showed that overall growth in 

the greater Sydney region had uneven effects.  There were a number of changes in the 

spatial patterns of disadvantage during the 1990s.  Firstly, housing in Western Sydney 

was becoming less affordable.  New developments and gated or semi-gated estates led 

to a change in spatial patterning with areas of relative affluence located next to areas of 

deprivation (Gleeson and Randolph 2002).  There was also a decline in the availability 

and quality of rental housing in the middle suburbs.  The evidence from the case study 

does not establish a direct impact of these factors on the emergence of place 

management.   

 

However, it is argued here that longstanding areas of disadvantage are 

disproportionately affected by changes in government policies.  The failure of state 

economic development policies combined with shifts in federal welfare policy towards 

individual subsidies rather than government provision in housing, contributed to 

increasing disadvantage in certain parts of Western Sydney.  Further, in these areas 

deficits in services and public transport had a significant impact on lower income 

earners who, without private transport, were unable to travel to access services.  

Transport and housing stress are particularly evident in middle and outer areas of 

Western Sydney (Gleeson and Randolph 2002; WSROC 2007).  The concentration of 

disadvantage in particular areas is one of the criteria for selection as a place 

management site.  Therefore, increasing disadvantage can be seen as an indirect 

contextual factor in the emergence of place management and a direct factor in the 

selection of certain sites for the program.  

 

In Cabramatta the combination of demographic factors and policy effects on declining 

rental stock, intensified the levels of disadvantage.  High levels of unemployment, 

poverty and homelessness were interconnected with drugs and community safety.  Drug 

related issues are known as ‘wicked’ problems due to the complexity of, and 

interrelationship between, drugs and other issues (Australian Public Service 
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Commission 2007).  This complexity was evident in the Sydney case where a 

‘crackdown’ on drugs in Kings Cross resulted in displacement of the problems to 

Cabramatta.  When these issues were addressed in Cabramatta, interviewees suggested 

that they had been displaced to surrounding areas.  The tendency to displacement is one 

of the limitations of spatial targeting and is used to argue against place management as 

an approach to disadvantage (Smith 1999; Walsh 2001).  

 

Institutional – governance reforms, policy effects and service system capacity 

 

As noted in Chapter 4, administrative reforms occurred across all levels of government 

from the 1980s.  A number of the institutional reforms adopted by the NSW government 

were discussed in positive terms by interviewees.  These included – administrative 

streamlining; local government reforms enabling new place management and outcomes 

focused arrangements; and the whole of government, whole of community emphasis in 

programs.  The establishment of the Office of Western Sydney and appointment of a 

minister with responsibility for the area was seen as recognition of the political 

importance of the region to NSW.  

 

Planning reforms – such as social planning, corporate planning and strategic land use 

planning – were more problematic.  There was a perception that plans were not 

implemented; that requirements were unrealistic in terms of level and scale of 

governance; and that aims were contradictory or unable to be met without significant 

expenditure.  Planning failure was linked in the literature to the failure of economic 

development initiatives to achieve the desired outcomes for Western Sydney (Searle 

2002).  In this case the broader policy aims relating to the financial viability of the state 

and the central role of Sydney in economic development resulted in differential impacts 

across the city and undermined the Western Sydney initiatives.  This supports the claim 

that aspatial policies have the potential to exacerbate and complicate patterns of 

disadvantage (Gleeson and Randolph 2002).  

 

Further, it was revealed that spatial targeting in the form of place management has 

limited capacity to address these broader issues.  It was noted in Cabramatta that the 

quality of housing had not significantly improved (Interview NSW6).  Randolph’s work 

over the 1990s and 2000s supports the claim that place management was unable to 
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address the loss of affordable housing (Randolph and Holloway 2005; Randolph 2008).  

It is possible that the urban improvements associated with the council’s place 

management priorities may have had indirect positive effects on housing quality as a 

result of neighbourhood improvements.  However, the negative effect on private rental 

housing is that the costs of housing improvements are often passed on by landlords 

through increased rental.  Whilst renewal of public housing can be positive, failure to 

invest in additional stock does not address the affordability crisis in the private rental 

market, particularly where demand exceeds supply.  Concerns about housing 

affordability were reflected in WSROC’s 2007 election campaigns for greater 

commitment to addressing  affordable housing in Western Sydney (WSROC 2007a).  

 

Service system capacity was not explicitly identified as an issue of concern by 

interviewees in the Western Sydney case.  However, a scan of the initiatives 

implemented in Cabramatta suggests that gaps in the service system were significant 

(Chapter 7).  For example, the Cabramatta Action Plan included the establishment of 

services such as: drug intervention street teams; a head lease program; and 

detoxification and rehabilitation facilities.  This suggests a lack of appropriate services 

in the area.  Integrated service planning and coordination and the adoption of a holistic 

approach to case management were also identified as issues to be addressed in the place 

management program.   

 

Policy - decision making process  

 

Leadership by the premier was consistently identified as critical in the adoption of place 

management by the NSW Government.  In 2001, the premier made a number of public 

statements about how he was tackling the crisis in Cabramatta (NSW Government 

2001; NSW Parliament 2001).  This problem-solver role was an example of the “new 

rules of crisis management” whereby premier’s must act decisively to resolve serious 

issues (Wanna and Williams 2005).  State leaders have increasingly brought high profile 

issues under the responsibilities of their own departments where they can be micro-

managed by policy experts in issues management and incorporated into an orchestrated 

whole government communication strategy from the premier (Wanna and Williams 

2005).  The central role of the NSW premier and his department in managing and 
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implementing the response to the Cabramatta crisis confirms Wanna and Williams 

(2005) findings. 

 

The centralisation of power and authority in implementation units is evident in the NSW 

case study.  For example, consistent with his role as a “general trouble-shooter” (Clune 

2005) the director general of the Premier’s Department was identified during the 

interviews as being important in the adoption of place management.  The case also 

demonstrates how the implementation process does not necessarily follow the 

administrative rules or standard procedures set out by the organisations and identified in 

the policy literature.  Decision making processes and administrative procedures were 

undermined, as administrators worked under tight deadlines and responded to political 

crises. 

 

The role of advocates in the adoption of place management in NSW can be seen as an 

example of entrepreneurialism.  Public entrepreneurs are “the ‘gun for hire’ or the 

consultant change-agent.  These consultants generally have a public sector background, 

but “specifically take contracts of employment for limited periods in order to transform 

a department or agency” (Wanna, Forster et al. 1996: 9).  In this case Mant – former 

chairman of the federal government’s Urban Design Taskforce 1994 – was influential in 

the development of place management in NSW.   

 

Mant meets the criteria identified by Wanna et al (1996).  Firstly, he had a public sector 

background.  Secondly, he was engaged as a consultant to work on a number of reform 

projects including urban design taskforce and as discussed in the case study the 

implementation of outcomes management at Fairfield City Council.  He also facilitated 

a workshop that saw the establishment of place management in Kings Cross.  Mant had 

publicly advocated for reform of the public sector and was officially engaged to 

implement the changes he advocated.  This is distinct from commenting on, or lobbying 

for, changes that governments develop within the bureaucracy.  

 

There is a suggestion that policy exchange had some influence in the decision-making 

process with references to the UK’s area-based initiatives in interviews and government 

documents, and discussion of OECD examples in NSW public sector reforms (Kruk and 

Bastaja 2002).  A counter view was that policy exchange was not significant in the 
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development and implementation of the program.  Rather the program evolved as a 

response to crisis and political imperatives and “we made it up as we went along” 

(Interview NSW8).  In this respect the NSW case study is similar to Brisbane.  

 

Implementation - actual effects 

 

There are a number of features of this case that confirm the importance of 

implementation in the policy process, particularly in terms of analysing actual effects as 

distinct from intended effects.  Firstly, as outlined at interview, the premier’s preferred 

approach to place management was a short sharp response of around three years 

(Chapter 6).  However, in the Cabramatta case the place management program ran for 

approximately 10 years.  In other words, the actual implementation differed from the 

original intent.   

 

Secondly, community engagement was an aim of the program but in reality was limited, 

with priorities and decisions determined by government.  Thirdly, although there was 

strong leadership and central agency influence in the development and implementation 

of the program for the first seven years, this changed over time.  With the transfer of the 

program from the Premier’s Department in 2004, the authority to bring agencies 

together was diminished.  Consequently, the aim of achieving coordinated governance 

approaches was compromised over time.  This is consistent with the argument that 

added on institutional arrangements have limited long term impact on the structures of 

government (Mant 2002; Stewart-Weeks 2003).  It is a limitation also apparent in the 

Brisbane case.   

 

10.2 Analysis of the Brisbane case studies  

 

The Brisbane place management program provides evidence that some of the claims in 

the literature review are well founded.  In Brisbane significant changes in the structure 

and form of the city, redevelopment and policy reform had an adverse impact on 

disadvantaged groups.   
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The Brisbane cases demonstrate the key role played by strategic public administrators in 

the policy decision-making process and how place management can make mainstream 

programs work more effectively.  The evidence from Brisbane in relation to the key 

concepts (Chapter 5) for explaining spatial targeting is as follows. 

 

Contextual - uneven development, disadvantage and complex problems 

 

The impact of uneven development – specifically increasing polarisation – is explicitly 

identified in government documents and interviews as being an issue in the Inner City 

place project (Chapter 9).  Urban renewal had a number of impacts including loss of 

public space, privatisation of spaces through mall developments and ‘café culture’ and 

loss of low cost accommodation (Lawson 2002).  This had the effect of bringing two 

disparate groups together – some of the most disadvantaged with a mobile professional 

group attracted to inner city living – and provides evidence of polarisation in the inner 

city.   

 

Services reported that the redevelopment and privatisation of public spaces led to 

exclusion of young people and contributed to increased conflict (Chapter 9).  There 

were also incidences of conflict between older homeless people and excluded young 

people.  Complex problems were reported by services and were confirmed in reports on 

drug use and homelessness.  These were most evident in the Inner City but were also 

reported in the other two Brisbane cases. 

 

In Brisbane, disadvantage was measured using the ABS Socio Economic Indexes for 

Areas (SEIFA) as well as reports from organisations.  These indicators confirmed the 

existence of concentrated disadvantage.  However, it was not clear whether 

disadvantage had changed or become more localised as suggested in the urban 

geography literature (Badcock 1997).  The case studies demonstrate that while statistical 

indicators were used as a tool for decision-making, these were a limited indicator of the 

particular features and problems affecting areas.  Reliance on statistical data alone in the 

policy process is problematic.  The Inner City place project demonstrates that 

demographic features mask the polarisation and contrasting life chances of different 

groups in the area.  In the South West Corridor the suburb of Darra showed up in the 

SEIFA index as the fourth most disadvantaged area in Brisbane.  Yet work at the local 
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level found high levels of social capital and relatively few local issues to address. The 

limitations of SEIFA in particular are well recognised; the alternative measures 

discussed in Chapter 3 are an attempt to develop more accurate statistical indicators.  

However, these case studies demonstrate the importance of using a range of measures 

both qualitative and quantitative in determining levels of disadvantage and particular 

problems at the local level.   

 

The focus on evidence based policy making tends to favour the use of statistical 

indicators over qualitative measures (Marston and Watts 2003).  Based on the case 

study analysis these figures should be used as a ‘first cut’ analysis supplemented by 

qualitative indicators such as service reports and agency records.  The case studies 

confirm the findings of other studies such as the ‘Voices of Disadvantage’ project 

(Saunders and Sutherland 2006) as well as the Cessnock (NSW) case study on 

locational disadvantage and housing decisions (Holmes, Hartig et al. 2002), that 

statistical indicators can mask or mislead the reality of disadvantage.  Evidence based 

policy must therefore draw on a range of sources of ‘evidence’. 

 

Institutional - governance reforms, policy effects and service system capacity 

 

One rationale for adopting place management was to bring agencies and services 

together.  Council staff also argued that place management was an opportunity to bring 

an integrated focus to previously disparate pieces of work.  Internal issues for the 

council included: a highly competitive bidding process and competition between policy 

areas for resources; and fragmentation and duplication between purchaser and provider 

areas.  Fragmentation was exacerbated within the council by internal organisational 

reform. 

 

Fragmentation and duplication are features of intergovernmental relations in Australia.  

However in the context of tightened fiscal resources, outputs and cost cutting, removing 

duplication was seen as a way to achieve resource efficiencies.  Fiscal constraint also 

fuelled the tendency to pass responsibility for issues to other levels of government.  The 

focus on outputs, efficiency and jurisdictional cost-shifting affected service delivery in 

various ways such as: tightening of eligibility criteria for services; a loss of preventative 
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work; and cost cutting measures in community organisations, including casualisation of 

employment and lowering of staff salaries (Australian Council of Social Service 1999).   

 

At the ‘street level’ of service delivery, this resulted in people being turned away from 

services because they didn’t strictly meet the criteria of the newly output focused, low 

cost service organisations.  For example, it was reported that supported accommodation 

services were increasingly tightening their eligibility requirements for crisis 

accommodation.  Whilst there were a number of reasons for this – including greater 

demand and staff safety – the result was more people with complex needs were turned 

away and left with limited options.  This exacerbated demands on an over burdened 

service system and contributed to the increasingly visible levels of homelessness in the 

city. 

 

For community organisations, reform was specifically identified as an issue affecting 

service delivery.  In Zillmere NGOs argued that competitive tendering for funding 

operated against collaborative processes in particular information sharing.  Fragility in 

the community sector (Spall and Zetlin 2004) was also evident in the child care centre 

crisis in Carole Park, and the viability of the Zillmere Community Centre.  Interviewees 

in all three place management areas noted the lack of trust between government and 

community organisations with the impact of reforms on the sector a contributing factor.  

State and local governments attempted to manage expectations in the sector by stating 

that place management did not necessarily involve additional resources; this added to 

the mistrust and pressure felt by resource ‘strapped’ agencies.  Competition for funding 

also meant that organisations working in other areas felt left out of the place 

management process (Chapter 9).  Some NGO interviewees argued that place 

management could not address a fundamental lack of human services.   

 

Other policies had impacts on disadvantage and service system capacity. 

Deinstitutionalisation in the 1990s was widely noted as increasing the levels of crisis 

and the numbers of people falling through the gaps in the service system.  

Consequently, services were often dealing with issues that they were not necessarily 

equipped to address; for example lacking the necessary skills, infrastructure and 

resources to handle complex cases of mental illness.  In the South West Corridor the 

closure of a major mental health facility under the policy also resulted in a loss of local 
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employment.  Therefore, findings from the institutional analysis of the case studies 

confirmed that the factors of public sector reforms and changing welfare policy were 

influential in the place management programs. 

 

Policy - decision making process  

 

In terms of the adoption of place management a number of features identified in the 

literature were evident.  First, is the issue of policy exchange.  State government 

stakeholders explicitly noted that the adoption of place in Brisbane was influenced by 

NSW place management and the UK area-based approaches to disadvantage.  The 

involvement of NSW advocates (for example Stewart-Weeks 2000), in promoting and 

informing the Brisbane process is another example.   

 

Second is the importance of strategic actors and their networks.  The influence of one 

local government manager in getting the issue on the agenda, linking with another state 

government manager and using established mechanisms to promote the concept was 

explicitly identified in interviews as being a key to the adoption of the place 

management program.  Professional commitment to the establishment of a new program 

in a conservative social policy state involved risks for those administrators who 

championed place management.  Further, the approach was not ‘mainstreamed’ in 

government.  In this respect it could be suggested that entrepreneurial public managers 

played a role in the establishment of the place management program.   

 

Policy entrepreneurs are individuals and groups who promote particular public policies 

in a contested political ‘marketplace’ (Howard 2001).  They can be elected 

representatives or high profile appointed officials or administrative policy entrepreneurs 

that emerge to satisfy a demand for change. They work in an ambiguous environment 

where problems and solutions can be defined in numerous different ways.  

Entrepreneurs can “couple problems and solutions in innovative and creative ways and 

have a bias for action” (Howard 2001: 58-9).   

 

Using this definition there are a number of indications of entrepreneurial activity by 

public administrators.  In the Brisbane City Council context the continuation of the 

community development approach was achieved by incorporating it into the new 
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program.  In the state there was a strategic decision not to bid for a new initiative budget 

proposal but to use existing resources.  There were a number of conscious decisions by 

council administrators to try and get ‘buy in’ for the program from state agencies 

including using project funds as leverage.  Key state decision-making structures such as 

the Capital Cities Taskforce and links with the business community were used to secure 

support.   

 

There was a strong emphasis on promoting the work and reporting on outcomes. The 

Inner City place project illustrates the different mechanisms involved: Human Services 

Chief Executive Officers’ Committee and Brisbane City Council Civic Cabinet 

Brisbane approvals in August 2000; Regional Managers of Government Forum in 

August 2000; Brisbane City Council and Department of Families workshop December 

2000; Premier’s and Capital City Taskforce endorsement June 2001 (Thompson, Reddel 

et al. 2003).  The use of trials and demonstration projects were also examples of 

strategic action to gain support and secure resources for the place projects.  These can 

be seen as examples of entrepreneurial activity as defined by Howard (2001) through 

‘strategic policy advocacy’ to suit particular situations and audiences.  

 

Another prerequisite for entrepreneurial activity is the presence of ambiguous policy 

demands.  The breadth of the aim of ‘an inclusive city’ allowed considerable scope for a 

range of policy approaches to be developed and promoted by policy entrepreneurs.  The 

high levels of conflict and visibility of issues in the inner city created the impetus for 

action.  Unlike a number of other councils in SEQ, which took a heavy security based 

approach (eg surveillance cameras, patrols etc) to address crime and safety concerns, 

Brisbane City Council aimed for a holistic approach to addressing these issues and the 

underlying causes.  The council employed a public space liaison officer, worked with 

service delivery agencies to provide safe places for people to access and recognised the 

rights of disadvantaged groups to be included in city life (see for example the BCC 

Homeless Charter in Lawson 2002).  Support from one of the inner city councillors for 

social inclusion and working with marginalised groups was important in the adoption of 

this approach.       
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Implementation – ‘actual’ effects 

   

The Brisbane case studies explicitly identified place management as an approach that 

would evolve; the intent of the program would be realised and developed through the 

implementation process.  In addition to the diversity across the three sites in the 

implementation process, the aims and intent in each site differed to take into account 

local factors.   

 

As in Western Sydney, community engagement was a stated aim of the program but the 

actual extent varied.  Engagement was more of a feature in the Darra, Carole Park and 

Zillmere sites than the Inner City.  On the other hand, the range of agencies involved 

was broader in the Inner City than the other sites, notably the involvement of the 

business sector.  Economic development was an aim in all sites but was difficult to 

achieve in practice.  The intent of working across the range of community identified 

issues was undermined by a lack of central agency direction and variation in the levels 

of commitment from different state agencies. 

 

The initial intent was to trial place management in three sites then add another three 

disadvantaged sites to the program, based on the outcomes of the trials.  This did not 

happen.  Rather the program was implemented in the three sites for a five year period 

and then collapsed into the new policy approach of the incoming Lord Mayor (2004).  

This illustrates the vulnerability of a time-limited trial program to political factors. 

 

The case studies demonstrate the highly political and changing environment in which 

these programs are implemented.  In this respect a sense of crisis was associated with 

‘hot spots’ which created the impetus for change.  As well as promoting a new approach 

to addressing complex issues,  policy entrepreneurs had to manage the dynamics of 

implementation in order to achieve coordination in a highly fragmented environment 

and ensure ongoing state commitment to the program. 

 

Finally, the case studies confirm the marginal status of whole of government programs 

and how quickly new programs can disappear with little obvious impact on the 

institutions involved.  This has relevance to the debate about whether new structural 

arrangements are needed for coordinated responses.  Vincent (1999) argues that 
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restructuring can undermine whole of government initiatives.  However, the Brisbane 

case studies suggest that negotiated collaborative arrangements that rely on key people 

are extremely vulnerable to a range of pressures that can affect the overall outcomes of 

the program.  The limited authority for the work within the state government is a factor 

in this case.  It is in contrast with the Western Sydney case which had a strong central 

agency commitment derived from the premier.   

 

10.3 Comparative analysis  

 

The comparative analysis in this section highlights the issues that emerged from the 

primary data collection process in the case studies against the conceptual framework 

developed from the literature.  The following discussion compares the case studies in 

terms of their contribution to the key research questions posed in this study, namely the: 

 

1. Influences on the emergence of spatial targeting in the two states; 

2. Implications of spatial targeting for the policy process;  

3. Institutional arrangements involved in the development of place management;  

4. Impact of implementation process on the intent and effect of the program; and   

5. Overall impact of spatial targeting on governance arrangements. 

 

Conclusions are then drawn from the comparative analysis of the cases against the 

research questions.   

 

Influences 

 

The influences are derived from the environmental context – including broad 

demographic, geographic and socio-economic factors, values, beliefs and political 

culture – and the immediate or ‘proximate’ decision-making process (Heclo 1972; 

Simeon 1976; Howard 2001). 

 

At the environmental or contextual level of analysis comparison across the case studies 

confirms that increasingly visible disadvantage and uneven development were factors in 

the emergence of place management in all sites.  In the inner city of Brisbane and 
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Western Sydney housing affordability was identified in the literature as well as by 

interviewees.  Government policies were also identified as affecting affordability.  In 

addition to policies relating to housing, policy reforms also affected local employment 

and community sector viability in the South West Corridor and Zillmere sites.  Whilst 

these factors can highlight an emerging problem they do not explain why place 

management was chosen as the response.  It is from the interviews that the reasons for 

adopting place management are identified. 

 

The reasons for adopting a spatially targeted approach in the form of place management 

are summarised for each state in Table 10.2.  

 

Table 10.2  Factors influencing the adoption of place management in each state 

Western Sydney Brisbane 

Crisis and media focus on drugs, crime and 

safety – complex problems needed to be fixed. 

Public space conflicts and hot spots – renewal 

and displacement; homelessness, drugs, young 

people and safety 

Policy failure – need for a new approach 

focused on integration; community problem-

solving; outcomes for places; evidence of the 

extent of disadvantage in particular locations 

Urban planning and policy failure to address 

social policy issues – need to get social issues 

on the state agenda; and to keep integrated 

community development focus on places 

Advocacy in the decision-making process – 

highlighting failure and offering place 

management as a solution 

Policy entrepreneurs and exchange between 

states – NSW 

(Derived from Chapters 6–9) 

 

There were a number of commonalities between the cases in terms of the influences.  

Firstly, is the notion of crisis and ‘hots spots’ and the need to address complex issues.  

In both Western Sydney and Brisbane this concern focused on the inner city: in Sydney 

this began with Kings Cross and in Brisbane these issues were concentrated in the CBD 

and Fortitude Valley.  However other areas of longstanding disadvantage were also of 

concern, such as Cabramatta in Western Sydney and Inala in Brisbane.  

 

Local politics and the media were influences in all the case sites and explicitly identified 

at interviews.  Working with local politics is to be expected when bringing together a 

range of government and community stakeholders to solve problems, allocate funds and 

implement new arrangements.  These aspects were identified in the literature review.  
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The influence that was unexpected was the role of crisis in the emergence of place 

management, particularly in NSW.   

 

Crisis is linked to complexity which was explicitly identified in all cases.  In Sydney 

interviewees recognised that these were issues that could not be addressed by traditional 

ways of working.  The attempt to address drugs and crime by more intensive policing 

created a problem or ‘crisis’ elsewhere.  A different approach was needed to find a 

solution.  Similarly, in Brisbane’s inner city homelessness, drugs, public space conflict, 

safety and service gaps were identified by interviewees as interrelated factors in the 

emergence of ‘hot spots.’  Addressing one of these issues would either move the 

‘problem’ to another agency or area; therefore an effective response required a holistic 

approach. 

 

The second common issue was the impact of growth and redevelopment on changing or 

intensifying the spatial aspects of disadvantage.  This was identified in the urban 

geography literature relating to both states as well as by local government interviewees, 

particularly the failure of state policy and planning processes to adequately address the 

changes.  Therefore, the case studies confirmed that uneven development contributed to 

changes in the spatial patterning of the cities and traditional governance arrangements 

failed to adequately mitigate the negative impacts of these changes.   

 

There were also differences between the case studies.  In Western Sydney advocates 

external to the bureaucracy had a significant influence on the adoption of place 

management as well as in identifying sites of disadvantage.   Advocacy can be seen as 

indirectly influential in Brisbane where policy exchange was identified as a factor in the 

adoption of place management.  Through the process of policy exchange the advocates 

who influenced the adoption of place management in NSW indirectly informed the 

Brisbane model. 

 

A common area of concern in policy analysis is the proximate decision-making level 

which concentrates on the specific decision-making processes and the players involved 

(Howard 2001; Simeon 1976).  A key influence identified at this level was the role of 

leadership and policy entrepreneurs in the adoption of place management.  Policy 

entrepreneurs drew on the environmental influences and the institutional context to 
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promote place management as a potential solution for addressing complex issues of 

disadvantage and meeting the administrative reforms of integration, collaboration and 

community involvement.     

  

In terms of public sector reforms the emphasis was different in each state.  In Brisbane 

the emphasis was on securing ongoing support for the continuation of a community 

development approach in local government through place management and as a means 

of implementing place-based service delivery at the state government level.  For NSW 

the state government emphasis was on whole of government and integrated governance 

and for local government on outcomes management for communities.  However, in all 

cases the intent of place management was to improve governance. 

 

Institutional arrangements 

 

The institutional level of analysis focuses on the rules, organisations and policies that 

constitute government (Howard 2001).  In both states the case for reform of governance 

was linked to the perception that existing institutional arrangements had failed in a 

number of ways. 

 

Planning failure was a factor in all cases.  In Brisbane this related to the inability to 

address social planning issues through existing administrative arrangements.  In 

Western Sydney it related to a mismatch between planning intent and implementation 

with the dominant influence of economic factors undermining social concerns.  There 

was also a concern that ‘siloed’ professions and departments were unable to achieve 

whole of community outcomes.  Place management was seen as a way of overcoming 

institutional impediments to whole of government approaches to problem solving and 

achieving outcomes at the local level.  As identified in all case sites this was 

accomplished by complex coordinating arrangements and ongoing negotiation of the 

interaction between the traditional administrative structures and the cross-sectoral place 

management process.   

 

Institutional reforms were part of the enabling and constraining factors in the emergence 

of place management.  In the Brisbane sites council administrative reforms and 

restructuring evident in the purchaser-provider split affected the multi-disciplinary 
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community development team structure.  In this context place management was adopted 

as a means of maintaining a whole of community focus on local areas and as a way of 

addressing areas of high disadvantage.  Local government reforms were also a part of 

the Cabramatta place management process, with interviewees noting that the council’s 

adoption of place management made the implementation process easier.  At a broader 

state level it was argued that reform of NSW local government legislation allowed 

councils to adopt cross-program approaches to governance.   

 

In state governments, centralised implementation units were also influential in the 

implementation of place management, confirming Tiernan’s (2007) argument that these 

units are an integral part of the policy process.  This was more apparent in NSW than in 

Queensland although in the latter case the place management coordination role was 

eventually moved to a central agency.  This can be seen as both an administrative 

reform process in the whole of government, community engagement context as well as 

a highly political process.  The Brisbane cases were more about leading from below in 

the absence of state leadership (Keddie and Smith 2009).  In all cases sensitivities over 

the respective roles and responsibilities of different levels of government and between 

line and central agencies in the state government had to be negotiated throughout the 

implementation process.  Federal policy shifts affecting disadvantage and the absence of 

the Commonwealth in addressing locational issues were noted in Brisbane and Western 

Sydney.   

 

Implementation  

 

Local governments were the first to adopt place management programs in both states.  

However, the lead agency arrangements and responsibility for implementation were 

quite different in each state.  In Western Sydney implementation at the state level was a 

top down political process, with the Premier’s Department as lead agency working with 

local government and other agencies.  Place management was well resourced and 

funded under a specific allocation in the Community Strengthening Program and later 

the Community Solutions Program.   

 

The process in Brisbane was more incremental with local government taking a lead 

agency role and allocating specific program resources.  The state government pulled 
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together small resources from within existing budgets.  In Queensland place 

management began with line agencies and only received central agency imprimatur over 

time.  The opposite occurred in NSW which began with central agency lead and was 

moved to a line agency over time.  

 

Both states featured complex cross-agency coordinating mechanisms.  However, 

community engagement and development was more of a focus in Brisbane than in 

Western Sydney.  This suggests that in practice, there are variations in the 

distinguishing features of spatially targeted programs.   

 

Community engagement was a stated aim in Western Sydney but was not actually 

implemented in a comprehensive way.  Community engagement had limited impact on 

decision-making in all sites.  Decisions ultimately rested with funding agencies.   The 

intent was to get community organisations and members around the table with 

governments to work in a coordinated way to address local problems.  In the 

implementation process the focus was largely on getting governments to work together 

first, before attempting to engage with the community.  In Cabramatta this worked 

against effective engagement altogether.  In Brisbane’s Inner City case, engagement 

was limited.  In Zillmere the initial focus was on government and only later extended to 

community engagement.  In the South West Corridor engagement was an integral part 

of the process from the outset. 

 

The negotiation of actions reflected a mix of government-determined priorities (strongly 

influenced by funding availability), community aspirations and need, and the motivation 

of various representatives to act.  The importance of policy or administrative 

entrepreneurs in the implementation process was apparent in the Brisbane cases where 

state commitment had to be negotiated.  There were a number of factors that contributed 

to state government commitment including:  

 

 administrators who saw opportunities to further their careers or the department’s 

agenda by participation;  

 those genuinely interested in improving the area for the people living there; 

 risk-takers or reformers who wanted to try and work better across agencies; and 
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 practitioners who saw their role to improve peoples’ lives and were skilled in 

gaining support within their organisations for the approach or had sufficient 

autonomy to allocate resources to the area. 

 

This supports Barrett’s (2004) argument that the interplay between administrators or 

those charged with the implementation significantly influences what happens and what 

is achieved.   

 

Greater coordination across sectors was achieved in both Brisbane and Western Sydney, 

but there were still gaps.  In particular involvement of economic development agencies 

was patchy.  Coordinating structures were added on to existing structures.  Although 

some existing structures were adapted, there were additional layers of coordination 

which raises a question about the efficiency claims and aims of place management.  

These questions were raised at interviews in terms of the workload associated with 

implementation.  The whole of government aim was problematic, particularly in terms 

of Commonwealth involvement in the process.  

 

Place management enabled governments to focus on a broader range of issues and 

address the interrelationship between them.  The program was also used to identify and 

fill some of the gaps in the service system and to enable mainstream programs to work 

better.  The focus on a geographical sub-regional level solved some local problems and 

lead to an improvement in local amenity.  In this respect the arguments made by 

advocates (for example Randolph 2002, Mant 2000) in favour of spatially targeted 

programs were demonstrated by more integrated service delivery and improved local 

level outcomes achieved under the place management programs. 

 

It is hard to demonstrate a significant impact on the formal institutions and structures of 

government involved in place management.  The implementation process was a 

‘negotiated order’ as suggested by Barrett (2004).  Even in Western Sydney, where 

there was a strong political directive for the implementation of place management, the 

involvement of different state organisations and their level of commitment to the 

process had to be negotiated.  Relationships between different levels of government 

were also complex and affected the implementation process.  Different roles were 

agreed consistent with existing institutional arrangements and jurisdictional 
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responsibilities.  Levels of commitment and ongoing participation in the development 

and implementation process were also issues in the Brisbane cases.   

 

There was explicit acknowledgement in both Western Sydney and Brisbane that the 

programs were evolving and were considered a trial of what could be achieved.  In 

Western Sydney a couple of sites were trialled before the program was implemented in 

additional sites.  Similarly in Brisbane the intention was to roll out the program in three 

sites and then move on to the next set of disadvantaged areas based on a priority list.  

The second stage roll out did not occur.  In these cases the concept of government 

undertaking a set of activities without an explicit policy statement is apparent (Simeon 

1976).  In Brisbane there were some broad aims for the program but the actual policy 

statement was developed during the second year of implementation.  In the Western 

Sydney case place management as a program was incorporated within different program 

frameworks at different times from Strengthening Communities to Crime Prevention 

and Local Solutions.  In other words the policy process was dynamic with changes 

occurring during implementation and confirming that policy needs to be analysed in 

terms of both actual effects as well as intended effects.   

 

Impact of spatial programs on governance and social outcomes 

 

Given the variation evident in the range of spatially targeted programs the distinction 

between functional and spatial programs is somewhat blurred in practice.  Table 10.3 

outlines my analysis of the differences in governance arrangements between functional 

and spatial approaches arising from the literature review in Chapter 2.  The last two 

columns indicate the extent to which the case studies met the criteria of spatially 

targeted approaches.   
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Table 10.3 Assessment of the features of spatial governance in the case studies 

Element Functional Spatial WS* BNE^ 

Scale Departmentally defined 

State/LGA multiple 

boundaries 

Local/regional scale explicit 

geography defined/agreed 

boundaries 
  

Decision 

making 

Centralised structurally 

determined portfolio specific 

priorities 

Devolved locally responsive 

community involved in 

problem-solving 

 
 

 

Administrative 

arrangements 

Vertical within jurisdiction 

and portfolio/program 

funding against centrally 

predetermined criteria 

Horizontal, cross-portfolio 

and jurisdictional agreed 

priorities; flexible and 

responsive pool funding 

  

Accountability Diffuse split between 

agencies 

Defined responsibility for 

outcomes; single point for 

the area 

  

Political 

participation 

Representative and issues 

focussed citizen input invited 

or advocacy 

Joint discussion between 

elected representatives and 

citizens; active engagement 

with local community 

 

 
 

* Western Sydney case study   ^ Brisbane nested case studies 

Key  spatial criteria largely met 

  spatial criteria not met 

  spatial criteria partially met 

 

The indicators against the criteria are qualified in the sense that place management 

programs were added on to existing administrative arrangements.  Therefore, functional 

elements were evident in both cases and were explicitly identified as being problematic 

in terms of implementation of the spatially based program.  Where it is indicated in the 

table that spatial criteria were met it does not mean that functional criteria disappeared; 

rather it is an indicator that the functional arrangements were temporarily subsumed by 

the spatial arrangements.  In other words spatial programs attempted to overcome the 

constraints posed by the functional arrangement of government and were evident in a 

major part of the work.  Where it is indicated that the spatial criteria were partially met 

this reflects the fact that functional and spatial arrangements were both evident in the 

process and that spatial criteria had limited effect on the functional arrangements.  ‘Not 

met’ indicates the dominance of functional arrangements. 
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Scale 

 

The scale of spatially targeted programs was smaller than the usual program focus of 

state governments; that is local area rather than regional (Brenner 2004b; Randolph 

2004b).  There was also a cross-agency approach rather than the usual ad hoc 

arrangements of different agencies working in areas at different times.  Spatially 

targeted programs attempted to adopt a broader approach and address a range of 

interrelated issues rather than each issue separately.  Interviewees argued that getting 

agencies from a broad range of portfolios and jurisdictions together meant that the 

interrelationships could be identified.  This supports the claims that governments 

traditionally operate in guilds and silos and spatial programs focus on moving outside 

these structures (Mant 2000).  The local scale and agreement by agencies to work in a 

particular geographic area meets the scale criterion for spatial targeting. 

 

Decision making 

 

In Brisbane decision-making emphasised community involvement in local problem-

solving and action planning with multiple agencies engaged in the process.  The 

priorities that were funded and actioned were a mix of community determined and 

program determined.  Hence the difficulties noted by some state government 

interviewees in meeting departmental accountabilities and community expectations.  

Government selection of the sites was identified by some community representatives as 

operating against the ideal of devolved decision-making.  In Western Sydney the 

leadership and direction from the premier and his department was explicitly identified 

as operating against devolved decision-making as priorities were centrally determined 

and actioned.  Therefore the criterion was partially met in Brisbane and not met in 

Western Sydney. 

 

Accountability 

 

The accountability processes for the Brisbane case studies were set out in agreed action 

plans.  These plans represented a single point of reference with steering group oversight 

of the implementation.  In this respect the plans formed the point of accountability with 

individual agencies responsible for actions in the plans.  Reporting through established 
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high level committees, such as the joint state/council Capital Cities Taskforce provided 

a centralised point of accountability.  Both Brisbane and Western Sydney met the 

accountability criterion. 

 

Although the decision-making process was vertically concentrated in Western Sydney 

the place management projects were area-based and involved local elected 

representatives.  Community liaison committees and community input on an issues 

basis provided some opportunities for engagement in the political process.  The political 

volatility in Cabramatta – with various community stakeholders standing for political 

office – combined with the direct involvement of the Premier’s Department, limited the 

capacity to effectively engage with citizens.  The complexity of these processes in a 

culturally diverse community was also raised at interview.  Therefore, there was some 

involvement of citizens in the process but the traditional representative roles remained 

dominant.  In this respect the criterion was partially met. 

 

Administrative arrangements 

 

In the state governments, the institutional arrangements for place management 

essentially involved refocusing of existing structures.  Additional coordinating 

mechanisms were created but these were based on the same models traditionally used in 

the public sector.  Local government was different.  Fairfield City Council adopted a 

radical restructuring based on the principles of place and outcomes management.  This 

structure continued until the mid 2000s when the council restructured again towards 

traditional institutional arrangements.  The Brisbane City Council situation was slightly 

different in that the council had a multi-disciplinary team structure prior to the adoption 

of place management.  This was changed to a traditional silo structure in the purchaser 

provider arrangements of the mid to late 1990s.  Place management was a way to retain 

the cross-disciplinary focus – albeit in a limited number of discrete areas – that had been 

lost in the administrative reforms. 

 

There was also potential for greater innovation and flexibility in funding in the place 

management programs.  The emphasis on problem-solving and filling the gaps meant 

that new approaches could be tried – although there was also evidence that the extent to 
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which this happened was constrained by funding guidelines.  Pooled funding was one 

response to these constraints. 

 

Political participation 

 

The involvement of local community organisations in these coordinating structures was 

not without precedent in traditional arrangements but was less common. Organisations 

were often involved in the policy process on a portfolio basis – for example, welfare 

organisations are consulted by welfare departments on policy changes – but are not 

usually involved in cross-departmental and cross-government and jurisdictional 

committees.  Community stakeholders in Western Sydney and Brisbane saw this as a 

strength of place management.  Again this was more common at the local government 

level in terms of community or local area planning than at state government level.  

 

There was a suggestion in the case studies that the greatest involvement in place 

management came from ‘welfare’ focused organisations such as those with portfolio 

responsibilities for families, young people, communities, health, and  employment 

education and training.  However, in both Cabramatta and the Brisbane Inner City there 

was engagement with the business community and economic development agencies, 

which are outside the usual welfare agencies.  Further, the opportunities to work with 

transport agencies were new and valued in each site.  Mechanisms for engaging with 

police in terms of particular issues and community safety were also recognised by 

interviewees as innovative and mutually beneficial. 

 

The roles of elected representatives were significant in the case studies.  In Cabramatta 

and Inala in particular the interplay between councillors and state politicians 

complicated the engagement processes and coordinating mechanisms.  However, in the 

Brisbane Inner City place project the support of the local councillor was critical to some 

of the achievements including engagement with the business sector and support for 

homelessness initiatives.   
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Implications – effects and outcomes  

 

A common achievement identified across the case study sites was better integration 

between agencies and services.  The achievements identified by interviewees were as 

follows:  

 

 addressed some local issues and problems;  

 delivered a number of services that filled gaps;  

 enabled innovative responses to be trialled;  

 resulted in improvements in local areas;  

 built partnerships; and  

 resulted in varying degrees of community engagement.   

 

Some of these achievements may have happened from within usual program 

implementation irrespective of place management.  However, the case study evidence is 

that they might not have happened at the same time or in the same place.  It could also 

be that the benefits of concerted action had multiplier effects such as the ability to do 

more with limited resources through coordination and the positive impact of problem-

solving on wellbeing in neglected communities.  Although these benefits cannot be 

quantitatively measured, they were perceived as positive by those involved in the 

process; they were also noted in the independent evaluations of the case studies. 

 

The negative aspects of spatial targeting such as displacement and neglect of other areas 

were also noted by interviewees across the case study sites.  This problem could have 

been addressed by applying a place management approach to all areas.  However, this 

would either require major structural change across government or significant additional 

resources within existing arrangements.  It was unlikely that governments would be 

prepared to adopt either of these options in a climate of fiscal restraint.  Another 

problematic issue was that coordination mechanisms were resource intensive and 

entailed a cost to organisations.  Whilst it was acknowledged that poorly coordinated 

responses have a cost in terms of limited effectiveness in addressing cumulative and 

multiple disadvantages, the immediate resource implications of participating in place 

management programs as an added on responsibility were noted by interviewees. 
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On this basis some stakeholders argued that not everywhere needs an intensive place 

management process, but that for areas of significant disadvantage or complex issues 

place management provides a mechanism for integrated cross-government and 

community-based responses.  In all cases the effects of locational disadvantage were 

explicitly recognised.  Attempts to address this form of disadvantage were evident in the 

focus on transport issues, local employment, centre improvements, community festivals 

and events.  Therefore, the case studies confirm that sometimes the issues faced by 

communities require more than income support measures or portfolio specific programs.  

If this is the case, why didn’t governments continue the place management programs?  

 

There are a number of features of these cases that suggest why place management has 

ended.  Firstly, leadership was important in both Western Sydney and Brisbane.  Once 

the leaders left, a ‘champion’ for the programs was lost.  Secondly, issues of 

displacement and neglect of those areas that are outside the place boundaries were also 

raised in the interviews.  There is a risk of community backlash for governments from 

those areas that miss out on having their needs addressed.  Thirdly, as noted in the 

institutional arrangements, place management was an add on.  Administrators were 

often required to meet the demands of the program as well as the usual departmental 

priorities and reporting requirements.  Portfolio structures and organisational hierarchies 

are well established and the return to ‘business as usual’ would be endorsed within the 

institutional arrangements and organisational culture.  In other words, some of the 

stresses placed on the organisation and administrators by the new approach were 

reduced once the programs ended.  Given that the programs were time-limited from the 

outset, it is not difficult to see why the above factors would prevail and place 

management programs ended. 

 

A number of these issues were identified at interview.  Interviewees where asked to 

comment on the future of place management programs.  In NSW it was suggested that 

although some form of spatial targeting was likely to continue, by 2007 the emphasis 

had shifted towards people focused programs rather than place focused programs 

(Interviews 1, 2&3 and 8). The loss of leadership from Premier Carr and the different 

priorities of the new premier were identified as factors contributing to this shift 

(Interviews 2&3).  Similarly follow up with a key contact in Brisbane in 2006 and 2009 

identified that the different priorities and approach of the new Lord Mayor Campbell 



 

 261 

Newman resulted in the end of the place management program in 2006
12

.  However, the 

contact also noted that some of the networks and arrangements established under the 

place management program were continued under the new neighbourhood planning 

program in Brisbane City Council. 

 

10.4 Conclusion 

 

The aim of this study was to explain why Australian state and local governments 

adopted spatial targeting in the form of place management programs.  The concept of 

spatial targeting was applied to Australian case studies in order to identify the 

governance implications of spatial programs.  There are a number of findings resulting 

from the comparative analysis of the case studies presented in this chapter. 

 

Firstly, the research sought to identify the reasons for adopting spatial targeting.  The 

case studies largely confirmed that the contextual factors identified in the literature were 

influential in defining the problem that led to the emergence of place management 

programs.  Secondly, the case studies demonstrated that policy entrepreneurs and 

advocates were influential in the decision-making process particularly in highlighting 

the failure of traditional arrangements to address complex issues and advocating for 

spatial targeting as a potential solution.  Thirdly, the research examined the aims of the 

program as distinct from the actual effects.  In this respect the research found that 

institutional reforms and the policy environment both enabled and constrained the 

adoption of the new programs and the actual form they took.  Finally, the research 

examined the extent to which the new programs differed from traditional governance 

arrangements.  The findings were that place management programs were institutionally 

distinct from functional governance and to a large degree met the criteria identified in 

the urban geography and policy literature for spatial targeting.  

 

An unexpected finding was the role of crisis in the emergence of a new approach.  The 

case study findings suggest that without ‘crisis’ in Western Sydney and ‘hot spots’ in 

Brisbane the political imperative for adopting place management would have been 

                                                 

12
 Key contact refers to a government participant in the focus groups who was contacted informally after 

the fieldwork to identify major developments or changes to the program. 
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largely absent.  In other words, spatial targeting is an atypical form of policy delivery, 

used in highly selective contexts that are the subject of political attention.  Arguably, 

without this public attention, government agencies could have continued with the usual 

piecemeal ad hoc responses to social issues.  As well as advocates urging a new 

approach in Western Sydney and Brisbane, the media played a significant role in 

fuelling the calls for action to address critical problems.  The decision to adopt place 

management as the response was the outcome of crisis and the need for a new ‘fix’ to 

complex problems. 

 

The case study approach to this research allowed me to explore in-depth the emergence 

of spatially targeted programs in two Australian cities.  The use of interviews with key 

administrators identified why place management was adopted; a question that could not 

be adequately answered through a review of the literature.  Interviews also revealed how 

the program differed in practice from the policy intent.  The case studies illustrate the 

following features identified in the policy literature: 

 

 how the policy process operates at sub-national level of government, in 

particular the role of advocacy in influencing the perception of the problem and 

the options available; 

 the importance of public administrators or policy entrepreneurs in the decision-

making process in state and local governments; 

 the highly political environment in which policy decisions are formulated;  

 how policy decisions are modified in the implementation process; and  

 the evolution of policy during the negotiation of priorities and resources and 

practical aspects of responding to complex issues. 

 

The research has extended the concept of spatial targeting by applying it to Australia 

and drawing out the governance implications of spatial programs in this context.  The 

concluding chapter discusses the implications of the research findings for our 

understanding of spatial targeting and addressing complex problems of disadvantage in 

Australian urban areas. 
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Chapter 11 Complex problems and spatial targeting 

 

The previous chapter compared the case studies and looked at the implications of spatial 

targeting for state and local governments in Australia.  In this chapter the analysis is 

broadened to consider the implications of the research for theory and practice; in 

particular the prospects for spatial targeting to address disadvantage in the longer term. 

 

Like a number of Western democracies Australian state and local governments adopted 

spatially targeted programs to address urban disadvantage.  In two Australian cities 

spatial targeting took the form of place management programs (Randolph and 

McPherson 2002).  These programs were intended to address a number of issues: the 

failure of planning to meet the needs of local communities, the failure of fragmented 

functional administrative arrangements to address complex issues of disadvantage; and 

the increasing interest in engaging with communities to address social issues.  Place 

management was adopted as a way to deliver integrated local level responses to 

complex issues of disadvantage. 

 

As in the UK and Europe, the emergence of spatial targeting in Australia was associated 

with the contextual factors of economic restructuring resulting in uneven development 

and areas of concentrated disadvantage (Brenner and Theodore 2002; Brenner 2004b).  

A series of governance reforms, and policy shifts undermined the capacity of the service 

system to respond to increasingly complex problems.  These were the institutional 

factors that influenced the adoption of place management programs as a deliberate 

institutionally distinct policy approach.  Analysis of the policy and proximate decision-

making process (Howard 2001) confirms the significance of policy failure, advocacy 

and entrepreneurs in the adoption of spatial targeting.  It also uncovers the role of crisis, 

media and the politically volatile circumstances that created an impetus for change.  The 

key message was that governments should act to address the complex locally 

differentiated problems facing some communities. 

 

In this respect the research confirms the importance of informing theory with empirical 

studies and undertaking local level research into the effects and responses to processes 

of urban change (Chapter 1).  The actual effects of the place management programs 
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were different from the intended effects and highlight the importance of examining 

implementation in the policy process (Barrett 2004). 

 

11.1 Implications for theory 

 

There are a number of implications for the concept of spatial targeting arising from this 

research.  Firstly, the research extends the concept of spatial targeting by applying it to 

the Australian context.  The concept was applied to propose a typology for 

differentiating spatial targeting from traditional functional approaches.  This enabled 

various programs to be classified according to certain characteristics as spatial or 

functional.  Spatial programs were identified as being geographically-based, 

horizontally-administered and community and outcome-focused.  Program proliferation 

was evident as state and local governments adopted spatially targeted approaches 

incorporating the notions of community involvement and integrated, whole of 

government, place-based arrangements.  The concept was applied to establish spatial 

targeting as a real phenomenon and examine the extent to which it was occurring in 

Australia.  Through comparative in-depth case study analysis the research extended 

Randolph’s work on place management in Western Sydney (Randolph 2004a; 2004b; 

and McPherson 2002) and Reddel’s work on spatial governance in Queensland (Reddel 

2002; and Woolcock 2004). 

 

A conceptual framework was developed to identify potential explanatory factors for the 

emergence of spatial targeting.  The framework drew together the international and 

Australian literature from urban geography and political science.  The testing of the 

conceptual model through case studies and comparative analysis extends the theoretical 

debates on spatial targeting as an approach to governance.  Whilst many factors in the 

international literature were evident in Australia (Chapter 10) there were local variations 

that have implications for the concept of spatial targeting.   
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The international literature has been particularly useful in the Australian case in 

identifying the following factors: 

 

1. Spatial targeting is often used to address the unintended consequences of state 

policies (Brenner 2004b) – an issue highlighted in the case studies.   

2. The effects of urban redevelopment and renewal on excluding groups from 

places and creating conflict and crisis in inner city areas (MacLeod 2002).   

3. The appeal of spatially targeted programs in times of fiscal constraint and the 

changes in welfare policy (Brenner and Theodore 2002).   

4. The limitations of these programs in addressing underlying structural causes of 

disadvantage (Geddes 2005). 

5. The influence of joined up community-based partnerships on the design of 

spatially targeted programs (Hall 2003). 

 

In this research a cross disciplinary approach was incorporated into the conceptual 

framework to extend our understanding of the concept of spatial targeting.  A focus on 

policy analysis and implementation highlights additional characteristics of spatial 

targeting.  By defining, applying and analysing place management in the Australian 

context, this study extends national and international debates on spatial targeting.  In 

addition there are implications for implementation theory arising from the four levels of 

analysis proposed in the conceptual framework and applied to the case studies.  The 

next section discusses the implications of the empirical evidence presented in the 

Australian case studies for the concept of spatial targeting.  This is followed by a 

discussion of the methodological implications of this research for implementation 

theory. 

 

Australian features of spatial targeting 

 

Unlike the international case (Brenner and Theodore 2002), spatial targeting in 

Australia was not associated with major processes of devolution.  In Australia the states 

and on occasion the Commonwealth, retained overall control of the decision-making 

and planning processes associated with urban change.  The process of regional or local 

level devolution is patchy with some responsibility for social issues being shifted 

downwards but major economic powers held at state and Commonwealth level.  This 
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can be explained in terms of the lack of spatial policy at the national and state levels.  In 

the place management cases the rhetoric of community engagement was strong but in 

practice was incorporated to varying degrees.  Debates about the extent of community 

involvement in decision-making occurred throughout the implementation of the 

programs but there is little evidence of devolution of decision-making to local 

governance structures.  Therefore spatial targeting occurred in Australia without 

significant devolution beyond the state level.   

 

Secondly, the Australian cases of spatial targeting occurred in the context of welfare 

policy evolution but not necessarily a wind-back in the welfare state.  As suggested in 

Chapter 1 there was no evidence of a reduction in the resources allocated to social 

policy but there was a change in how and where they were allocated (Davis 2000).  This 

affected the service system and the nature of disadvantage, particularly in terms of 

housing affordability, with the loss of government provision.  Declining housing 

affordability was evident in the case studies and Western Sydney in particular, as a 

result of the Sydney housing market.  This is an example of how the welfare 

arrangements of countries affect the impact of economic restructuring as argued by 

Wessel (2000) and Beer and Foster (2002).  Again the lack of spatial awareness of the 

impacts of policy decisions is evident in the differential affects that national policy 

decisions had on urban areas.  So it was highlighted in Brisbane that the policy of 

deinstitutionalisation had a significant impact on local employment. 

 

Institutional arrangements were another distinctive feature in Australia, with 

implications for the concept of spatial targeting.  Whilst a shift from functional to 

spatial approaches was demonstrated in Chapter 2, the nature of the shift was influenced 

by the institutional arrangement of government.  Key differences between Australian 

institutional arrangements and many European countries include:  the lack of a 

distinctive level of urban governance; the lack of a national spatial policy framework; 

the tradition of administrative change and reform; and duplication in the tri-level system 

of government.  The governance system is characterised by fragmentation, context-

specific negotiated agreements and politically influenced policy responses.  The rollout 

of administrative reforms from the 1980s onwards points to a system in flux, with 

governance failure the result of unintentional spatial consequences of policy decisions 

and reform overload rather than institutional inertia (Brenner 2004b).  The mobilisation 
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of policies in this context is complicated by the different jurisdictional responsibilities 

and the political negotiations often associated with policy change. 

 

Extending the concept of spatial targeting 

 

The concept of spatial targeting was outlined in Chapter 2 and a number of 

characteristics were identified (Table 2.1).  Based on the Australian evidence, revisions 

and additions to the concept are proposed in Table 11.1 and discussed below. 

 

Table 11.1  Revised characteristics of spatial targeting 

Characteristics of spatial targeting from the 

international literature  

Revisions derived from the Australian cases 

of spatial targeting 

Is a deliberate policy tool used by the state to 

bring about social and economic change at 

various scales most recently the sub-national 

scale 

Is a deliberate policy tool for bringing about 

economic or social change at various scales 

and can be used by political leaders or policy 

entrepreneurs to respond to crisis 

Is associated with a shift in welfare policy 

from universal to targeted support with 

resources allocated to areas of highest need 

Is associated with social policy reforms, 

service system capacity and targeted support 

rather than universal provision, with resources 

allocated to address complex problems in 

areas of high need 

Addresses place specific problems through a 

devolution of social and economic policy to 

the local regional and neighbourhood levels 

Can also be initiated by sub national 

governments without significant devolution, as 

a tool to focus social policy on place specific 

problems in local areas. 

Represents a shift in public administration 

from functional/thematic to spatial/community 

based approaches; joined up government and 

community involvement 

Or added onto existing functional 

arrangements to address policy failure and 

fragmentation through joined up government 

and community based approaches 

(Source – see references Table 2.1) 

 

In the Australian context, spatial targeting occurred without any corresponding or 

supplementary targeting of economic policy; the latter remained largely the 

responsibility of the Commonwealth government and was separate from social policy.  

Therefore, this research demonstrates that spatial targeting of social policy may occur 

without significant targeting of economic policy at the sub national level, but may be 

less effective if not integrated with economic policy. 

 

Spatial targeting can be a deliberate action taken at different governance scales.  In 

Australia, spatial targeting was initiated at the sub national level of government – by 

state and local governments with limited involvement of the national level.  This is 
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related to the absence of an explicit spatial policy framework at the national level in 

Australia.  The Australian evidence also demonstrates that spatial targeting interacts 

with existing institutional arrangements and can be added on to functional approaches.  

In other words, spatial targeting can co-exist with existing functional arrangements, in 

circumstances where there is a perceived need and champion for a spatial approach.  

The interaction with the existing functional arrangements influences the specific form 

spatial targeting takes.   

 

The nature and extent of spatial targeting is also affected by the decision making 

process.  Policy analysis demonstrated that in Australia the decision to adopt spatial 

targeting was in part due to the perceived failure of traditional functional approaches to 

social policy resulting in complex problems in particular locations.  This was not related 

to a windback in the welfare state but was associated with social policy changes in 

Australia.  Therefore, based on the Australia evidence presented here, it can be argued 

that rather than a windback of the welfare state, spatial targeting can be associated with 

a range of social policy reforms that undermine the service system and favour targeted 

support rather than universal provision.  

 

Analysis of the decision making process also highlighted that in the absence of national 

spatial policy frameworks and devolution processes, the adoption of spatial targeting 

relied on political factors, leadership, crisis and policy entrepreneurs.  The extent and 

nature of spatial targeting is therefore influenced by key policy actors and their 

understanding of the institutional and environmental context in which they are 

operating.  This aspect of spatial targeting was not apparent from the international 

literature but emerged from empirical analysis of the Australian cases.   

 

In addition, whilst spatial targeting is often introduced to address unintended 

consequences of state policies, spatial targeting itself can have unintended 

consequences, as the actual effects of the programs are determined during the 

implementation process.  Therefore the concept of spatial targeting is strengthened by 

recognition that implementation is part of the policy process and affects the nature and 

consequences of spatial targeting in the longer term.  
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Methodological implications 

 

The conceptual framework for this study proposed four levels of analysis in order to 

understand a broad range of variables involved in the Australian cases of spatial 

targeting (Chapter 5).  The framework draws on institutional, policy process and 

implementation theories to understand how spatial targeting was adopted, developed 

and implemented in Australia. 

 

The analysis presented here confirms Hill and Hupe’s (2009) argument that 

implementation studies continue to be relevant but need to focus on multi-dimensional 

issues.  As noted in Chapter 5 this includes: the range of policy actors involved in 

formulation and interpretation of policy intent; different administrative layers and 

interorganisational relationships, and how managerial decisions and actions influence 

the implementation process.   

 

A particular feature of the cases studies presented here is the importance of political and 

contextual factors such as community activism, local politicians, media and how policy 

actors interpreted the need for action in response to these influences.  In this respect it 

seems that these types of influences are understated in Hill and Hupe’s ‘Multiple 

Governance Framework’ (2009: 127).  Although the influence of macro-environmental 

factors is mentioned as an important part of implementation studies (see Hill and Hupe 

2009 pp128, 156), it is not clear where analysis of these factors fits in the framework.   

 

Based on the research presented here, these factors can have a significant influence on 

the policy-implementation process; therefore the framework needs to be able to take 

account of these influences.  One possibility is that Hill and Hupe’s “political-

administrative craftsmanship” could include consideration of the idea that how policy 

actors undertake implementation, centres on their interpretation of environmental and 

contextual factors (2009: 127).  Another possibility is to suggest that the Multiple 

Governance Framework include an additional underpinning question (in italics) of who 

acts where, and in what context.  The current questions are who acts where, doing what 

on which scale and how (Hill and Hupe 2009).  Explicit identification of contextual 

factors would recognise there are other potential influences on the policy-
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implementation process that are outside the individual and organisational level 

identified in the Multiple Governance framework.   

 

11.2 Implications for policy and practice 

 

The detailed comparative analysis of the development and implementation of place 

management programs in Australia has a number of implications for policy and 

practice. 

 

Firstly, there is a need to take into account the spatial impacts of policy decisions.  The 

spatial effects of changes in social policy on disadvantage and polarisation in urban 

regions were highlighted in the research and demonstrate that the capacity to address 

disadvantage is undermined by the lack of awareness of the spatial impact of policy 

decisions.  There is scope to address these issues through processes of better 

coordination across governments and community input into planning processes.  

Metropolitan planning is a potential mechanism, but has been problematic in 

implementation.  As demonstrated in the case studies although social issues might be 

reflected in planning documents, in practice they were often overridden by economic 

policies or poorly coordinated between different jurisdictions.  As shown in the place 

management sites the ongoing functional separation of jurisdictional responsibilities in 

urban governance required complex coordinating mechanisms to overcome or work 

within these parameters.  Without ongoing support for these types of arrangements it is 

likely that spatial issues will continue to be ignored until a ‘crisis’ occurs.  

 

Secondly, relying on statistical analysis as the primary source of evidence in the policy 

process is problematic.  This is particularly relevant in the contemporary context of 

‘evidence based’ policy which tends to emphasise quantitative measures over qualitative 

data (Marston and Watts 2003).  The case studies highlight the need for multiple 

sources of information in the policy process in order to understand how disadvantage 

affects discrete areas and the types of responses that are needed.  This also confirms the 

importance of undertaking local level research into contemporary policy issues (Chapter 

1). 

 



 

 271 

Case study analysis of the policy process could inform the practice of public 

administration and social policy in a number of ways.  For instance, there is a key role 

for policy entrepreneurs and advocates in the development of new policy approaches.  

Policy exchange was identified in the international literature and is evident in Australia, 

both between countries, as well as between Australian states and levels of government.  

Moreover, it was demonstrated that the policy process is not linear and can be initiated 

at different levels of government.  In this respect the case studies are an example of how 

different levels of government can influence the policy agenda albeit to varying degrees.  

The case studies are a variation of Keddie and Smith’s (2009) example of how sub-

national governments can influence the policy agenda through a process of negotiation 

and persuasion within the federal system.  Here the process occurred between state and 

local governments.  In addition, the cases demonstrate the significant influence of 

politics on the policy process evident in the role of crisis and media in the Western 

Sydney case and ‘hot spots’ in Brisbane.  Political leadership was a feature in all the 

case studies.  The research contributes to the need for evidence about how the policy 

process works in practice, as distinct from how it should work in theory. 

 

Finally, the research confirms the need for implementation studies in the field of policy 

analysis.  The case studies demonstrated how the intended effects of policy differed 

from the actual effects.  There was also evidence of policy development throughout the 

implementation process.  Thus, policy does not end with the decision (Barrett 2004).  

The implementation process highlighted the range of administrative arrangements and 

actions required to implement spatial programs as an ‘add on’ to functional 

arrangements.  This demonstrates that attempts to include spatial programs are 

compromised by the existing vertical ‘siloed’ administrative structures.  In other words 

as argued by advocates for spatial targeting (Mant 2002; Stewart-Weeks 2003), 

programs grafted onto functional arrangements are unlikely to fulfil their intended aims.  

Where these added on arrangements achieved the most benefit was in improving 

existing service delivery and programs, filling service gaps through pooled resources 

and improving coordination between agencies.  

 

In this context the institutional arrangements for the programs relied on the use of 

central coordination units and existing structures or local level mechanisms to achieve 

coordinated delivery.  Networks and relationships between administrators were critical 
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to the levels of coordination achieved.  The case studies demonstrate how the new 

arrangements were reliant on networks for sustaining partnerships and cross-

government coordination.  The search for structures and processes to achieve better 

integration and local responsiveness in government services is one of the explanatory 

factors in the emergence of place management.  By reviewing the evidence from the 

Australian cases of place management, lessons from experience and practice can be 

applied to contemporary social issues.   

 

The rationale for the research is that a better understanding of the emergence and nature 

of spatial targeting will inform policy decisions for addressing disadvantage in urban 

regions.  There are arguments in favour of taking a spatially targeted approach.  In this 

research the potential benefits and limitations of spatial targeting to address 

disadvantage have been analysed.  

 

11.3 Limitations  

 

As a doctoral study a number of boundaries were identified in Chapter 1 in order to 

make the research task manageable.  Therefore, there are a number of potential areas for 

further research arising from this study. 

 

Firstly, as highlighted by the empirical scan in Chapter 2 there were a range of different 

approaches to spatial targeting adopted across the states.  A future area of study could 

be to explore in detail alternative approaches such as Victoria’s community capacity 

building program or community renewal programs to identify the implications of these 

approaches for addressing urban disadvantage.  Secondly, comparative research on 

spatial programs across all three levels of government in Australia could yield insights 

into the prospects for these approaches at different scales.  The Commonwealth’s 2009 

social inclusion policy statement has given the concept of addressing place-based issues 

national recognition (Australian Government 2009a; Australian Government 2009b). 

 

Another area for comparative research could be to conduct in-depth analysis of area-

based initiatives and Australian spatially targeted programs to see what can be learnt 

from international comparison of similar programs operating in different contexts.  
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Although this issue was briefly discussed in this study (Chapter 2), detailed comparison 

of the implementation and outcomes between the UK and Australia was not undertaken. 

 

In the literature it was suggested that integrated governance was a factor in the adoption 

of spatially targeted programs in Australia.  Comparison between place management 

programs and other examples of integrated governance could yield insight into different 

ways of achieving whole of government objectives.  For example the Institute of Public 

Administration produced a report on examples of integrated governance occurring 

across Australia in 2002 (Institute of Public Administration Australia 2002).  Although 

the term integrated governance appears to have been replaced by the concept of whole 

of government partnerships in the public sector discourse, the processes for 

coordination are relevant to contemporary administrative practice.  

 

11.4 Conclusion 

 

This research began with the question of why Australian governments adopted spatial 

targeting in the form of place management programs to address urban disadvantage.  By 

2007, place management programs in Western Sydney and Brisbane had largely ended.  

Whilst this may be a logical outcome given the time-limited nature of the programs, it 

also raises the question of whether spatial targeting was seen as a success or a failure?  

This is particularly relevant given that the Commonwealth government’s social 

inclusion policy identifies the need for place-based approaches to address disadvantage 

(Australian Government 2008; Australian Government 2009b).  Whilst the states’ place 

management programs have ended, the outcomes are relevant to the Commonwealth 

government’s 2009 policy of addressing the spatial aspects of disadvantage through 

social inclusion.   

 

Based on recent historical experience, the prospects for spatially targeted programs at 

the state level may seem rather bleak.  As concluded in the case study analysis, states 

have moved away from place based targeting towards people focused programs.  The 

Commonwealth has had limited interest, but some of its other priorities such as social 

inclusion, could be related to spatial programs.  For example, the COAG reform council 
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agenda highlights that social inclusion is seen within the broader focus of productivity 

and a strong economy: 

 

There are a range of reform activities that may contribute to the challenges of the COAG 

reform agenda—boosting productivity, increasing workforce participation and mobility, 

and delivering better services for the community—which may also contribute to social 

inclusion. This is evident by the inclusion of the broader goal of social inclusion in the 

National Agreements and many of the National Partnerships … [such as] the National 

Partnership Agreement on Homelessness (COAG Reform Council 2010). 

 

In other words, there was no significant spatially targeted program arising from the 

social inclusion agenda in 2010, rather it opens the door for consideration of place based 

disadvantage in major initiatives.  Similarly, in December 2009, COAG endorsed a set 

of criteria to “ensure Australian cities are globally competitive, productive, sustainable, 

liveable, socially inclusive and are well placed to meet future challenges and growth” 

(Australian Government 2011).  This objective is reflected in the National Urban Policy 

Ministerial statement in May 2011 that amongst other things seeks to:  

 

improve the planning and management of our cities by facilitating a whole-of-

governments' approach; integrating planning systems, infrastructure delivery and 

management; and encouraging best practice governance and applying the principle of 

subsidiarity (Australian Government 2011). 

 

There are a number of promising aspects of this 2011 statement that suggest increasing 

spatial awareness and recognition of place based disadvantage.  Firstly, the Minister 

announced a range of spatially based initiatives, such as investing in infrastructure, 

urban renewal, jobs in outer areas, and the need to redress “spatially concentrated 

disadvantage.”  Secondly, the statement acknowledges that:  

The Australian Government has significant investment in Australia's urban communities 

through its contribution to the development of economic, transport and other 

infrastructure; health, housing, education and training; and social services and welfare.  

These investments, together with a range of Commonwealth policies and regulatory 

activities, influence the way cities are planned, managed and developed.  However, in the 

past, Commonwealth policies, investments and activities were not always coordinated 

with other levels of government, nor well understood from the spatial perspective of cities 

(Australian Government 2011). 

The COAG Reform Council is reviewing the strategic planning capacity of jurisdictions 

against the endorsed criteria of productive, sustainable and liveable cities and is 

expected to report in December 2011.  Under the objective of liveability the National 

Urban Policy aims to support community wellbeing by redressing spatially concentrated 
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disadvantage (Australian Government 2011).  The governance arrangements under the 

policy include a focus on:  whole of government approaches, integrated planning, 

subsidiarity, community engagement, accountability and outcomes.  The consistency 

between these goals and the intent of place management programs suggests that the 

place management programs implemented in NSW and Queensland, could be useful in 

informing COAG actions under the National Urban Policy.  The reference to sharing 

best practice, research and evaluation in the policy, and in national partnership and 

national agreement principles, also suggests that the current COAG framework could be 

well suited to sharing the experience of spatial targeting between different levels of 

government. 

 

The case study analysis found that place management programs were effective in 

achieving coordinated action at the local level to address complex issues.  They also 

demonstrate that significant intensive resources were required to implement the 

programs.  However based on the interviews, governments’ – particularly state 

administrations – found it hard to sustain this highly intensive work in discrete local 

areas.  Competing demands, new complex policy issues and changes in political 

leadership, all contributed to the shift away from place management programs.  As the 

institutional arrangements for place management had largely been added on it was easy 

to fold the arrangements into the existing vertical, portfolio based structures.   

 

From 2007 onwards the needs of local communities would be met through a 

combination of state determined program priorities and local planning processes.  The 

unique geographical characteristics of communities and locational effects on service 

delivery would again be lost in these fragmented processes.  For some places traditional 

income support or portfolio specific programs have failed to have a significant impact 

on addressing concentrated and entrenched disadvantage.  Failure to consider ‘place 

effects’ on disadvantage undermines government responses and increases the potential 

for disadvantage to become concentrated in other areas of the city (Randolph and 

Holloway 2005). 

 

Place management programs achieved results by making mainstream services work 

better, filling service gaps and meeting needs on the ground.  However, if they are to 

achieve more than ‘quick wins’ the programs need to be resourced.  Critically these 
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programs rely on dedicated personnel to build relationships, work with communities 

and coordinate a range of activities and services.  This is both a strength and 

vulnerability of the approach.  The strength is that skilled administrators can achieve 

significant results in improving government responses through strategic action and by 

building relationships across agencies and communities.  It is also a vulnerability of the 

program that loss of skilled staff can lead to a breakdown in the relationships and limit 

the effectiveness of the work. 

 

Place management is resource intensive, particularly in the early stages of 

implementation.  It takes time to establish partnerships and engage with communities, 

and for action plans and implementation processes to be negotiated.  Once these 

arrangements are working, efficiencies can follow through better use of resources, 

programs targeted to need and processes to reduce duplication and fragmentation 

between agencies.  The fact that administrators in Western Sydney and Brisbane 

attempted to use place management processes beyond the life of the programs and 

without appropriate organisational structures, confirms that there is value in this way of 

working.  However, without a commitment of staff, time and appropriate institutional 

arrangements, the effectiveness of the programs is limited. 

 

The resource and time intensive features of spatial targeting may explain why there are 

no significant place management programs currently operating in Australia.  The case 

studies demonstrated that the impetus for these programs was the notion of ‘crisis’, that 

both compelled and justified intensive government action focused on disadvantaged 

local areas.  It was also argued that an intensive focus on one area can mean other areas 

receive unequal access to government services and resources.  Unless governments are 

prepared to expand the program to other areas, there is the potential for political fallout 

or backlash.   

 

It was also shown in the case studies that the coexistence of traditional functional 

arrangements and spatial targeting is problematic.  It is easier to maintain existing 

institutional arrangements than adopt new spatially based arrangements that require 

significant governance reform.  This may explain why there are functional programs 

that incorporate some spatial elements without a shift to spatial targeting.  The 

experience documented here suggests that unless there is evidence of significant policy 
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failure resulting in widespread high profile crises, spatial targeting will remain an ad 

hoc response or innovative experiment that is added onto mainstream administrative 

practice. 

 

However, this study has also demonstrated that the lack of spatial awareness in 

Commonwealth and state governments undermines social policy responses to 

disadvantage.  Greater attention to the spatial impacts of policy decisions and 

mechanisms for addressing the differential impacts on local communities will improve 

governments’ capacity to respond to increasingly complex social issues.  Spatial 

targeting is one way governments can define, approach and address urban disadvantage.  

However, this approach necessitates a greater spatial literacy and willingness to act than 

has been evident in Australian governance generally.  The National Urban Policy 

statement of May 2011 holds some promise that the Australian government recognises 

the need for greater spatial awareness, however it is not clear whether this awareness 

will translate into action.  The challenge is to engender spatial awareness and 

competency in the processes of governance to better address the complex problems 

facing disadvantaged places within Australian cities. 
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