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Abstract (DE) 

Interessen der Akteure prägen die Realität. Sie verändern Institutionen und setzen Urbanisierungspolitiken um, 

aber der soziokulturelle Kontext und vergangene Entscheidungen schränken die Veränderungen in der 

Planungspolitik ein. Diese Interaktion wirft für Planungswissenschaftler eine Frage auf: Können Akteure 

Stadtpolitik von Pfadabhängigkeitsmechanismen lösen? 

Diese Masterarbeit versucht, Theorien über institutionellen Wandel, Change Agents und Pfadabhängigkeit in die 

Stadtplanung einzubringen. Diese Forschung zielt darauf ab, die Kluft zwischen dem Verständnis von 

Planungssystemen als stabiles, soziokulturelles Element und als kontingente Akteursvereinbarung zu verringern. 

Dazu kombiniert es verschiedene Kategorisierungen von Akteuren und Akteursaktionen, institutionellen 

Veränderungen und einem breiteren kulturellen diskursiven Kontext. Das Endprodukt ist eine replizierbare 

Methodik, das Embedded Gradual Change Framework (EGCF), das auf ein Beispiel in Spanien angewendet wird. 

Die ausgewählte Fallstudie ist die Lähmung der Straße CV-500 durch informelle Akteure. Seine Umwandlung in 

einen Boulevard ist Teil des Landschaftsprogramms der Regionalregierung Albufera (ALP) im Stadtrand von 

Valencia. Die Schlussfolgerungen sind, dass sich die EGCF-Methodik als zuverlässiger Analyserahmen mit einem 

mehrschichtigen institutionellen Wandel erwiesen hat. Der Einfluss informeller Akteure auf Pfadabhängigkeiten 

zeigt, dass pfadabhängige sesshafte Dynamiken den institutionellen Wandel stürzen können, wenn sie nicht neue 

gemeinsame Bedeutungen mit Schlüsselakteuren hervorbringen. 

Abstract (ENG) 

Actors’ interests shape reality. They change institutions and implement urbanization policies, but socio-cultural 

context and past decisions constrain the changes in planning policies. This interaction raises a question for 

planning scholars: can actors detach urban policies from path dependence mechanisms? 

This paper seeks to land theories on institutional change, change agents, and path dependency into urban 

planning. The research aims to reduce the gap between understanding planning systems as a stable, socio-

cultural element and as a contingent actors’ agreement. To do so, it combines different categorizations of actors 

& actors’ actions, institutional change, and broader cultural discursive context. Its final product is a replicable 

methodology, the Embedded Gradual Change Framework (EGCF), applied to an example in Spain. 

The selected case study is the paralyzation by informal actors of the CV-500 road. Its conversion into a boulevard 

is part of the Regional Government Albufera Landscape Program (ALP) in the Valencian rural-urban fringe. 

Conclusions are that EGCF methodology is proven as a reliable analysis framework with a layering institutional 

change. Regarding informal actors’ influence on path dependencies, it shows that path dependent settled 

dynamics can topple down institutional change if it does not raise new shared meanings with key stakeholders. 

 

Keywords: stadtplanung; regionalplanung;  soziologischer neoinstitutionalismus; 

pfadabhängigkeit; change agents; Valencia; Albufera planning; regional planning; neo-

institutionalism; path dependency; change agents; Valencia; Albufera 
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1. Abstract 

Actors’ interests shape reality. They change institutions and implement 

urbanization policies, but socio-cultural context and past decisions constrain the 

changes in planning policies. This interaction raises a question for planning scholars: 

can actors detach urban policies from path dependence mechanisms?  

This paper seeks to land theories on institutional change, change agents, and path 

dependency into urban planning. This research aims to reduce the gap between 

understanding planning systems as a stable, socio-cultural element and as a 

contingent actors’ agreement. To do so, it combines different categorizations of 

actors & actors’ actions, institutional change, and broader cultural discursive 

context. Its final product is a replicable methodology, the Embedded Gradual 

Change Framework (EGCF), applied to an example in Spain. 

The selected case study is the paralyzation by informal actors of the CV-500 road. 

Its conversion into a boulevard is part of the Regional Government Albufera 

Landscape Program (ALP) in the Valencian rural-urban fringe. Conclusions are that 

EGCF methodology is proven as a reliable analysis framework with a layering 

institutional change. Regarding informal actors’ influence on path dependencies, it 

shows that path dependent settled dynamics can topple down institutional change 

if it does not raise new shared meanings with key stakeholders. 

2. New spatial planning: the cultural & actor’s turn 

2.A. What is spatial planning – what are we doing here 

Spatial planning combines multiple processes to distribute resources across space. It pursues 

objectives using a given rationale. An overly technical conception of planning leaves aside socio-

economic and cultural aspects and informal actors that are the key to successful governance & 

efficient long-term planning (Peters & Pierre, 2012, p.81). 

Ultimately, planning often refers to a system of rules, a government activity that seeks to 

implement a specific set of policies and practices in a territory (Servillo & Van Den Broeck, 2012, 

p.44) (Othengrafen & Reimer, 2013, p.1269).It searches for a prospect in the “distribution of 

people, activities, and resources in cities and regions in response to the demands of society or 

specific interests” (Othengrafen & Reimer, 2013, p.1269). Land-use planning relates to 13 of the 

17 UN Sustainable Development Goals. It affects collective wellbeing and is responsible for 1/3 

of all human-made CO2 emissions since 1850 (Getimis, 2012, p.4,6). 
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Land-use planning has tried to develop new instruments to preserve environmentally worth of 

protection areas from the logic of spatial fixes (Harvey, 2001). Fiscal policy instruments create 

incentives to use land in specific ways, but non-institutional actors are usually too few and weak 

to influence land use. The underlying assumptions of who benefits usually leave the weak & 

disadvantaged out of the equation (Getimis, 2012, p.3). 

Including unheard actors is not a minor issue: despite urban land is less than 10% of the total 

mass of OECD countries, its growth rates vary enormously amongst its members. Spain (17.7%), 

Iceland (16.1%), and Ireland (11.5%) grew the most during the first XXI Century decade (Getimis, 

2012, p.20). The construction bubbles those countries suffered show how planning policies can 

bring different interpretations of similar rules, such as EU ones (Getimis, 2012, p.28). 

National and regional governments are usually responsible for strategic spatial planning and 

policy guidelines. Local governments take care of small policy regulations, enforcement, and city 

planning (Getimis, 2012, p.8). In EU countries, planning is a public task. Public agents’ control, 

restrict or activate activities and developments (Knieling & Othengrafen, p.2141). 

In the last 30 years, planning has started to be seen embedded in a culture and environment 

(Knieling & Othengrafen, 2009, p.42). Accordingly, civil society & economic actors’ role is now 

considered part of the decision-making process (Ernste, 2012, p.87). Actors are in charge of 

interpreting and implementing planning, conditioned by context and previous planning policies. 

When these spaces are at the border of metropolitan areas, such as this thesis rural-urban fringe 

case study, rigid understandings fade and actors multiply (Gallent & Shaw, 2007, p.620). 

Whether a city, a region, or multi-national spaces, cultural framing has become essential to 

understand the urbanization process (Sanyal, 2005; Friedman, 2005a as cited in Taylor, 2013, 

p.689). Other scholars focus on understanding the worldviews of planners as actors instead 

(Huxley, 2000, p.369 as cited in Knieling & Othengrafen, 2009, p.42). Either way, the actor’s 

interplay with context & culture must be present in spatial research to understand planning. 

2.B. What has been done until now? 
Discussing spatial planning changes and culture inevitable refers to the Compendium of Spatial 

Planning Systems and Policies (Haughton et al., 2010, p.1). Done by European Commission’s DG 

REGIO (1997), it analyzes similitudes & divergences of the National traditions, typologies, and 

ideal types across Europe (Getimis, 2012, p.27). It also helped to create the European Spatial 

Development Perspective (1999), which addresses common EU objectives such as sustainability, 

economic, and social cohesion in territorial developments (European Commission, 1999, p.7). 
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Despite its importance, the Compendium has been heavily criticized. It is the culmination of the 

understanding of planning through a classic, static view, focused on legislation and technical 

view on national planning systems power and competencies (Servillo & Van Den Broeck, 2012, 

p.42) (Getimis, 2012, p.28). As Faludi (2004) & Taylor (2013, p.688) point, this categorization 

does not tackle the positions that professionals and other actors take when implementing 

planning or the different contexts amongst regions. 

The Compendium followed Newman & Thornley’s (1996) identification of five planning families: 

Napoleonic, Germanic, Nordic, British, and East European (Taylor, 2013, p.686). This distinction 

is based on whether the public control is discretionary or regulatory, whether the authority in 

planning is centralized or not. Similar early 2000s categorizations include Larsson (2006; Stead 

& Nadin, 2009 as cited in Taylor, 2013, p.686), relating European planning systems through 

governance capabilities; welfare State social models (Peters & Pierre, 2012, p.81); or public-

private relationships (Healey & Williams, 1993). 

 

Map 1 The legal and administrative families of Europe with the case study country 
remarked  Modified from (Newman & Thornley, 1996, p.26) 

Analytical categorizations outline the need to understand why and how planning diverges when 

implemented. Planning is embedded in broad cultural and contextual power structures 

composed of actors (Taylor, 2013, p.685). Scholars should consider time, scale, and spatial 

peculiarities when researching planning policies. 
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Dynamic considerations of planning are not a 90s novelty. Back in the 60s, Friedmann (1967) 

suggested that “distinctive styles of national planning are associated with different combinations 

of system variables including the level of economic development attained, the form of political 

organizations, and historical tradition” (Taylor, 2013, p.685). Albers (1993; Keller et al., 1996 as 

cited in Othengrafen & Reimer, 2013, p.1278) emphasized the relevance of incrementalism in 

planning, but without including why change happens or its relationship with cultural context. 

Following the introduction of context and cultural elements, Sandercock (1998a, p.30 as cited in 

Knieling & Othengrafen, 2009, p.46-47) suggested including planners' grounded, experiential, 

and intuitive knowledge as a way of combining actors and context. Other post-Compendium 

suggestions include the role of cultural values, semiotic, semantics, and regional and micro-

scales (Farinós Dasí & Milder, 2006 as cited in Knieling & Othengrafen, 2009, p.46-47)(Getimis, 

2012, p.29). In the OECD countries, half of the planning systems were established before 1979, 

three even before 1940. (Getimis, 2012, p.11). Planning has changed its interpretations, even if 

laws have remained the same. Actual lines of thought mainly follow:  

• The (Re)production of Planning Systems that study how actors and planning cultures 

shape one another (Servillo & Van Den Broeck, 2012, p.44-45)(Taylor, 2013, p.690). 

• Institutionalist planning theories that research institutions’ role and actors’ behavior in 

planning policies (Haughton et al., 2010, p.10). 

This thesis stands that both are intertwined and complementary: Neo-institutionalism and path 

dependence theories maps the nexus between culture and land use resistances, while Change-

Agents Theory gives a base to understand actors’ agenda (Othengrafen & Reimer, 2013, 

p.1280)(Servillo & Van Den Broeck, 2012, p.47, 53). Deepen into actors, practices, and how 

change is embedded in long-term processes goes beyond normative institutional 

understandings, potentially tracing mistakes in policy implementation (Gallent & Shaw, 2007 

p.625)(Taylor, 2013, p.683). 

2.C. Research question – what adds this research? 
This thesis wants to provide a replicable methodology landed in solid theories: the Embedded 

Gradual Change Framework (EGCF). Internal contradictions pack spatial planning systems as 

conflicting worldviews, institutional frames, and opposing rationales that operate within them 

(Servillo & Van Den Broeck, 2012, p.55-58). National comparative studies do not reflect those 

tensions as they tend to omit regional and local characteristics (Othengrafen & Reimer, 2013, 

p.1281). Introducing a dynamic vision of institutional change via context allows mapping and 

tracing the hidden potential reactions in the sphere of planning policy implementation.  
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Few spatial planning works embed planning practices in local contexts (Ernste, 2012, p.93). Some 

examples are Aalborg (Getimis, 2012, p.34), Accra (Morrison, 2017, p.2558), Cologne-Bonn 

Region (Othengrafen & Reimer, 2013, p.1276), Curitiba (Follador et al., 2018, p.2), Mezzogiorno 

(Moulaert et al., 2016, p.180) and Kotka-Hamina (Granqvist et al., 2020). An actor’s relational 

and embedded perspective on planning can help understand their agenda based on spatial 

context and cultural values, bringing coherence to fragmented systems of governance 

(Haughton et al., 2010, p.18)(Flyvbjerg, 1998, p.226 as cited in Getimis, 2012, p.34)(Haughton et 

al., 2010, p.11)(Servillo & Van Den Broeck, 2012, p.58). 

To prove how EGCF helps understanding planning, this thesis tries to build on the theories used 

to develop its framework to test its affirmations, resulting in the following research question: 

Under what conditions can informal actors 

influence path dependence dynamics? 

This thesis is structured as follows: Chapters II-VIII unfolds the theoretical framework that 

sustains this research. Chapter IX develops the methodology of the research, including the 

Embedded Gradual Change Framework (EGCF). Chapter X delves into the case study context of 

Valencia, Spain, its region, and the city’s most prominent spatial struggles. Chapter XI analyzes 

the Albufera Landscape Program and its intervention on the CV-500 road. Finally, Chapter XII 

proposes the conclusions, limitations of the study, and further research lines.  

3. Planning as a contingent, long-term process 

Planning goes beyond the immediate physical space changes: it is also about the broader long-

term picture (Ernste, 2012, p.88). Static understandings of it fail to consider the hidden reality 

that policy changes trigger. It is necessary to observe what “define the problems to be solved by 

such policies, the issues to be considered, the goals to be achieved, the norms, methods, and 

instruments to be applied, and the ideas that frame the more immediate policy ideas proposed 

to solve any given problem” (Othengrafen & Reimer, 2013, p.1276).  

Landing spatial planning into reality makes it fluid, opening to actors’ contestation. Normative 

attempts such as (Albrechts et al. 2003; Healey 2004a as cited in Haughton et al., 2010, p.2) fall 

short to see this, as they do not consider actors agency. As Mahoney & Thelen (2010, p.18-19) 

argue, rule implementation has interpretation flexibility and veto restrictions in its applicability. 
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This way, power, practices, and past become crucial to observe planning policies. Stoker 

explained it with a simple message: “local politics matters” (Orr, 2005 as cited in Davies & 

Trounstine, 2012, p.63). Despite this, the mediation of agency and context has been overly 

theorized but poorly operationalized (Sorensen, 2020, p.48-49)(Booth, 2011, p.13)(Servillo & 

Van Den Broeck, 2012, p.43). An actor-centered method in planning requires the sociopolitical 

context, institutional and cultural environment, and who benefits from whose agenda. 

Actor-centered institutionalism describes the culture of spatial planning as “the way in which 

actors reconcile the difference between each other’s positions and organize their cooperative 

relationships” (Naegler, 2003, p.23 as cited in Ernste, 2012, p.89). Based on Giddens (1986) 

structuration, Scharpf (1997, 2000a,b as cited in Ernste, 2012, p.89, 90) operationalize actors’ 

ideas + context with the following elements: 

1. Actors include their interests, beliefs, and values. 

2. Constellation and situations are power relations between actors, their competencies, 

and capabilities at the policy implementation time. 

3. The interaction types are the cooperation/competition between actors. 

4. The institutional context refers to the organizational framework, including norms, 

routines, inter and intra-administrative relations. 

5. The non-institutional factors describe context beyond institutions. 

 

Figure 1 Actor-centered institutionalism (Mayntz & Scharpf, 1995, p.45). 

Building on the above scheme, policy implementation turns to be contingent and context-

bound. It uses existing arrangements, Layering, Converting, Displacing, or Drifting them, as Neo-

institutionalism and change agents ideas theorize (Sorensen, 2015, p.19)(Mahoney & Thelen, 

2010, p.20-21)(Rocco & Thurston, 2013, p.37), but how this connects to context? 
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Historical institutionalism uses the concept of “path dependence” to describe the importance of 

prior decisions and contextual shifts to explain changes. This thesis explores these ideas to go 

beyond the debate of structure vs. action as competing explanations. To do so, it uses Mahoney 

and Thelen (2010) definition of “path dependence” as self-reinforcing, sunken cost sequences, 

and “critical junctures” as the primary way of provoking substantial changes (Davies & 

Trounstine, 2012, p.67)(Booth, 2011, p.20-21). 

It is important to mention that planning institutions are not entirely bound to path dependence 

mechanisms, nor do they depend on critical junctures for change. Change is a long-term process 

where power and ruling paradigms vary over time. While critical junctures facilitate a change in 

planning policies, they can also reinforce existing spatial arrangements (Morrison, 2017, p.2560, 

2561). 

3.A. The role of context, culture & history 

Before delving into the path dependence mechanism, it is important to remark on the relevance 

of historic planning decisions and the settled institutional culture among actors. Culture plays a 

relevant role in framing mindsets and can determine discourse and actors’ actions (Ernste, 2012, 

p.87). Local practices adapt spatial planning national or regional level rules, producing what can 

be described as a sub-cultural urban policy differentiation (Knieling & Othengrafen, 2009, p.39) 

(Healey and Williams, 1993, p.717; Meyerson and Martin, 1987, p.634 as cited in Othengrafen 

& Reimer, 2013, p.1269-1270, 1279). This raises two questions: How does local context shape 

planning implementation? What is an adequate methodology to analyze its impacts? 

Getimis (2012, p.32) suggests analyzing planning cultures from different entry points to solve 

these questions. There is no correct scale of analysis: national, regional, and local arenas are 

socially constructed, not spatially fixed but highly malleable and contingent. A suitable 

methodology will have to see both the wider picture of multiple institutional arenas and seek 

the motivation of present policies in multiple, colliding past dependences.  

As studies evolve, it becomes more evident that urban policies are shaped by exogenous “critical 

junctures”, but also by endogenous, long-term factors ( Mahoney and Thelen, 2010; Pierson, 

2004, 2005; and Hacker, 2004 as cited in Rocco & Thurston, 2013, p.37)(Morrison, 2017, p.2560, 

2561). The latter might remain undetected, reinforcing cultural paradigms, policy styles, and 

implementation over the years (Getimis, 2012, p.35). The following section will explore under 

what conditions can actors influence path dependence dynamics. 
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4. What characterizes path dependence 

4.A. Origin and definition of path dependence 

Path dependence concept can be traced down P. David and B. Arthur’s 1985-1990 articles on 

VHS video vs. Betamax and the QWERTY keyboard vs. Dvorak setup (Zhan et al., 2017, p.74-75). 

This origin contributed to see path dependence as a suboptimal market failure. Later, authors 

such as D.C. North or P. Pierson refined the idea, opening it to other social sciences by including 

“critical junctures” as a triggering moment for a chain of events (Melosi, 2005, p.263-264). 

Nowadays, path dependence is seen:  

• As a self-reinforcing mechanism: where sunken costs increase the returns of a long-term 

run of ways of making while making change more difficult (Taylor, 2013, p.691). 

• As a causal chain of events: that limits future decisions based on the past ones, unless 

critical junctures disturb those patterns (Follador et al., 2018, p.4). 

Institutionalism was particularly fond to include these ideas to explain why actors did not limit 

themselves to the rationality of rules in their organizational behavior. Liebowitz and Margolis 

developed a three-degree categorization of path dependence: a first-degree, where there is 

durability in decisions taken in the past: a second-degree, where past decisions are costly to 

change; and a third-degree one, where past decisions are considered an avoidable error (Melosi, 

2005, p.267). For the urban policies field, these explanations show why actors can implement 

decisions influenced by framing perspectives forged in the past not foreseeable in the present, 

creating long-term problems (Pressman & Wildavsky, 1979 as cited in Follador et al., 2018, p.4). 

Long-term cultural and historical processes are elements of path dependency, but they do not 

explain the intrinsic logic of it in ongoing changes per se. Avoiding the “locality trap” and 

subsume all aspects of urban policies under broader cultural and historical patterns is crucial 

(Jessop et al., 2008, p.392-393 as cited in Getimis, 2012, p.32). Gradual change mechanisms are 

not easy to identify, as they provide fewer observable implications (King et al., 1994 as cited in 

Rocco & Thurston, 2013, p.36). This difficulty could explain why the notion of “critical junctures” 

was created for path dependence to structure explanations of change. 

4.B. Change by critical junctures? 

The inclusion of path dependence into urban policies explains stability but not for contestation 

and change. Historical Neo-institutionalism uses the concept of “critical junctures” to refer to 

several factors that lead an institutional course to vary.  
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Neoinstitutionalists identify four factors of change and stability: transaction costs, institutional 

complementarities, exogenous factors, and policy feedback/adaptative expectations (Zhan et 

al., 2017, p.74-75)(Taylor, 2013, p.690-691). Newer strands like discursive institutionalism show 

how when narrative or ideological articulations accumulate enough contradictions, they enter 

in crisis and opens to broader criticism (Davies & Trounstine, 2012, p.61). 

Both approaches are insufficient to explain “change”. Critical junctures in historical sequences 

fail to explain how contestation is built (Imran and Pearce, 2016, p.106). Narrative contradictions 

are not enough to justify triggering institutional change: Olson (1965) Logic of Collective Action, 

Hirschman (1972) Exit, Voice, and Loyalty, or Festinger (1957) A Theory of Cognitive Dissonance 

show that stability rather than change is more prone to happen, even when contradictions 

dominate a discourse. 

Change does happen, but mono-causal explanations always fall short. Gains et al. (2005 as cited 

in Booth, 2011, p.21) studied the institutional change in the British local government through a 

path dependence lens, showing that diminishing returns on actors’ agenda was a crucial 

element. So, while path dependence is an increasing-return self-reinforcing mechanism, 

causality chains of events and sunken-costs ideas might show less institutional resistance to 

change than a desire to reproduce and survive. Exogenous events might trigger “critical 

junctures”, but policy feedback and endogenous factors decide whether an institution might 

change. Change can also be a self-reinforcing mechanism within planning institutions. 

4.C. A self-reinforcing mechanism 

Stability through time also depends on coordination among institutional levels of government 

and with non-institutional actors. The transaction costs from standardized, settled procedures 

towards another should help actors coordinate. As rational choice Neo-institutionalism 

suggests, this eases inter-institutional arrangements compromise on foreseeable outcomes 

(Taylor, 2013, p.691, 694). 

As institutions thrive to survive, the sunken cost of leaving a settled policy might not be enough 

to deter change when change benefits the institutional ruling actors’ idea of stability and 

replicability (Reinalda, 2013 as cited in Morrison, 2017, p.2559, 2560). Consequently, contingent 

decisions made by dominant actors within institutions keep “path dependence” ongoing if it 

benefits the relevant actors enough not to seek alternatives. Instead, when marginalized actors 

are strong enough to seek change and do not have the means to achieve a consensus within the 

institutional arrangement, contestation might happen (Harty, 2005 as cited in Morrison, 2017, 

p.2559, 2560). 
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4.D. Path dependence in urban planning 

Path dependence and critical junctures are valuable to understand planning policy changes, but 

it requires interiorizing that both elements are historically contingent and socially constructed 

(Hughes, 1994; Unruh, 2000; Hommels, 2005 as cited in Sorensen, 2020, p.51). Even with socio-

political and cultural environments influencing actors (Othengrafen & Reimer, 2013, p.1273), 

path dependence and critical junctures can still maintain or change spatial institutions 

depending on actors’ agenda and their relative contextual power. 

As power is contingent, urban planning implementation could be defined as “how cooperatively 

generate the ‘power to ‘act’ rather than the struggle to achieve ‘power over’, or domination of 

some actors by others” (Stone, 1989 as cited in Davies & Trounstine, 2012, p.58). However, this 

post-political approach can lead to a dominant actors’ coalition “cooperation” displaces 

marginal actors’ interests (Imran and Pearce, 2016, p.104). Urban institutions’ density and 

complexity of actors, the role of citizen participation, power asymmetries, and coercive 

enforcement help to reduce ruling coalitions’ dominance (Pierson, 2004 as cited in Sorensen, 

2020, p.51). 

Seeing change as a process of implementation fostered by and not opposed to “critical 

junctures” works exceptionally well in the regional meso level of planning. As the path 

dependent institutional urban setting shapes space incrementally, new spatial planning policies 

implementation will have limits. However, actors will permanently seek ways to maximize their 

agenda, either promoting or blocking change, and using contextual factors in their favor. 

5. Institutions and change agents 

5.A. Landing change in institutions 

Socio-economic and historical path dependent factors mediate planning, but institutions and 

actors’ agendas shape the process. Defined intra-group, their worldview rationale sets specific 

necessities and restrains actors’ and institutions’ course of action (Servillo & Van Den Broeck, 

2012, p.55-58)(Hall & Taylor, 1996, p.939). Coordinating actors to satisfy various interest groups 

instead of others sets the institutional outcome (Gallent, 2006, p.385)(Sorensen, 2015, p.23). 

Streeck & Thelen (2005, p.9) define institutions as “collectively enforced expectations with 

respect to the behavior of specific categories of actors or to the performance of certain 

activities”. Therefore, a planning institution is an actor’s dominant coalition agreement on using, 

managing, and developing an urban space and its policies (Sorensen, 2015, p.21). 
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Change in planning institutions is guided by expectations that remain contested in the 

codification and enforcement phases (Mahoney & Thelen, 2010, p.10-11). Power distribution is 

key to understand who start changes and how actors react to them, but a “losers vs. winners” 

notion oversimplifies change agents’ motivation. Differentiating between long-run and short-

run behaviors is as essential as understanding context (Mahoney & Thelen, 2010, p.22-23). 

5.B. Institutional change 

The lack of a common framework to theorize planning changes makes it difficult to compare 

how or why implementation sometimes fails (Sorensen, 2015, p.18). Cultural planning models 

usually claim that planning cultures are simply resistant to change. From an institutionalist 

perspective, informal and formal actors have a say in policy changes (Knieling & Othengrafen, 

2009). 

Institutions tend to be change-reluctant, so actors’ narrow expectations and modify their 

behavior concerning the expected costs of specific actions regarding their acceptance or non-

compliance of institutional equilibrium (North, 1990, 1993 as cited in Mahoney & Thelen, 2010, 

p.10). Historical institutionalism studies suggest that rules compliance is closely related to the 

actor’s interpretation capabilities and reality complexities. Processing rule implementation 

information led institutions to make assumptions over actors’ behavior that might not sustain 

over time. Sociological institutionalism also suggests that if the context change, the culturally 

shared beliefs on planning rules or actors’ coalitions might fall apart (Mahoney & Thelen, 2010, 

p.11-13)(Moulaert et al., 2016, p.169-170). 

These dynamics show how institutions gradually shift or stabilize over time (Mahoney & Thelen, 

2010, p.1, 9). Both processes depend on the endogenous mobilization of resources by the actors 

or exogenous changes in the system where institutions operate (Knight, 1992, p.145, 184; 

Thelen, 1999 as cited in Mahoney & Thelen, 2010, p. 9). 

5.C. Actors and rule interpretation 

Rule ambiguity gives actors the chance to interpret their implementation according to their 

agency preferences. Agency adjusts accordingly to the current groups’ power, reaching 

compromises or forming coalitions. Thus, nothing is automatically self-perpetuating or self-

reinforcing about institutions (Mahoney & Thelen, 2010, p.8, 11). Actors’ resistance and 

interdependence amongst institutional orders prevent ruling actors from totalizing everyday 

practices (Moulaert et al., 2016, p.173). Those who benefit from existing arrangements will 

mobilize resources to solve interpretational ambiguities in their favor (Thelen, 2004 as cited in 

Mahoney & Thelen, 2010, p.9). Actors shape shared beliefs while changing them. 
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Institutions like planning organize around cultural logic and shared beliefs, carrying dominant 

and non-dominant actors’ ideas (Davies & Trounstine, 2012, p.56)(Rocco & Thurston, 2013, 

p.42)(Moulaert et al., 2016, p.173, 180)(Schmidt, 2009, p.134). While not pre-given nor 

necessarily self-evident, norms bound actors and are the origin of institutional stability, but both 

actors and socio-cultural context change. Actors adjust their practices following their 

expectations of others’ behavior. Gaps and interpretational collective action conflicts can arise 

when rule enforcement happens, like winner-take-all, free-rider issues, startup costs, or 

coordination problems (Sorensen, 2015, p.24). Despite this, institutional evolution tends to 

follow incremental path dependency patterns (Mahoney & Thelen, 2010, p.13-14). To sum up, 

planning institutions are nothing but a tensioned equilibrium, where internal struggles 

constantly defy actors’ dominant coalitions and agreements. 

6. Neo-institutionalism 

6.A. What is Institutionalism? 

Neo-institutionalism has its origin in Meyer & Rowan’s 1977 paper “Institutionalized 

organizations: Formal structure as myth and ceremony” (Schmidt, 2009, p.127). It deflects the 

traditional Weberian approach focused on bureaucracy, rules, and formal procedures to 

investigate the day-to-day activities (Meyer & Rowan, 1977, p.342). Similar to Streeck and 

Thelen, Neo-institutionalism defines formal and informal institutions as “relatively enduring 

features of political and social life that structure behavior and that cannot be changed easily or 

instantaneously” (Mahoney & Thelen, 2010, p.4). 

The term first appears in March & Olsen’s 1984 paper, “The New Institutionalism: Organizational 

Factors in Political Life”. Hall & Taylor (1996) will elaborate on its three main branches. Rational, 

Historical, Sociological, and the recent Discursive neo-institutionalism strands have many 

connections. Its debates focus on the drivers of change and what triggers institutional change 

(Schmidt, 2009, p.127). 

Neo-institutionalism searches to explain institutional stability or change processes. To explain 

changes, it focuses on exogenous shocks or formal/informal rules and constraints such as 

customs or codes (Taylor, 2013, p.684). This vision often overlooks incremental endogenous 

movements, especially relevant to analyze planning policies implementation (North, 1991, 

p.97)(Mahoney & Thelen, 2010, p.2). All neo-institutionalism strands present explanation 

problems such as economic, historical, or cultural determinism. Discursive institutionalism tries 

to overcome this, yet it is still proven to be more efficient. 
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Rational choice 

institutionalism 

Historical 

institutionalism 

Sociological 

institutionalism 

Discursive 

institutionalism 

Object of 
explanation 

Rational 
behavior and 
interests 

Historical rules and 
regularities 

Cultural norms and 
frames 

Ideas and discourse 

Logic of 
explanation 

Calculation Path dependency Appropriateness Communication 

Ability to 
explain 
change 

Static continuity 
through fixed 
preferences, 
stable 
institutions 

Static continuity 
through path 
dependence (except 
where incremental 
change) 

Static continuity 
through cultural 
norms, ideational 
frames 

Dynamic change and 
continuity through 
ideas and discursive 
interaction 

Problems of 
explanation 

Economic 
determinism 

Historical    
determinism 

Cultural determinism 
or relativism 

Ideational determinism            
or relativism 

Table 1 The four new institutionalisms. Modified from (Schmidt, 2009, p.138) 

6.B. Rational choice institutionalism 

Rational choice institutionalism premise is that individual logic is preference maximization. This 

“logic of calculation” operates within the institutions, presuming that cooperation between 

actors repeats through time, and actors have information about other’s actions (Schmidt, 2009, 

p.127-128)(North, 1991, p.97). Institutions need to be stable, their operations repeatable, and 

information complete and reliable for this system to function (Ernste, 2012, p.90-91). 

Problems with rational choice are how to explain changes and predicting institutional behavior 

when many actors’ interests are at play (Mahoney & Thelen, 2010, p.6). The actor’s definition 

of rationality needs to be broad, ground, and time-based to cover the range of actions beyond 

immediate power gains (Schmidt, 2009, p.128-129). Without those elements, institutions are 

mere self-reinforcing, increased returns mechanisms with best-behaved, economically driven 

actors that only need to cope with exogenous factors (Taylor, 2013, p.692). Greif & Laitin (2004 

as cited in Mahoney & Thelen, 2010, p.6) tried to include endogenous change explanations 

through feedback effects that shrink or expand institutional equilibrium. 

Including collective actions problems such as “the prisoners’ dilemma” or the “tragedy of the 

commons” can explain sub-optimal decisions in rational choice institutionalism. Ultimately, 

these fixes do not fade the principal-agent problems (Schmidt, 2009, p.128). Rent-seeking 

extraction, property rights, and transaction costs are not enough to understand actor’s behavior. 

6.C. Historical institutionalism 

This interpretation argues that inertia inherited from the past mediate decisions (Hall & Taylor, 

1996, p.941). Major exogenous forces can alter path dependent processes, but institutions are 

relatively stable otherwise.  
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Historical institutionalism is aware of the environmental macro-structures in which institutions 

operate, putting in perspective not just power asymmetries but resources and capabilities 

resulting from previous decisions (Schmidt, 2009, p.129)(Sorensen, 2015, p.19). 

Explanations of change in historical institutionalism are based on critical junctures, moments in 

which the usual stability mechanisms of institutions are eased, opening a window of opportunity 

to defy the established equilibriums (Mahoney & Thelen, 2010, p.7)(Schmidt, 2009, 

p.130)(North, 1991, p.109). Institutions are a continuum of policies and political struggles in 

which actors seek increasing power returns for their group (Hall & Taylor, 1996, p.941)(Mahoney 

& Thelen, 2010, p.6-7). This institutional theory acknowledges cultural and historical context as 

part of shared decision rules and codes, such as city building regulations in planning (Sorensen, 

2015, p.20,21). 

To cope with critical junctures, historical neo-institutionalism mechanics relies on positive 

feedbacks to sustain a sub-optimum performance of institutions. Therefore, re-arranging 

institutions after a critical juncture can reinforce the previous institutional setting. 

Understanding events’ timing is crucial because the impact of certain events determines ulterior 

configurations (Sorensen, 2015, p.23, 25)(Schmidt, 2009, p.130). 

Through the historical institutionalism lens, institutions become increasingly difficult to change, 

creating a self-reinforced “punctuated equilibrium” (Krasner, 1988 as cited in Schmidt, 2009, 

p.130-131)(Sorensen, 2015, p.22). For this institutionalism, change only seem to happen 

abruptly and due to exogenous factors. This approach does not fit endogenous change from 

institutional drift or actors’ shifting preferences. Additionally, urban processes tend to be multi-

faceted, multi-causal, and complex, which does not fit narrow definitions of causality (Sorensen, 

2015, p.19,21). 

6.D. Sociological institutionalism 

Sociological Neo-institutionalism sees institutions as shared cultural meanings and frames. The 

organizational procedures and its outcomes are settled not through rational, self-interest- 

individuals nor path dependent structures, but through embedded symbols from a specific 

culture and time (Hall & Taylor, 1996, p.953)(Ernste, 2012, p.93)(Knieling & Othengrafen, 

p.2135)(Taylor, 2013, p.692). Institutions here are self-reproductive, cultural, and historically 

contingent (Mahoney & Thelen, 2010, p.5). They cover a wide range of informal elements, such 

as conventions and non-codified conducts to understand what is imaginable and what settles 

identities, interests, and preferences (Schmidt, 2009, p.132)(Getimis, 2012, p.26)(Othengrafen 

& Reimer, 2013, p.1272). 
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Actors operating in this framework follow a “logic of appropriateness” (Schmidt, 2009, p.127). 

Its strategic calculations respond to their identity and what they believe corresponds best with 

that self-image and socially constructed worldview (Hall & Taylor, 1996, p.948)(Servillo & Van 

Den Broeck, 2012, p.46). Sociological institutionalism argues that actors and institutions 

construct and shape each other as actors follow an internalized logic, thus reinforcing an 

institution. 

Change for Sociological institutionalism is mediated through institutions and actors. They can 

shape reality because reproductive isomorphism is not automatic but through interactions with 

other institutions and different social agencies (Moulaert et al., 2016, p.173). Conjunctions and 

disjunctions coordinate actors with different institutional cultures, refraining or facilitating 

changes. This conceptual framework presents several problems: 

1. As rule-following can only be defied in specific and narrow windows of opportunity, 

Sociological institutionalism can be accused of cultural determinism, too focused on 

static equilibriums (Schmidt, 2009, p.136). 

2. While explaining continuity quite well, it does not explain medium or long-term actors’ 

positions shifts that result in endogenous changes (Moulaert et al., 2016, p.174). 

3. Based on a profoundly culturally embedded explanation of actors and institutions’ 

rationales, it has limitations when explaining further extrapolations and comparisons 

(Schmidt, 2009, p.132-133). 

6.E. Discursive institutionalism 

Discursive institutionalism pays attention to creating meanings (Katzenstein, 1996; Kjaer & 

Pederson, 2001; Hay, 2006 as cited in Schmidt, 2009, p.132-133). Where sociological 

institutionalism focuses on cultural norms, discursive institutionalism turns into short-term 

contextual meanings. Through a combination of historical, sociological, and rational choice Neo-

institutionalisms, institutions are historically evolving, socially constituted, and with interest-

based interactions between actors. Discursive institutionalism has also been named “ideational 

institutionalism”, “economic constructivism”, or “constructivist institutionalism” (Schmidt, 

2009, p.132-134). 

Focusing on discourse allows a dynamic conceptualization of how actors work, as it enables or 

disables actors’ coalitions that carry actions within institutional settings. Power-distribution 

shifts are the drivers of change in Neo-institutionalism strands, and it can manifest in rule 

interpretation, enforcement, or veto powers (Mahoney & Thelen, 2010, p.4).  
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Discursive institutionalism focuses on actors’ mechanisms of legitimization, creation, and 

persuasion of ideas and their adoption to strengthen or weaken such institutional practices 

(Schmidt, 2009, p.127-128, 136). This “Logic of communication” diverges from historical 

institutionalism in its less path dependency-driven logic and the inclusion of exogenous and 

endogenous factors of change (Mahoney & Thelen, 2010, p.7-8). The main challenge for 

discursive institutionalism is when discourse matters and how. As it presents causality problems, 

it must be carefully contextualized to be interpreted (Schmidt, 2009, p.137). 

 

Figure 2 Scholars’ use of the four neo-institutionalisms: Rational (RI), 

Historical (HI), Sociological (SI), and Discursive (DI) (Schmidt, 2009, p.139) 

6.F. Institutional change and maintenance 

Neo-institutionalisms explain change and stability mainly through environmental causes, 

whereas Change Agents theory provides a framework to understand endogenous actors’ 

behavior. Planning policies’ arrangements can generate incentives for change because dominant 

actors’ coalitions put pressure through the institutional setting (Mahoney & Thelen, 2010, p.9-

10)(Sorensen, 2015, p.24). Compliance depends too on the different cultural spheres that 

converge over specific settings, adding conditioning factors that contest how rules are enforced 

and interpreted (Knieling & Othengrafen, 2009). 

This uncertainty compensates for certain actors’ lack of power in the decision-making processes 

or during policy implementation. The institutional setting makes actors choose some actions 

over others following an opportunity criterion (Moulaert et al., 2016, p.174). The wider the 

uncertainty or the number of stakeholders, the lesser rule compliance, and the more incentives 

to coordinate discourse around coalitions (Schmidt, 2009, p.139) 
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7. Actors as change agents 

7.A. Agency, Structure, Institutions, and Discourse (ASID) model 

Actors are essential to observe changes in planning institutions. Both formal and informal ones 

have spatial and temporal limits framing their strategies. The Agency, Structure, Institutions, 

and Discourse (ASID) model by Moulaert et al. (2016) combines such elements with neo 

institutionalism mechanisms to explain changes: 

• Agency (A) is the individual or collective interests of actors to shape a specific space in a 

certain way, using institutions & other tools. 

• Structure (S) is short to a medium-run context where actions take place. It comprehends 

a wider area than the micro-local scale and determines actors’ interaction possibilities, 

resources, and capabilities (Moulaert et al., 2016, p.170). 

• Institutions (I) are the “enduring socialized structure”, a similar definition to Streeck & 

Thelen or Mahoney & Thelen ones. 

• Discourse (D) creates imaginaries and meanings that provide narratives to mobilize or 

de-mobilize specific agencies or actors (Moulaert et al., 2016, p.170-171). 

ASID model shows that planning changes relate actors successfully timed strategies (Mahoney 

& Thelen, 2010, p.15). In places as this research case study, in the Valencian rural-urban fringe, 

the strategies also depend on actors’ coalitions to defy discursive hegemonic and counter-

hegemonic understandings of space (Gallent, 2006, p.393). 

 

Figure 3 Input model for a theory of gradual institutional change. Modified 
from (Mahoney & Thelen, 2010, p.15) 

7.B. Types of institutional change 

According to Mahoney & Thelen (2010), change depends on which actors have strong or weak 

veto and interpretation capabilities. Institutions may change in four ways: Displacement, 

Layering, Drift, or Conversion (Mahoney & Thelen, 2010, p.15-18). These are not absolute 

categories, as one change might apply to different rules. These do not require a critical juncture, 

as institutional changes usually are incremental or gradual (Schmidt, 2009, p.130). 
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• Displacement implies the removal of previous rules or policies for new ones. It is the 

renounce of previous institutional settings. New settings are usually introduced by 

losers of the previous institutional sphere, provoking a complete renewal of the 

institutional setting. It is usually a fast process and comes with deep systemic changes 

(Mahoney & Thelen, 2010, p.16). 

• Layering seeks a reform that comes with new rules without eliminating the former ones. 

It involves additions, amendments, or reforms. If deep enough, layering can alter 

institutional embedded dynamics. This change type is usual where actors in charge lack 

the resources to enact displacement (Mahoney & Thelen, 2010, p.16-17). 

• Drift is a process of decay where no new rules are enacted. Effectivity and enforcement 

of old rules no longer work because the environmental setting has changed. This process 

can be intentional or a result of actors’ neglect (Mahoney & Thelen, 2010, p.17). 

• Conversion happens when existing rules are interpreted in a substantially different one 

than the previous one. Actors disadvantaged by an institution might force this type of 

institutional change but with enough power to bend its ambiguities in their favor 

(Mahoney & Thelen, 2010, p.17-18). 

 Displacement Layering Drift Conversion 

Removal of old rules Yes No No No 

Neglect of old rules - No Yes No 

Changed impact/enactment of old 

rules 

- No Yes Yes 

Introduction of new rules Yes Yes No No 

Table 2 Types of Gradual Change (Mahoney & Thelen, 2010, p.16) 

7.C. Veto and interpretation powers 

Actors have veto capabilities and interpretation powers to push their agendas through 

institutions. Depending on who controls rule enactment and enforcement and their relative 

position within the rest of the actors, they can veto rule changes or interpret the existing norms 

(Mahoney & Thelen, 2010, p.18-19). Veto and interpretation possibilities condition institutional 

change types. 

Displacement is less likely to happen when many actors have strong veto powers and weak 

interpretation capabilities. Strong veto powers make more likely modest changes such as Drift 

or Layering, depending on if actors have strong or weak interpretations capabilities. Conversion 

occurs when institutions allow discretionary interpretations, transforming institutions without 

substituting them (Mahoney & Thelen, 2010, p.19-20). 
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System complexity and resource mobilization are crucial for actors’ agendas. Usually, veto 

powers are exercised by the strongest actors, where actors in the “opposition” or losing side will 

rely more on the interpretation capabilities. Interpretation modifies the law’s applicability, while 

veto directly abides new rules from happening. Elements as the administrative capabilities and 

institutional power share become crucial to apply or stop a planning policy change (Mahoney & 

Thelen, 2010, p.20-21). 

  Characteristics of the targeted institution 

  
Low levels of discretion in 

Interpretation/Enforcement 

High levels of discretion in 

Interpretation/Enforcement 
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Layering 

(Creation of new policy without 

elimination of old) 

Examples: Most constitutional 

revisions, new planning laws and 

policies that build on prior system, 

incremental revisions to Official Plans, 

adding new measures such as 

Environmental Impact Assessments to 

existing development control regimes 

 

Drift 

(Transforming of stable policy due to 

changing circumstances) 

Examples: Failure to reform welfare 

policies to respond to economic and 

social changes, failure to revise 

municipal boundaries in growing city-

regions. 
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Displacement 

(Formal reform, replacement, or 

elimination of existing policy) 

Example: Normal policy changes 

 

Conversion 

(Internal adaptation of existing policy 

through changes in implementation) 

Example: non-enforcement of existing 

policies such as pollution regulations 

by EPA under Republican 

administrations in U.S. 

Table 3 Examples of Institutional Change (Sorensen, 2015, p.19) 

7.D. Categories of change agents 

Olson (1965) defines Actors (or agents) as groups voluntarily formed to pursue common goals. 

Wallis (2010, p.221,223) uses this definition to distinguish between individuals, organizations, 

and Government, being the latter a third-party enforcer. Instead, this paper will use Olson (1965) 

definition and Rye et al. (2018, p.196) distinction between formal and informal actors. Informal 

actors are those whose governance is not established in law. They participate in the institutional 

setting, but they are not part of the public sector as formal agents do.  
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Despite this, they can influence formal agents’ balance of power and push for their agency 

(González & Healey, 2005 as cited in Rye et al., 2018, p.197). Both actors’ types can be 

categorized through Mahoney & Thelen (2010) types of change agents: Insurrectionaries, 

Symbionts (parasitic or mutualistic), Subversives, and Opportunists (Mahoney & Thelen, 2010, 

p.23). 

 Seeks to Preserve 

Institution 

Follows Rules 

of Institution 

Insurrectionaries No No 

Symbionts (Parasitic/Mutualistic) Yes No 

Subversives No Yes 

Opportunists Yes/No Yes/No 

Table 4 Types of Change agents. Modified from  (Mahoney & Thelen, 2010, p.23) 

Insurrectionaries do not follow the rules of institutions nor want to preserve them. This actor is 

usual when several institutions reinforce one another and create broad limitations for certain 

actors to pursue their agenda. If it succeeds, it produces Displacement changes (Mahoney & 

Thelen, 2010, p.23-24). 

Symbionts can be parasitic or mutualistic. Group self-interest feeds their behavior, obtained by 

not respecting institutional organization rules. Parasitic affect the institution negatively in the 

long run, while Mutualistic contribute institutional equilibrium by expanding coalition’s support 

while not being loyal to institutional rules. When symbionts are the dominant change agent, the 

outcome depends on whether if they are interested in institutional survival (mutualists-

Conversion) or not (parasites-Drift) (Mahoney & Thelen, 2010, p.24-25). 

Subversives are not interested in institutions’ permanence, but to topple them down, they do 

not break its organizational rules. This actor promotes internal changes forming institutional 

reform coalitions. In the institutional context where subversive actors are dominant, change 

requires slow coalition-building processes. This institutional environment is ideal for Layering 

processes adding reforms to old rules (Mahoney & Thelen, 2010, p.25). 

Opportunists adjust their behavior towards rule compliance and institution persistence 

depending on their agenda. They tend to be conformist and submissive to the dominant status-

quo, making change more difficult. When they are favorable to change, they support 

Conversion, opening old rules to new interpretations (Mahoney & Thelen, 2010, p.26-27). 
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A coherent methodology to explain planning changes must address that, as far as they shape 

one another, actors’ behavior to implement their agenda depends on the contingent context 

and institutional and cultural environment. As previously said, institutional change is a tensioned 

equilibrium filled with uncertainty between supporters and challengers. 

 

 Allies with Institutional 

Supporters 

Allies with Institutional 

Challengers 

Insurrectionaries No Yes 

Symbionts (Parasitic/Mutualistic) Yes No 

Subversives No No 

Opportunists Yes/No Yes/No 

Table 5 Coalitional alignments of change agents’ types (Mahoney & Thelen, 2010, p.30) 

 

  Characteristics of the Targeted Institution 

  
Low levels of discretion in 

Interpretation/Enforcement 

High levels of discretion in 

Interpretation/Enforcement 

Characteristics 

of the Political 

Context 

Strong Veto 

Possibilities 

 
 

Subversives 
(Layering) 

 
 

Parasitic Symbionts 
(Drift) 

Weak Veto 

Possibilities 

 
 

Insurrectionaries 
(Displacement) 

 
 

Opportunists 
(Conversion) 

Table 6 Contextual and institutional sources of Change Agents (Mahoney & Thelen, 2010, p.28) 

8. Actions, agency, and coalitions 

8.A. Actions and interactions with space 

Mahoney & Thelen (2010) change agents’ systematization helps understanding how institutional 

change and change agents operate, but it does not show which actions are taken to pursue an 

agenda. Bork-Hüffer et al. (2016), Modes of Interaction of Agents, Agency, and Space in the 

Socio-Spatial Dialectic categorize actions allows listing soft actions that work simultaneously 

with more institutionalized, normative behaviors (Bork-Hüffer et al., 2016, p.141). 
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 MODES OF INTERACTION IN THE SOCIO-SPATIAL DIALECTIC  

 Social (re)production of space  (Re)production of agency  (Re)production of power geometries  

 Maintenance… 

Modification… 

Molding… 

Making… 

… of space 

Suppression… 

Structuring… 

Support… 

Stimulation… 

… of agency 

Resilience… 

Reworking… 

Resistance… 

Revolutionary… 

… acts 

 

     

Table 7 Modes of Interaction of Agents, Agency, and Space. Modified from (Bork-Hüffer et al., 2016, p.136) 

Social (Re)production of Space are actions effects that directly intervene in the physical 

environment and its interactions with the urban fabric (Bork-Hüffer et al., 2016, p.137): 

• Maintenance keeps, reinforces, and adapts the existing activities in space to a specific 

context. They do not change the existing power geometries nor intend to do so. 

• Modification happens when informal actors unintentionally, slow, and gradually change 

the space while working with the existing institutional rules. 

• Molding is like Modification, but its changes are intentional. 

• Making creates a space, structuring new socio-spatial relations amongst agents. Its 

results may differ from the expected objective. 

The (Re)production of Agency speaks of agents’ capabilities to enable an agenda. It can promote, 

frame, restrict, or hinder agents’ practices in the pre-existing institutional power setting (Bork-

Hüffer et al., 2016, p.138): 

• Suppression impedes or deactivates other actors’ agencies. 

• Structuring conditions agency capabilities, determining possible actions through socio-

cultural or material space restrictions. 

• Support are spatial actions that facilitate agents’ purposes. 

• Stimulation significantly fosters specific policies or agendas. 

The (Re)production of Power Geometries refers to how actors’ different positionalities interact 

in the urban sphere (Bork-Hüffer et al., 2016, p.140-141). Contestation over the urban space 

results in a constant negotiation on how the environment is shaped: 

• Resilience happens when agents adapt to power structures. 

• Reworking are actions designed to reduce systemic inequities or inefficiencies without 

openly defying institutional order. 

• Resistance seeks to mobilize actors’ resources when space is contested. 

• Revolutionary acts seek to rework institutional power balances completely. 
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Bork-Hüffer et al. (2016) ground the Change Agents model, heavily theoretical and normative 

when applied to specific cases (Rocco & Thurston, 2013, p.38). These ideas speak of agenda 

actions and institutional behaviors, but how does agency form? When do actors mobilize? 

8.B. Actors’ coalitions & agency 

As almost any public policy, spatial planning relies heavily on compromise. Based on contingent 

power relations, dominant actors define planning instruments and introduce change (Servillo & 

Van Den Broeck, 2012, p.56). Institutional reproduction and survival deal with actors’ agency 

maximization, which might induce change or maintain the path dependent status quo 

(Morrison, 2017, p.2558). 

The ruling formal institutional actors usually lead change, but they need alliances with other 

actors to avoid serious contestation. Sharing a frame of problematization, cultural values, or 

rule-understanding ease cooperation (Servillo & Van Den Broeck, 2012, p.48). Dominant change 

actors need to set a Discourse that maximizes ruling coalition gains over other actors’ 

worldviews and interests (Imran and Pearce, 2016, p.104). Effective governance builds 

legitimization among relevant formal and informal actors (Benford & Snow, 2000; Ansell & Gash, 

2007; O’Brien, 2012; Souto-Maior & Gondim, 1992 as cited in Follador et al., 2018, p.11,12). 

 

Figure 4 The strategic-relational perspective of the Social Construction of Planning Systems (Servillo & Van Den 
Broeck, 2012, p.47) 

Urban planning fosters this logic as it operates in a limited space, with limited resources and 

with change-resistant policies once they are enacted. Even with the need for cooperation, 

influential coalitions’ power will displace other interests. Inside the contingent nature of power 

and the constraints that path dependencies provoke, some identifiable elements can ease actors 

to mobilize for or against change: 
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• The prevalence of powerful stakeholders: ruling actors might seek to remain in power 

by widening ruling coalitions or coercing change mechanisms by limiting participation. 

Institutional survival and effectiveness, which might depend on change, could be put in 

second place for ruling actors to preserve the status quo (Morrison, 2017, p.2574). 

• The means of marginalized actors: if actors not included in the ruling coalition or 

decision-making procedures have enough means for contestation. When coordination 

within existing institutional arrangements fails, change contestation or mobilization is 

more likely to happen (Harty, 2005 as cited in Morrison, 2017, p.2559, 2560)(Rocco & 

Thurston, 2013, p.44). 

• The absence of solid accounting procedures (Rocco & Thurston, 2013, p.56). 

• The existence of multiple fora: opening participation in collaborative governance 

without coordination mechanisms may weaken the unity of institutional arrangements, 

debilitating implementation processes (Ansell & Gash, 2007; O’Brien, 2012 as cited in 

Follador et al., 2018, p.17). 

• The perception of inclusion in the process: rather than the actual inclusion or even the 

quantity of participation processes, the quality of interactions among actors is critical in 

triggering actors against planning changes (Follador et al., 2018, p.18). 

9. Methodology 

9.A. Onwards to operationalization 

Complex institutional systems such as urban planning usually rely on historical Neo-

institutionalism concepts of sudden exogenous drivers of change (Sorensen, 2015, p.25-26, 29). 

This methodology incorporates endogenous, short, and mid-term actors’ actions and roles to 

complement path dependence explanations. It aims to be a reliable, replicable, qualitative tool 

that can successfully explain change and resistances in planning. 

To answer the question “Under what conditions can informal actors influence path dependence 

dynamics” in spatial planning policy changes, we must look at who has the power and what are 

the limits of its implementation (Taylor, 2013, p.697). A framework to work through multi-scalar 

planning layers needs to shed light on invisible mechanisms that have visible implications (Rocco 

& Thurston, 2013, p.39)(Moulaert et al., 2016, p.181-182). 
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9.B. Actors and Gradual Change Framework (GCF) 

In previous sections, this paper has developed path dependence, neo-institutionalism, and 

change agents’ ideas. Path dependence reinforces existing frameworks and practices, but 

institutions may overcome them when ruling actors change, opening paradigms for contestation 

(Follador et al., 2018, p.18). Actors’ strategies consider structural architecture (structurally 

inscribed strategic selectivities) and critical junctures (structurally oriented strategic 

calculation)to select their actions (Servillo & Van Den Broeck, 2012, p.47). 

 

Figure 5 Hegemonic & counter-hegemonic coalitions and their interaction (Servillo & Van Den Broeck, 2012, p.52) 

One of the few attempts to operationalize these ideas is the Gradual Change Framework (GCF). 

GCF considers both actors’ actions and structure in a socially constructed, historically contingent 

when institutional change happens. This scheme uses Mahoney and Thelen (2010) categories of 

Drift, Conversion, and Layering with the initial institutional setting and change agents’ actions 

to understand its outcome (Rocco & Thurston, 2013, p.39). 

 Drift Conversion Layering 

Initial institutional 

ambiguity or 

malleability: 

Low High High 

Institutional 

structures induce 

change through: 

Path dependence, creating 

status quo bias 

Granting actors 

discretionary capacities 

to alter institutional 

meanings 

Coupling of multiple 

institutions; differential 

growth 

Change agents must 

have access to 

discretionary, 

intellectual, or 

material capacities 

to: 

Keep institutional updating 

off the policy agenda 

Manipulate 

interpretation of 

institutional rules 

Sponsor and carry out 

modest changes or 

propose marginal 

amendments 

Final institutional 

outcome 

Institution must not change, 

but institutional outcome 

post-drift must not be 

similar to institutional 

outcomes pre-drift 

Institution post-

conversion must be 

functionally different 

than institution pre-

conversion 

Initial institution must 

change and should 

become similar to the 

institution that was 

layered on top of it 

Table 8 Empirical indicators for processes of GCF (Rocco & Thurston, 2013, p.40) 
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This scheme leaves room for socio-cultural elements together with the institutional setting and 

actors’ agenda motivations. In GCF, the leading endogenous elements are how institutional 

structures induce changes gradually, creating a differential margin of action among actors for 

resource allocation (Rocco & Thurston, 2013, p.43). Both elements combined produce a change-

type outcome that defends or defies the previous status quo. 

• Drift in GCF is the result of inaction in willful change. Due to a lack of interest 

coordination, actors cannot change the institutional setting due to strong veto powers 

and high discretion in rule implementation (Rocco & Thurston, 2013, p.43-44). As 

institutions are not malleable, change depends on exogenous contextual shifts, varying 

institutional performance. Here, Change Agents are Parasitic Symbionts that try to block 

institutional reform, mobilizing resources to keep it off the agenda (Rocco & Thurston, 

2013, p.45, 47, 54). 

• Conversion in GCF allows high malleability. Weak veto possibilities and high 

interpretation powers determine how the institution implements its processes (Rocco 

& Thurston, 2013, p.43-44). Change agents operate as Opportunists that reluctantly 

remake institutions. They change institutional interpretation by making modest 

changes, such as changing policy definitions, goals, or resource allocation (Rocco & 

Thurston, 2013, p.46-48). Distinguishing this process from Drift depends on change 

actors’ active role (Rocco & Thurston, 2013, p.52). 

• Layering in GCF occurs willingly in environments with solid veto possibilities and low 

interpretation capabilities. According to Schickler (2001 as cited in Rocco & Thurston, 

2013, p.43-44), this process happens when institutions defy previous or parallel 

institutions, offering an alternative setting. Layering might happen due to changes in 

public support for previous arrangements or its lack of adaptability for new 

circumstances (Rocco & Thurston, 2013, p.48). As this change of public support opens a 

window for change, conflicts may arise between supporters of the previous 

arrangement and Subversives change agents. That is why Layering requires marginal 

amends and advocacy (Rocco & Thurston, 2013, p.50, 51). 
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9.C. An Embedded Gradual Change Framework (EGCF) 
In a broad sense, this research seeks who and how can influence planning policies and change 

path dependencies patterns. After revisiting institutional change, change agents, actors’ actions 

in space, through the gradual change framework lens, this thesis proposes an Embedded Gradual 

Change Framework (EGCF) methodology. EGCF incorporates a broad definition of path 

dependency to emphasize environmental elements' relevance when analyzing spatial planning 

changes implementation. 

 

Figure 6 Embedded Gradual Change Framework. Self-made 

Here, Agency refers to the actors' interest to implement a specific power balance. Structure to 

the short to the mid-term contextual configuration. Institutions as settled policies and rules 

which are not easily changed. Discourse provides the long-standing imaginaries that mobilize or 

de-mobilize actors. Taking as a base the ASID model (Moulaert et al., 2016) in combination with 

GCF (Rocco & Thurston, 2013), EGCF provides a complete unit of analysis:  

• Agency and Structure allow room for Mahoney & Thelen (2010) Types of Change Agents 

and Bork-Hüffer et al. (2016) actors’ actions and modes of interaction with space. 

• Institutions and Discourse set the path dependencies and long-term environmental 

phenomena. Institutions introduce past actions and policies that create resistance to 

change with neoinstitutional theories (Taylor, 2013)(Follador et al., 2018). Discourse 

adds the cultural element of actors’ worldviews (Servillo & Van Den Broeck, 

2012)(Othengrafen & Reimer, 2013). 

The ANNEX I provides a short explanation on how to embed theories into a handbook to better 

navigate the EGCF methodology.  
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9.D. Analysis tools and data collection 

The selected case study shows informal actors’ resistance when implementing a planning 

change. The change is the CV-500 road reduction from a 4-lane road to a 2-lane road, as part of 

the Regional planning Albufera Landscape Program (Programa Paisaje Albufera). This research 

uses the following methods: 

• Historical narration to understand path dependencies and Valencian cultural and 

institutional environment (Abbott & Alexander, 2004, p.8-9). Additionally, a timeline will 

detail the analysis of the interventions of Programa Paisaje Albufera. 

• Formalization through Embedded Gradual Change Framework (EGCF) methodology built 

upon several theories fixes an analysis structure (Abbott & Alexander, 2004, p.12-13). 

This will be structured upon a table and an actors’ map. 

• Document analysis. 

The Analysis section will refer to the historical and cultural path dependencies, actors’ behavior, 

and the spatial planning changes proposed by the Albufera Landscape Program. The information 

will be extracted from multiple sources: 

• The Albufera Landscape Program (ALP): focusing on its interventions (i1, i2) in Area 1. 

• Public documents: Spatial planning-related Laws, programs, reports, and policy 

documents, as well as Regional Parliamentary sessions. These will be extracted from the 

Regional Government (gva.es) and Parliament (cortsvalencianes.es) official websites 

and through a request of public documents regarding the ALP. Additional sources may 

include National and EU reports. 

• Academic papers: that will provide quality and contrasted information about the case 

study and the studied institutions. 

• Local, Regional, and National media: newspapers, conferences, and radio programs add 

sources to interpret public documents and provide structural and discursive context. 

• Graphic materials: maps, figures, images, and photographs to better illustrate the 

spatial uniqueness of the case-study area. 

• Primary sources of information including 1970s propaganda leaflets, photographs, and 

projects from the urbanization proposal and actual on-site photographs. 

• Quantitative longitudinal and cartographic data: extracted from the Institut Cartogràfic 

Valencià (icv.gva.es), ARGOS.gva, the Instituto Nacional de Estadística (INE), and the 

Valencia city hall (valencia.es) (Ayuntamiento de Valencia, 2020) official websites to 

reinforce affirmations and support other information sources.  
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Map 2 First toponymic map of the Albufera de Valencia (1982), the case study area. (Martínez Llorens, 2019, p.66) 
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10. Case study: delving into the Valencian context 

10.A. EU & State: A frame of a frame 

Spanish central government and EU planning and environmental legislation affect planning even 

without direct urban competencies. This lack of competencies was settled by the Constitutional 

Court judgments (STC 61/1977; 164/2001; 141/2014) other than provide a general subsidiary 

categorization and sectorial competencies framework that affect planning (García Rubio, 2015, 

p.190). According to the art. 25.2 of the Law 7/1985, of the 2nd of April, Regulating the Bases of 

the Local Regime (LBRL) (Jefatura del Estado, 1985), the execution and planning of urban 

competencies in Spain belong to the municipal level, and its legislation, to the regions. 

Municipalities have more independence in managing and competencies from the State 

depending on how big they are (art. 26 LBRL). The central government exercises its authority in 

the municipalities collaborating through the Diputaciones, who coordinate the Province smaller 

municipalities, advising in economic policies, distributing and funding some developments in the 

Province. Regional Governments rule over the Comunidades Autónomas (CC.AA.) and have 

competencies in spatial planning legislation and ordination and supra-municipal plans. The 

complex and tight public-led planning process, sectorial legislation, and multi-level 

competencies affect planning clarity and limit change impacts (Galera Rodrigo, 2016). 

The Law of the Land of the 12th of May 1956 (LS56) (Jefatura del Estado, 1956) urban legislation 

basic premises were a strong public-led and highly regulated zoning and land usage. The current 

State legislation is the Royal Legislative Decree 7/2015, of the 30th of October, which approves 

the consolidated text of the Urban Land and Rehabilitation Law (TRLS15) (Jefatura del Estado, 

2015). This Law which fills the potential gaps of autonomic legislation, adds fundamental rights 

and catalogs land types (Galera Rodrigo, 2016, p. 490). It also seeks to amend the separation 

between urban planning (Planeamiento Urbano) depending on municipalities, and Spatial 

Planning (Planeamiento Territorial), which depends on the Regions.  

Despite improvements, abuses and corruption have always found their way to bend plans and 

impoverish the territory in Spain, even before Francoism (Gherghina & Volintiru, 2017, 

p.117)(Rosas et al., 2013)(Criado, 2016). Urban policies accountability becomes complex when 

processes dilute in time and have shared responsibilities. Many authors suggest that open 

citizen participation could result in a more representative, fair urban policies (Lago-Peñas & 

Martínez Vázquez, 2013 as cited in Farinós Dasí & Gomis Fons, 2018, p.471) (Stokes, 2005). 
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Urbanistic corruption is a problem in Spain, as pointed out by the “2006 UN Special Rapporteur 

about the right to an adequate living standard”:  

“Problems of corruption in the country derived, fundamentally, from the possibilities 

provided by the Land Law to requalify land, which has come to suppose that the 

requalification of land was used as a source of financing for political parties. It has 

also been stated that some politicians and officials took advantage of this situation 

for their benefit […] that they occupy positions of importance […] have access to 

confidential information in relation to urban planning and management […] thus 

such as the ability to influence urban planning; and it is that according to 

independent estimates, 26% of the town councils’ income comes from urban 

speculation” (Manero Salvador, 2015, p.348). 

In the 60s, coastal tourism and Francoist boosterism policies merged in the 1963 Law of Centers 

and Zones of National Touristic Interest, enlarging coastal land and urban speculation (Farinós 

Dasí & Cortés Tovar, 2010, p.148)(Galiana Martín & Barrado Timón, 2006, p.81). Nowadays, 

urbanistic corruption manifests mainly through adjudication contracts, megaprojects, and minor 

modifications of the General Urban Ordination Plan (Plan General de Ordenación Urbana). 

 

Map 3 Centers of Touristic National Touristic Interest (1963) remarking Valencia city and province.                     
Modified from (Tudela & Delgado, 2018, p. 30) 
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In 1986, Spain entered the European Economic Community (EEC), passing vital environmental 

legislation that affected planning. Later, urban methodologies (LEADER; ISUDS; MAREMED), and 

pacts such as the EU 2020 Territorial Agenda (European Commission, 2014), the Amsterdam 

Pact, the Leipzig Charter, and others started to slowly shape multi-level Spanish governance in 

planning (Farinós Dasí & Cortés Tovar, 2010, 161)(Farinós Dasí & Gomis Fons, 2018, p.466-

468)(Peters & Pierre, 2012, p.76). Despite this, the Law 27/2013, of the 27th of December, on 

Rationalization and Sustainability of the Local Administration (LRSAL) (Jefatura del Estado, 

2013), limits local autonomy in favor of the Diputaciones, going against territorial cohesion and 

integrated management of the environment (Galera Rodrigo, 2016, p.493). 

10.B. Comunitat Valenciana - History, economy, and politics 

Valencian Regional Government (the Generalitat Valenciana) regulates all the processes, the 

times, the actors involved, and the strategic principles for spatial coordination. It builds upon 

the recently approved Legislative Decree 1/2021, of the 18th of June, of the Council for the 

approval of the consolidated text of the Law on spatial planning, urban planning, and landscape 

(LOTUP) (Generalitat Valenciana, 2021c) that substitutes the Law 5/2014, of July 25, of the 

Generalitat, of Spatial Planning, Urban Planning, and Landscape, of the Valencian Community. 

Before 2004, no cohesive law regulated planning in the Region (the Comunitat Valenciana). 

The Valencian Region has had a strong regional identity since the early decentralization project 

of the 2nd Spanish Republic (1931-1939). After Francoism (1939-1978) and right after the 1978 

Constitution, regions were reinstated over the Provinces system (Prytherch, 2006). Valencian 

self-identity is built in opposition to Catalan identity and Madrid centralism (Hernández i Martí, 

2006 as cited in Alcalá-Santaella et al., 2011, p.209-210). In their first Regional elections (1983), 

the social-democratic candidate Juan Lerma (PSOE-PSPV) won and started improving 

commercial connections of Valencia through the Mediterranean arch with EU funds (Alcalá-

Santaella et al., 2011, p.213). This will deepen the deindustrialization of the northern industrial 

area of Valencia (Sagunto), pushing the Region towards tourism and a third sector economy. 

The PSOE Regional Government approved the Law 6/1994, of the 15th of November, Regulatory 

Law of Urban Activity (LRAU) (Generalitat Valenciana, 1994) opened the door to private-public 

partnerships in urban planning (Nogués Galdón, 2007). Driven away from the Regional 

Government in 1995 by the center-right absolute majority of the Partido Popular (PP), the LRAU 

was used to develop an environmentally unsustainable territorial model, profoundly indebted 

and based on mega-projects for tourism promotion (Lloret Gual & Farinós Dasí, 2018a, 

p.85)(Alcalá-Santaella et al., 2011, p.216, 220). 
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The PP governed in Valencia and the Region until 2015, when a tri-partite leftist coalition won 

the Municipal and Regional elections. Revalidated in 2019, the actual Tri-partite Government 

has 52 out of 99 regional parliament seats. Ximo Puig presides (PSOE-PSPV, 27 seats), supported 

by Compromís (17 seats), and Unides Podem (8) (ARGOS, 2019)(Farinós Dasí & Gomis Fons, 

2018, p.472). This institutional configuration has created a complex environment to manage. 

Regional spatial planning is trying to solve this with plans such as the PATIVEL, which affects 63% 

of all Valencian natural spaces, wetlands, and other environmentally fragile areas (Farinós Dasí 

& Cortés Tovar, 2010, 141, 155). Previous projects and plans were either delayed in approval or 

never had the normative strength to force its compliance. 

10.C. Comunitat Valenciana – Spatial dimension 

The LOTUP is the touchstone of the long tail of territorial figures of planning and guiding 

principles that spatially order the Valencian Region. General Urban Ordination Plan (PGOU) that 

depends on the municipal decisions is divided in Valencian legislation as Structural Ordination, 

for a general view on areas, & Detailed Ordination, which presents cohesive, comprehensive 

planning (art. 19 LOTUP). Other infra local tools (Partial Plans, Inner Reform Plans, and Detail 

Studios) add detail to those figures. 

The LOTUP also refers to three principles and several supra-municipal tools that depend on the 

Region: the green infrastructure, the landscape, & the rational use of land (arts. 4-13 LOTUP). 

Supra-municipal tools such as the Territorial Strategy of the Comunitat Valenciana (Estrategia 

Territorial de la Comunitat Valenciana, ETCV), or Territorial Action Plans (Planes de Acción 

Territorial, PAT), like PATIVEL & PATEVAL develop these principles. 

10.C.1. Green Infrastructure 
The green infrastructure is the basic territorial system of areas and places of most relevant 

environmental, cultural, agricultural, and landscape value (art 4.1 LOTUP). This concept appears 

with the ETCV in January 2011 during the last PP Government. It aims to connect the coastal and 

inland environmental reservoirs and improve urban coastal zones itineraries & green zones (art. 

4.2 LOTUP). The coastal landscape fulfills a dual function: sewing the territory and facilitating 

productive and reproductive activities (Farinós Dasí et al., 2018, p.290). 

This principle is particularly relevant for our case study. As early as 2011, it puts in value spaces 

such as the Albufera de Valencia and connects it with the transportation network. The green 

infrastructure seeks to create a 1,000m protected open space in front of the coastal landscapes 

and open a soft track (Vía Litoral) that connects all the natural spaces of the coast. Just as the 

Albufera Landscape Program intends to do so (Farinós Dasí & Cortés Tovar, 2010, p.154). 
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Map 4 Green Infrastructure Territorial Corridors & Albufera Landscape Program area (ICV, n.d.-a) 
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10.C.2. Landscape Programs 

LOTUP defines landscape in the following way: "Landscape is any part of the territory, as it is 

perceived by those who inhabit it, whose character results from the interaction of natural and 

human factors" (art 6.1 LOTUP). Interventions in these spaces are of "regional importance" are 

framed by the European Landscape Convention (Council of Europe, 2000), which will lead its 

actions according to quality management and public participation (art. 6.2 LOTUP). The 

landscape will also condition land usage, activities, and infrastructures (art. 6.3 LOTUP). 

This set of directions determines how programs such as the Albufera Landscape Program (ALP) 

should operate. Landscape Programs are specific areas requiring specialized and integrated 

interventions (art.6.4 c) LOTUP). Together with the Landscape Studies and Landscape 

Integration Studies, they are the tools that develop this LOTUP principle. Annex III of LOTUP 

determines its contents, adding public participation and information as conditions for these 

plans (art. 6.5 LOTUP). However, the Law does not set public institutions to apply citizens’ 

demands, turning participation and consultation into an unreliable mechanism. 

10.C.3. Territorial Strategy of the Comunitat Valenciana (ETCV) 

The Territorial Strategy of the Comunitat Valenciana (ETCV) is a legally binding, long-term 

strategic plan that defines objectives by area for 2010-2030 (Generalitat Valenciana, 2011). ECTV 

aims to identify regional opportunities and pursue them through its objectives rationally and 

sustainably (art. 15.2 LOTUP). The relevance of this document concerning the ALP lies in its 

functional area division and its representation of day-to-day displacements in the Region 

(Generalitat Valenciana, 2011, p. 64, 117). 

ETCV territorial division of the territory sets fifteen functional areas following criteria of 

territorial polarity (work-related mobility, consumption, leisure, provision of administrative 

services, and provision of advanced services to companies). This territorial model promotes 

poly-centricity and equilibrium in the city system, diving Valencian territory in three areas: the 

coastal area (Height 100); the intermediate fringe, and the rural system (Farinós Dasí & Gomis 

Fons, 2018, p.473, 475)(Farinós Dasí & Cortés Tovar, 2010, p.153). Regarding the Albufera 

Landscape Program, ECTV's primary interest is how its spatial division situates the population 

nuclei of Perellonet, south of Albufera coastal sleeve, in the southern border between Valencia 

functional region and the Rivera del Xúquer area one as shown in the MAP 4. Additionally, the 

Objective 19 of the ETCV, focused on mobility, does not refer to the specificities of 

displacements through the CV-500. These two weaknesses might contribute to the 

invisibilization of inhabitants of Perellonet.  
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Map 5 Functional Areas of ETCV. Modified from (Generalitat Valenciana, 2011, p.117) 

ETCV’s main criticism is its land-use restrictions, enacted but not correctly implemented unless 

Territorial Action Plans (PATs) are developed (Farinós Dasí & Cortés Tovar, 2010, p.161). Until 

then, the role of territorial coordination is held by the Mancomunidades, voluntary associations 

of several municipalities to share services (Farinós Dasí & Gomis Fons, 2018, p.473). The ETCV 

contemplated compensatory measures to reduce land usage limits impacts, such as the 

Territorial Equity Fund. Foreseen in the Law 4/2004, of 30th of June, of Territorial Ordination and 

Landscape Protection (LOTPP) (Generalitat Valenciana, 2004), but LOTUP eliminated this 

possibility. 
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Map 6 ECTV Mobility in the Valencian Region. Modified from (Generalitat Valenciana, 2011, p.64) 

10.C.4. Valencian Metropolitan Territorial Action Plan (PATEVAL) 

Territorial Action Plans (PATs) are the instrument that develops the ETCV objectives, principles, 

and criteria in specific territories or sectors. Its scope can include several municipal terms (art. 

16.1 LOTUP). PATs can even deviate from the ETCV to adapt it to the specificities of the area, 

reserve certain terrains for supra-municipal infrastructure, change zoning and land uses, and 

modify municipal plans (art. 16.4 LOTUP). 

PATs are a powerful territorial tool where the Regional Government can pull its institutional 

weight over municipalities. The 2015 Valencia Metropolitan Territorial Action Plan (PATEVAL) is 

an excellent example of a relevant PAT for our case study, as the Albufera Landscape Program 

happens in the metropolitan area. It includes four alternatives to the city growth, strongly 

suggesting the Polycentric city model of Nodal Growth as the most sustainable alternative 

(Farinós Dasí et al., 2018, p.293)(Generalitat Valenciana, 2016, p.97):  

1. Concentric Growth. 

2. Axial Growth around central road infrastructure. 

3. Disperse Growth. 

4. Nodal Growth around compact city functional areas. 



4CITIES – EUROMASTER IN URBAN STUDIES 

 

49 
 

 

Map 7 Concentric (top-left), Axial (top-right), Disperse (bottom-left), and Nodal (bottom-right) modes of growth of 
the city of Valencia. Modified from (Generalitat Valenciana, 2016, p.97-100) 

The PATEVAL comes to relevance for our case study for a similar reason as the ETCV: it does not 

contemplate any specific section for the populations located south of the Albufera of Valencia, 

nor it mentions the CV-500 problematic further beyond the ecologic relevance of the Albufera. 

This shows that a systemic, integrated comprehension of the territory is yet to be reached 

(Farinós Dasí et al., 2018, p.298-299). 

10.C.5. Territorial Action Plan for the Green Coastal Infrastructure (PATIVEL) 

The Territorial Action Plan for the Green Coastal Infrastructure (PATIVEL) has considerable 

relevance for the Albufera Landscape Plan. Following art. 17 of the Decree 58/2018, of May 4, 

of the Consell, by which the Territorial Action Plan of the Green Infrastructure of the Coastal 

Region of the Valencian Community and the Catalog of Beaches of the Valencian Community, 

(Generalitat Valenciana, 2018a) It develops the green infrastructure Via Litoral plan. It seeks to 

protect all coastal natural areas in the Valencian Region, deteriorated in favor of constructive 

elements like touristic high-rise apartments, waterfronts, or parking lots (Farinós Dasí & Cortés 

Tovar, 2010, p.153). PATIVEL includes three areas of interest: Settlement System, Green 

Infrastructure, and Mobility. It is the most ambitious documents of the current approved PATs. 

Based on the concepts of Integrated Coastal Zone Management (ICZM), it searches for a better 

Governance of the coastal areas (European Environment Agency, 2000). 
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Approved in May 2018, PATIVEL has been taken to court by the Partido Popular (PP) and an 

Alicante Real Estate development company Torreviñas SLU. On the 11th of February 2021, the 

Superior Court of Justice of Valencia annulated PATIVEL (Sanchis, 2021)(Alicante Plaza, 2021). 

According to the Tribunal, this verdict happened due to the lack of accessory documents in 

PATIVEL, like a Gender Impact Study, a detailed enough Economic Impacts assessment, and a 

proper Environmental Evaluation (STSJ CV 161/2021). The Plan will have to be refurbished to 

pass the Regional Parliament, or the judgment be repealed in court and won. This leaves 

7,500Ha of land, 10% of the Region, in an unclear legal situation, affecting the Albufera 

Landscape Plan in the long run. 

10.D. Valencia – History, economy, and politics 

10.D.1. A city public planning full of path dependencies 

Valencian urban conflicts have been historically three: the city's relationship with its coast, the 

Albufera de Valencia lagoon and its usages, and the fertile traditional Valencian orchards that 

surrounded the city (González Móstoles, 2002, p.289). Valencian public policies profoundly 

changed these spaces' uses and occupation, showing how vital it is to consider historical and 

cultural environments to understand spatial policies. 

 

Map 8 Valencia districts layout. (Ayuntamiento de Valencia, 2021) 
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As Cassimiro Messeguer's 1883 project De Valencia al mar shows, path dependencies started 

shaping the urban pattern early on. The proposal of the Vicente Blasco Ibañez Boulevard (back 

then Paseo al mar) will cut the traditional low-income fishermen area of Cabanyal in two. Until 

2001, the completion of the project was still contested by the neighbors, a symbol of how social 

activism can resist a "path dependent" urban project (valenciaalmar, n.d)(Tiempo Muerto en el 

Cabanyal, 2009). 

Modernist urban reforms started in 1865 with the demolition of the city walls and the Widening 

Plans of 1859 & 1887 (Teixidor, 1976, p.75). The Hygiene movement promoted the ideas of the 

Garden city and promenades, such as Marqués del Turia, Avenida Real, Calle de Serranos, 

amongst others. These reforms show connections between Valencia, Barcelona, and Madrid as 

an entrance point for European urban reforms (Tomás Llavedor & Vicens Salort, 2010, p.214). 

 

Map 9 Late XIX Century urban pattern in Valencia. Modified from (Teixidor, 1976) 
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European ties were visible through the municipal urbanists and their consecutive plans. Federico 

Aymamí Faura (1850-1926), the municipal architect in Valencia (1900-1920), traveled around 

Europe and studied in Barcelona a few years after Ildefons Cerdà i Sunyer (1815-1876) proposed 

the famous Barcelona's 1860s Urban Plan. Aymamí Faura made the Valencia reform project of 

1907 (Museu d’història de València, 2019). His successor was Francisco Javier Goerlich (1886-

1972), son of the Austro-Hungarian consul in Spain and author of the 1928 Urbanistic plan 

(Torreño Calatayud, 2005, p.80, 114, 124). 

After the Spanish Civil War (1936-1939), Valencia shifted from a rural city economy to a service-

based metropolis. According to Alcalá-Santaella et al., (2011, p.202), the city experienced four 

stages:  

1. The great transformation (1957-1979) 

2. From the Right to the city to local priority redefinition (1979-1991) 

3. Crisis and change in the Valencian political hegemony (1991-1995) 

4. Valencian globalization. Urban mega-projects & mega-events (1995-2007) 

Economic and demographic growth kept determining the Valencian landscape as exogenous 

forces until the mid-70s (Teixidor, 2002, p.284). Later, the city spatiality changed via Spain's 

entrance in the European Economic Union (1986) and the 80s regionalization of urban 

competencies (González Móstoles, 2002, p.288). Growth-oriented policies had a prominent role 

in urban policies until the 2015 Government change, but citizen mobilization shaped urban 

public policies in all related periods. Some of the most prominent examples are the uses for the 

Turia riverbed (1958-1969), turned into a park and not a highway; and the 1970s contestation 

over the preservation of the Albufera coastal lagoon surroundings as a Natural Park (1986) 

instead of turning the area into a high-class tourism resort (Farinós Dasí & Cortés Tovar, 2010, 

p.142). 

The following sections will use Alcalá-Santaella et al., (2011) periodization, adding an economic 

crisis period (2007-2015) and a municipalism resurgence one (2015-2021). Afterwards, the 

spatial dimension will detail relevant path dependencies and cultural myths in the city's urban 

milieu and relevant spatial struggles that show a pattern of institutional behavior and neighbor 

resistances dynamics. 
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10.D.2. The great transformation (1957-1979) 

In 1956, when the Franco regime approved the Urbanization Law, almost no municipality in the 

Valencia Region had an approved urban plan (Merlo Fuertes, 2014, p.66). This Law was meant 

to fight land speculation, but it had moderate success due to the deep connections and rampant 

corruption clientelist networks among politicians and businessmen (Tavits, 2009, p. 105)(Zapata 

Osorno, 2016, p.167). 

 

Map 10 Valencia 1956 zenith view. Orthophoto RGB. It can be appreciated that the new river basin still does not 
exist, as well as Vicente Blasco Ibáñez Boulevard (in red), parallel to the Port Avenue, only has its initial phase built. 

Modified from (ICV, n.d.-b) 

Planning and public-led intervention improved roads, enforced industrial zoning, and created 

cheap social housing to ordain the city (Torreño Calatayud, 2005, p.131-136). These are an 

excellent example of how Francoism misused some of Valencia's II Republic’s urban ideas. For 

instance, Valencian garden cities sprawl cheap housing and worsened traffic congestion. The 

absence of a proper commute system kept the bourgeoise in the historic city center and XIX 

widenings (Blat Pizarro, 2002, p.267)(Sorribes Monrabal, 2015 p.177)(Tomás, 2019). 

Until 1950, Valencia was essentially a commercial and administrative center formed by the late 

XIX widenings and incorporated former surrounding villages (Teixidor, 2002). The industrial 

sector grew around the communication network north (towards Barcelona) and west (towards 

Madrid). Traffic congestion started to be a problem (Alcalá-Santaella et al., 2011, p.207). 
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Image 2 New Turia river basin view from the Mediterranean Sea right after its construction (1969). (Náutica Mare 
Nostrum, 2020) 
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Image 3 New Turia river basin. View from the road connection of V-30, V-15 & CV-500 road (1979). (Náutica Mare 
Nostrum, 2020) 
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In 1957, the River Turia periodic flooding left 81 deaths in Valencia (Galera Rodrigo, 2016, p.115). 

The Regime proposed the controversial South Solution (1958) to solve periodic flooding. Started 

in 1965 and finished in 1969-1973, the future use for the now-empty river basin made the local 

and the central government clash, forcing the renounce of three different majors. The central 

Government wanted to build a mega highway to ease traffic congestion, but citizen, academia 

and local elites refusal of the project stopped it. Finally, in 1986 Bofill’s project for an urban park 

was built in the old riverbed (Alcalá-Santaella et al., 2011, p.207-208). 

 

Image 4 Excavators on the Turia new River Basin & envelope commemorating the South Solution (1969, top). 
Comparison between Francoist proposal for the old Turia river basin and actual park based on Bofill’ 1986 design 

(bottom). Modified from (Náutica Mare Nostrum, 2020) (Blasco, 2016) 

In the 60s, Francoist economic policies provoked massive migration flows towards the cities. 

Valencia shifted its economy from the primary sector and developed its industry to embrace 

tourism later and turn into a service city. The Valencian farmers and its fertile orchards (L’Horta) 

kept their cultural relevance in the city margins and metropolitan area (Sorribes, 2007 as cited 

in Alcalá-Santaella et al., 2011, p.205-206). 
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10.D.3. From the Right to the City to local priority redefinition (1979-1991) 

When democracy was reinstated in 1978, Valencia was experiencing massive changes. The 

Levantine coast was a major tourist destination. If in the 50s, the city had 30,800 housing units, 

by 1970, it had 203,511 (Alcalá-Santaella et al., 2011, p.207). In the late years of Francoism, some 

neighborhood associations fostered by leftist clandestine party members like the Spanish 

Communist Party (PCE), started denouncing the lack of urban facilities and poor general 

conditions in the cities (Alcalá-Santaella et al., 2011, p.203)(Galera Rodrigo, 2016, p.115). One 

of the most critical struggles in Valencia was against the urbanization of the coastal sleeve of the 

Albufera, with early environmentalist and social movements like "El Saler per al Poble" (1974). 

(Dolç et al., 2017)(Dolç, 2021, p.66). 

 

Image 5 “El Saler per al Poble” decal (top-left, 1974); Architecture college exhibit poster about the 
60s urbanization plan of the Albufera (top-right, 1974); demonstration announcement posters 

(bottom, 1977, 1978).  (Martínez Llorens, 2019, p. 79, 159, 164, 16) 
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1979 municipal elections brought back to power a center-left coalition between the Spanish 

Partido Socialista Obrero Español (PSOE-PSPV) and the Partido Comunista Español (PCE) (Alcalá-

Santaella et al., 2011, p.203). Social movements and neighborhood associations were very active 

in the urban policies field, promoting social policies, a Valencian Metropolitan Council (1986), 

new urban infrastructure like the metro (1988), and protecting the historic buildings in the city 

center (Alcalá-Santaella et al., 2011, p.210). 

When economic and demographic Growth stagnated, Valencian policies started to orient 

towards urban mega-projects with the 1988 Urban Plan (PGOU). This created frictions between 

the Local Government, the neighbors, and even inside the ruling party. Fernando Martínez 

Castellanos (PSOE) and Ricard Pérez Casado (PSOE), the first democratically elected majors since 

the II Republic, were pressed from both the Regional and Central Governments (PSOE) to force 

their renounce (Enguix, 2020)(Alcalá-Santaella et al., 2011, p.210-214). 

1988 Urban Plan projected, amongst others, S. Calatrava's Ciutat de les Ciències south of the 

Turia empty river basin, but also decimated urban budgets and reduced citizens' participation, 

limited political participation to co-opted associations, and favored urban expansionism (Alcalá-

Santaella et al., 2011, p.214-215)(Stokes, 2005). These controversies will end with giving Local 

(1991) and Regional (1995) Governments to center-right Partido Popular (PP), Rita Barberá (PP), 

and Eduardo Zaplana (PP) respectively (Alcalá-Santaella et al., 2011, p.210). 

These decades were crucial for Spain. It made the Valencian Region a top destination for inner 

tourism, keeping the 60s Francoist economic model of sun + beach (Miralles i Garcia, 2015). 

Fostered by real estate and the construction of tourism residences, urban policies in the city 

kept away the attempts to reconcile Valencia with its water masses. In the coastline, with the 

port expansion avoiding connecting the city center and its beaches. In the river and the Albufera, 

with the orchards’ destruction, the basin change, and the urban sprawl. Both fights followed an 

economic logic of displacement of impoverished populations, a geographical one, within the axis 

West-East towards the sea, and North-South in its historical evolution. 

10.D.4. Crisis and change in the Valencian political hegemony (1991-1995) 

The internal crisis of the PSOE social-democrats, combined with the effects of economic crisis 

and corruption cases, ousted them from local, regional, and central Governments in 1991, 1995, 

and 1996 in favor of the center-right (PP). In Valencia, city identity branding became the vehicle 

for mega-projects and mega-events. On the national and regional scales, urban laws significantly 

liberalize construction (Alcalá-Santaella et al., 2011, p.203-204). Back in the 90s, the turn into 

"entrepreneurial urbanism" was standard in Spain. 
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Some Valencian examples of costly events with limited social return on investments were the 

Ciutat de les Arts i les Ciències; the attempt to make an urban Formula 1 Championship circuit, 

or America's Cup (Alcalá-Santaella et al., 2011a; Gaja, 2006, 2013; Cucó, 2013a, 2013b; Rausell, 

2010 as cited in Camacho Gutiérrez et al., 2015, p.17). These expansionist practices provoked 

widespread institutional corruption of the politicians in charge. Valencia officials tried to develop 

towards Europe through business while reducing social expenditures, fostering neighborhood 

inequalities. This impacted population growth: while during the 1960-1981 period, the city grew 

from 501,777 to 744,748 inhabitants, while in 1991-1995 decreased from 752,909 to 746,683 

inhabitants (INE, 1960; 1981; 1991; 1995 as cited in Alcalá-Santaella et al., 2011, p.205). 

The first Valencian Strategic Plan (1993) consolidated the public-private partnership that will 

root and rot Valencia. Universities, Commerce Chambers, Port Authority, business, unions, and 

some entities from the third sector were supposed to legitimize public action through dialogue 

and consensus. Forum meetings never had regularity, continuity, or veto powers, so their impact 

focused on giving legitimacy to elite consensus focused on boosting growth and urban sprawl. 

(Alcalá-Santaella et al., 2011, p.217-218). Citizens’ opposition to the 1993 Plan revitalized 

neighbor associations to preserve specific spaces, such as Salvem el Botànic (1994), and other 

historical buildings (Alcalá-Santaella et al., 2011, 218-219). In the long run, corruption cases and 

these seeds of municipalism will end center-right political hegemony in the city and the Region 

in 2015. 

10.D.5. Valencian globalization. Urban mega-projects & mega-events (1995-2007) 

Valencian turn into a M.I.C.E. (Meetings, Incentives, Conventions, and Exhibitions) city 

(International Congress and Convention Association, 2007), under the center-right Partido 

Popular. Both the Region & city completed its transition into a third sector city. The Feria de 

Valencia events balanced the loss of prominence of industry. Even so, the main economic boost 

was in the real estate and construction sectors, which created an inflationary bubble in the 

Spanish economy (Alcalá-Santaella et al., 2011, p.219)(Lloret Gual & Farinós Dasí, 2018a, p.84). 

The Generalitat Valenciana regional Government modified the Ciutat de les Arts i les Ciències 

project to allow the Palau de les Arts Reina Sofía, l'Hemisfèric, the Museu de les Ciències Príncipe 

Felipe, l'Oceanogràfic, and l'Agora. Construction companies developed mega-projects and their 

surrounding areas, such as the Francia Avenue. Urban plans were intermediated by private-

public agencies, such as CEYD, FTVCB, or Fivec, used to funnel payments in campaign money and 

a share of benefits in a clear case of clientelism (Peñalosa & Borràs, 2019).  
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Attempts to control land speculation and complete the city never succeeded in this period, 

leaving empty and unfinished plots of land in the middle of the city, such as:  

• The Plan de Acción Integrada (PAI) Grau, a private-public urban instrument meant to prolong 

the Francia Avenue towards the port and complete the Turia river basin park, including a 

part of La Punta quarter. This project is still in court in 2021 (Plaza, 2021b). 

• Parque Central, a 2003 agreement with the Ministry of Development to modify the train 

entrance to Valencia central station and build a park. Unblocked after 2015, this is the 

biggest current urban operation in the city (Valencia Parque Central, 2015). 

• Sociópolis, a pilot project to integrate the city developments south of the city and the 

traditional orchards (Alcalá-Santaella et al., 2011, p.221-222) 

 

Map 11 Aerial view of North train station pre-2015 (Valencia Parque Central, 2015, p.6) 
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Urban sprawl resistances were systematically erased. In 1999, the Metropolitan Council was 

eliminated under the excuse of allowing for more flexibility in Territorial Planning. In doing so, 

Regional Government silenced the social-democratic local governments that participated in the 

Council and complained about the new Valencian policies (Alcalá-Santaella et al., 2011, p.220-

221). Social policies situation worsened, generating massive infrastructure lacks such as twenty-

six public schools made of construction-site barracks, a stark contrast with the money spent on 

the city mega-events (Durà, 2021)(Camacho Gutiérrez et al., 2015, p.19)(Alcalá-Santaella et al., 

2011, p.223). 

These policies did not help the opposition parties, with fewer votes in the 2007 election. Citizens 

movements such as Salvem el Pouet, Defensem la Punta, Salvem l'Horta, Salvem el Cabanyal, 

Salvem el Botànic, and many others organize themselves as an extra-institutional opposition to 

defend against urban speculative processes (Alcalá-Santaella et al., 2011, p.222-224). 

 

Map 12 Train lines projected changes in the 2015 Parque Central project (Valencia Parque Central, 2015, p.23) 
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10.D.6. Economic crisis and corruption: the end of an era (2007-2015) 

The reduced electoral impact of these policies was by both the 5% restrictive electoral barrier 

to gain seats in the Valencian municipalities and the lack of a mobilizing left alternative. 

According to fifteen key interviews made by Camacho Gutiérrez et al., 2015 to actors of the 

business, political, academic, unions, and social movements in 2013, this attitude is the 

Valencian way of "meninfotisme" (me n'hi fot), meaning "I do not care" (Camacho Gutiérrez et 

al., 2015, p.23). However, this is unfair for the informal actors that articulated a neighborhood 

resistance against austerity policies or speculative urbanistic operations before the 2008 

financial crisis & the 2011 Indignados protests. 

Social movements increased significantly after the 2007 local elections (Pineda, 2009; Ganuza & 

Francés, 2012 as cited in Lloret Gual & Farinós Dasí, 2018b, p.42). They demanded to reduce the 

gap between public institutions and citizens or to solve specific problems. Governance, 

participatory budgeting, and commons started to resonate. By 2013, the Generalitat Valenciana 

region had the second-most municipalities with participatory budgeting (18%) right after 

Andalucía (43%) (Farinós, 2014 as cited in Lloret Gual & Farinós Dasí, 2018b, p.42). 

Camacho Gutiérrez et al. (2015, p.16) defines the public policies of Valencian urbanism with a 

simile of the popular regional party: the Fallas, that consist of burning monumental effigies that 

require huge loads of money in its creation. During the 1995-2007 period, the construction 

bubble ravaged the traditional orchards that surrounded the city. The construction bubble burst 

provoked a profound impact on tourism mega-projects and the real estate sector (Camacho 

Gutiérrez et al., 2015, p.21). If new registered housing in 2006 was 5,007, by 2014, this number 

decreased to 696,3. Real estate transactions lowered in the same period from 12,824 to 6,474, 

and the construction sector reduced from 33,462 workers and 3,061 businesses to 12,694 & 

1,653, respectively. On the contrary, the port experienced an activity rise of 47% in the same 

period. Valencia lost its prominence as M.I.C.E destination in favor of other cities, like Barcelona 

(Camacho Gutiérrez et al., 2015, p.18). 

The city model breakdown left behind an elevated land occupation and a shortage of public 

facilities in low-income neighborhoods like Nazaret, Malvarrosa, or Cabanyal. Highly permissive 

legislation allowed constant modifications of the urban plan (PGOU). Changing land usage 

constantly and expanding the city radially around its central nuclei gave the city an incomplete, 

spatially segregated, unfinished look (Camacho Gutiérrez et al., 2015, p.23)(Alcalá-Santaella et 

al., 2011b, p.225 as cited in Camacho Gutiérrez et al., 2015, p.17). 
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Map 13 Valencia among the old Turia basin (north), the new one (south), the city center (west) and port (east), 
showing some conflicts of the city. Modified from (ICV, n.d.-c) 

The 2008 crisis blew the clientelist network created to support Valencian mega-events and 

construction. Corruption cases such as Gürtel, Emarsa, Imelsa, and others started to pop up, 

affecting the center-right Partido Popular at a city, region, and national scale. This culminated 

with left parties of the spectrum: PSOE-PSPV (center-left, social democrats), Comprimís 

(Valencian regionalist left) forming a coalition with municipalism movements (València en Comú, 

later Unides Podem) (Xambó & Ginés, 2012 as cited in Camacho Gutiérrez et al., 2015, p.24). The 

movement was successful and allowed center-left parties to come back to power in the Region 

and Valencia in 2015 with the "Pacts of the Botanic", based on accountability, social facilities 

reinvestment, and citizen participation in decision-making. 

10.D.7. The rise of municipalism and cities for the people (2015-2021) 

The 2015's municipal elections took the Major's office from Rita Barberá (PP) and gave it to Joan 

Ribó (Compromís) that got 9 out of 33 seats in the city. With a tripartite coalition between PSOE 

(5 seats) and València en Comú (3), these parties replicated this formula in the Regional 

Government, where Ximo Puig (PSOE) won the most seats ousting Alberto Fabra (PP) from 

power. These "Botanic Pacts" were replicated after the 2019 elections, with València en Comú 

not getting any seats in the city council but had assigned Government areas (Compromís, 2019)  
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The Governmental coalition organizes as a "zipper" structure, where the responsible positions 

in every area are distributed amongst the tri-partite partners. As the Botanic Pacts stand, the 

main focus of this pact was to open up the public institutions towards citizenship and change 

the productive model of the city and Region. Participatory budgeting was spread, revitalized, 

and applied in all neighborhoods. AUMSA S.A., created in 1986 to facilitate urban projects at the 

municipal scale, started taking an approach closer to Scandinavian or Anglo-Saxon "community 

planning" (Lloret Gual & Farinós Dasí, 2018b, p.41). Urban quality, gentrification, and social 

inequalities are now prioritized (Lloret Gual & Farinós Dasí, 2018a, p.91). 

The new local and regional governments are inspired by new EU trends such as the Integrated 

Sustainable Urban Development Strategies (ISUDS, or EDUSI in Spanish). One example of this is 

the Urban intervention in the Cabanyal-Canyamelar neighborhood (Ayuntamiento de Valencia, 

2018c). This turn into the "micro" scale will require persistence as new processes are meant to 

be inclusive, just, and sustainable (Healey, 1997 as cited in Lloret Gual & Farinós Dasí, 2018b, 

p.51).  

Renewed citizen public and institutional participation also generates hard-to-handle 

expectations. There is yet little academic literature on this new period. Some early weakness 

points by Lloret Gual & Farinós Dasí (2018b, p.41) are overlaps in the institutional actions 

planned by the tri-partite governments that create vertical and horizontal coordination 

problems among Government levels and areas. There is no coordination mechanism for 

functionally dependent councils or a detailed agreement over the city model (Lloret Gual & 

Farinós Dasí, 2018a, p.90-91). 

 

Figure 8 Urban departments distribution among Valencia city hall coalition partners before 2019. 
Modified from (Lloret Gual & Farinós Dasí, 2018a, p.90) 
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10.E. Valencia – Spatial dimension 

10.E.1. Blasco Ibañez Avenue and the Cabanyal neighborhood 

The earliest case of a spatial conflict in modern Valencia is the Blasco Ibañez Avenue and the 

Cabanyal neighborhood. This 3.3km boulevard project, designed by Cassimiro Messeguer and 

named "De Valencia al mar” will run parallel to the Grau, starting from the Jardín del Real and 

ending at the Cabanyal beach, the Malvarrosa (Tiempo muerto en el Cabanyal, 2009). Conceived 

as a linear garden for the Valencian bourgeoisie like Arturo Soria's Madrilenian Ciudad Lineal, its 

completion would have required to destroy most of the traditional fishermen of Cabanyal (Blat 

Pizarro, 2002, p.262, 265)(Tomás Llavedor & Vicens Salort, 2010, p.219)(Lita, 2019).  

 

Image 6 View of the Cabanyal-Canyamelar traditional facades. (Ayuntamiento de Valencia, 2018b) 

Abandoned due to its high cost, the boulevard stops right before the neighborhood (Torreño 

Calatayud, 2005, p.115). Ever since, the low-income Cabanyal-Canyamelar neighborhood, now 

part of the Valencia Poblats Maritims District, has been subject to several speculative processes. 

In the early 2000s, a public-private initiative tool named Special Plan for Protection and Interior 

Reform (PEPRI) tried to intervene in this historical, two flat fisherman housing area (EFE, 

2010).This started a legal battle against the city hall plans to widen the Marina Real Complex up 

north of the port, which contradicted its 1993 given protection as a Cultural Interest Asset (BIC) 

(Hermosilla Pla, 2007)(Herrero García & Soldevilla Liaño, 2015, p.107-110).  
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Neighbors' associations as Salvem el Cabanyal claimed that the central Government had the 

competence to protect the unique physiognomy of Cabanyal against local plans. After 2010, the 

Constitutional Court determined that the Ministry of Culture had the right and obligation to 

protect the area (Santamarina Campos, 2014, p.312). Afterwards, neighbor's associations’ 

projects like Cabanyal Portes Obertes or Escoltem el Cabanyal have tried to create a sense of 

community (Santamarina Campos, 2009, p.928). These initiatives have helped the 2015 tri-

partite coalition to link EU Integrated Sustainable Urban Development Strategy (ISUD) for 

Cabanyal-Canyamelar: a linear garden that will go through the neighborhood (Lloret Gual & 

Farinós Dasí, 2018a, p.85-86; 2018b, p.47)(Plaza, 2020a). 

 

Image 7 "No to the prolongation" graffiti in Cabanyal neighborhood (Tiempo muerto en el Cabanyal, 2009) 

10.E.2. The Turia River basin change & the Ciutat de les Artes i les Ciències 

The Turia river basin park comes from the deviation of the River Turia towards an artificial basin 

south of Valencia. After the 1973 South Solution completion, the city had a huge empty plot of 

land separating the historical city and its XX Century quarters. The civil Government, Valencian 

neighbors, and academics opposed “Madrid's Government” plans to develop a 12-lane highway 

connecting Manises Airport and the Port (Desfilis, 2019). The project sparked civic resistances 

such as "el riu és nostre i el volem verd" (the river is ours and we want it green). In 1976, during 

the dictatorship late years, King Juan Carlos I in representation of the Regime, gave the river 

basin ownership to Valencia, developed as a park in 1986 (Valencia Culture Magazine, 2020). 
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Together with the paralyzation of the project for the Albufera coastal sleeve, this urban struggle 

was one of the few projects paralyzed in Valencia during Francoism (Alcalá-Santaella et al., 2011, 

p.207-208). The 12km of Turia River basin park has turned into a green lung for the city and a 

cultural hub for Valencia. It hosts Calatrava's City of the Art and Sciences and many other cultural 

and sports installations. Ricardo Bofill 1986 project was executed area-by-area by different 

architecture studios, modifying the original project and losing a bit of coherence in favor of 

monumentality (Portalés Manañós et al., 2020, p.19).  

Nowadays, associations like the Associació de Veïns i Veïnes de Natzaret, warn against the 

greenification of the park. Nazaret is a low-income neighborhood at the end of the old river 

basin that has suffered the infrastructural changes of the city: the new River Turia basin cuts its 

connection with the orchards, the port expansion destroyed their beach in 1986, and the PAI of 

Grau that will connect Nazaret with the city center is yet to be developed (Soria Domínguez, 

2017). The park is also sunk in the basin and surrounded by major city streets, limiting its 

accessibility (Rausell Köster et al., 2006, p.25). 

Calatrava’s Ciutat de les Artes i les Ciències intial goal was to imitate Parisian Cité des sciences et 

de l'industrie. After the 1995 local elections, the new city hall searched for a "Guggenheim 

effect", expanding it into a mega-project (Alcalá-Santaella et al., 2011, p.217). Inaugurated in 

1998, its high costs and the projected image of public spaces as monetization areas followed 

Valencian city branding policies (Rausell Köster, 2006, p.22). 

 

Image 8 Aerial view facing southeast Ciutat de les Arts I les Ciències, showing Penya-Roja neighborhood (2008).The 
unfinished Francia Avenue & PAI Grau are on the left, reaching the port. Modified from (Rubio Pérez, n.d.) 
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Following the river basin, south of  Ciutat de les Artes i les Ciències is the unfinished area of PAI 

of Grau. Briefly projected as the failed Formula 1 urban circuit (Romero, 2018), this unfinished 

area south of the city is still unresolved. The city hall wants to bury the Serrería train tracks that 

separate Penya-Roja from Grau and La Punta, west of Nazaret, which depends on the Ministry 

of Development. This has created friction between PSOE and Compromís (Castelló, 2018). 

Associations such as Litoral per al Poble, Camins al Grau, and the Neighborhood Association of 

Grau-Port have suggested using Next-Gen EU funds for the bury (Plaza, 2021a). 

10.E.3. RIVA plan for the urban rehabilitation of the city center 

The city center has had several interventions since 1992 inside the denominated Integral Plan 

for Housing Rehabilitation (Plan RIVA) to revert its abandonment. Its objectives included 

revitalizing the city center, keeping the original inhabitants and attracting new ones, preserving 

and enhancing areas in close cooperation with the neighbors (Lloret Gual & Farinós Dasí, 2018a, 

p.92-93). The Regional Government signed an agreement with the city hall to channel funds 

from the EU URBAN initiative, inspired by the 1969 Bolonia experience in historical preservation 

(Blasco, 2014)(Alcalá-Santaella et al., 2011, p.216-217). Citizens demanded urban facilities, 

preservation, and pedestrianization, but the city hall failed to communicate and consider 

bottom-up initiatives. The Office Riva-Ciutat Vella, created ad-hoc to channel neighbors 

demands, was focused on promoting private-public Special Plans for Protection and Interior 

Reform (PEPRI) (García Zarco & Jiménez Alcañíz, 1998)(Generalitat Valenciana, 2008, p.94-95). 

 

Image 9 Central, Colon and Round Square refurbished markets in the city center. (Fundació Visit València, n.d.) 

Since the new left tri-partite government came to power in 2015, the demands of the neighbors 

(expressed in the manifesto “La Ciutat que volem”, the city we want) of more participation have 

been tried to be funneled. Several associations (Plataforma de la Muralla, Asociación de vecinos 

del Barrio del Carmen, Assn. de veïns i comerciants Amics del Carme, Assn. de veïns Velluters, 

Assn. Cultural Atzucat, Assn. de Artesanos Laborart, Germania del barri del Mercat, Assn. de 

Vecinos Afectados por la modificación del PEPRI en el barrio del Carmen) have made a 

coordination platform, the Coordinadora de Asociaciones de Vecinos de Ciutat Vella (Lloret Gual 

& Farinós Dasí, 2018a, p.93). The main concern now is that new coordination mechanisms 

overcome path dependent negative practices (Lloret Gual & Farinós Dasí, 2018a, p.95, 96). 
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10.E.4. Evolution of the Metropolitan model 

Most of the Valencian Region population (5,057,353 by 2020) concentrates on its coast. The 

Region has a density of 217.47 inhabitants per km², the fourth in Spain. Valencia city has 

800,215; inhabitants, and 1,581,057 in its metropolitan area (2020) (INE, 2020a; 2020b). The city 

is not just its municipal city limits but its immediate surroundings. With 45 municipalities and an 

extension of 629 square km, Valencia metropolitan area represents the third biggest Spanish 

urban agglomeration after Madrid and Barcelona (Ministerio de Fomento, 2018, p.27). 

Valencian metropolitan coordination has undergone several transformations in the last 70 years. 

First, Corporación Administrativa Gran Valencia (1949) tried to make a coherent city's urban 

surroundings. Substituted by the "Consell Metropolità de l'Horta" (1986), its lack of means and 

its critiques of being Valencia-centric ended up with the organism being disbanded in 1999 

(Burriel, 2009; Gaja & Boira, 1994 as cited in Alcalá-Santaella et al., 2011, p.206). Since then, 

Valencia lacks any metropolitan coordination mechanism until the 2015 PATEVAL. 

Valencia’s current urban plan (1988) favored an uncontrolled growth that fostered urban sprawl, 

orchards destruction, and disconnected urban nuclei in the metropolitan area (Farinós Dasí et 

al., 2018, p.299)(Alcalá-Santaella et al., 2011, p.211, 226). Since PATEVAL, the Local and Regional 

governments are revisiting urban policies to cohesion and coordinate Valencia edges. Urban 

Integrated Plans (PAIs) public-private cooperation tools have been limited (EL MUNDO, 2019). 

 

Map 14 Valencian functional area according to ECTV (Generalitat Valenciana, 2011, 
p.98) PATEVAL (Generalitat Valenciana, 2016, p.9). Self-made 
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Despite the irreversibility of several actions of the previous governments, PATEVAL opens the 

space to coordinate spatial planning and urban policies. This whole new approach to land use 

planning is similar to the Anglo-Saxon community planning (or "smart planning") (Lloret Gual & 

Farinós Dasí, 2018a, p.83-84), but with a Mediterranean element that keeps a top-down, public-

led approach alive. To reinforce a collaborative vision of the space in the metropolitan area, 

institutions need to address territorial inequalities (Alcalá-Santaella et al., 2011, p.222). 

Negotiation rather than imposition is necessary to set agreements. Improving public 

transportation means in Valencian metropolitan car-dependent road infrastructure is vital 

(Farinós Dasí et al., 2018, p.288). A polycentric city model that PATEVAL suggests requires 

revisiting rural-urban relations and enabling proximity cooperation mechanisms (Humer, 2017, 

p. 645)(Gallent, 2006). Some of these concerns co-exist with PATIVEL rehabilitation of the 

historic paths along the coastline and orchards. Reducing a car-mobility path dependent 

infrastructure can potentially trigger neighbors’ protests unless stakeholders are heard, as seen 

in the Albufera Landscape Program analysis section. 

10.E.5. The relation of the city with its orchards: L'Horta Sud 

The traditional Valencian orchards surround the city since the city exists. The fertility of its soil 

determined the main productive activity of the city until the 50s, when the productive model 

turned into developmentalism and later into tourism and services (Cabrejas, 1999, p.87)(Alcalá-

Santaella et al., 2011, p.204-205). This paper will focus on the southern areas of the Valencian 

Horta (L'Horta Sud), although its relevant to mention other urban conflicts in the north like the 

PAI Benimaclet among many other rural-urban conflicts (Andrés Durà, 2021). 

 

Image 10 Orchards of Favara, enclosed (top) & Meliana, opened (down). Generalitat Valenciana. (2018f, p.25) 
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L'Horta has been the subject of significant spatial interventions that has modified its appearance. 

If by 1970 the area had lost 22% of its original watering surface, 87% by 2003 (Sanchis, 2004 as 

cited in Farinós Dasí et al., 2018, p.292)(Cabrejas, 1999, p.87). The Horta is a unique ecosystem 

that has cultural, historical, and productive value. Valencia growth in a radial way or alongside 

its road infrastructure has generated significant tensions in the orchards area, raising questions 

about its integration with the city (Farinós Dasí et al., 2018, p.288, 291) This rural-urban fringe 

area is environmentally fragile, with polar opposites colliding interests and actors (Humer, 2017, 

p. 636)(Gallent & Shaw, 2007). 

Limiting to the South with the Albufera coastal lagoon and East with Nazaret neighborhood, the 

Horta Sud includes neighborhoods from Quatre Carrers and Poblats del Sud Districts. It hosts 

several city infrastructures such as the new Turia river basin, the merchant train station Fuente 

San Luis, and Pinedo’s water treatment plant. La Punta neighborhood is one of the areas that 

has suffered the most. One of the most invasive projects is a new 70 Ha for the port's new 

Logistic Activities Zone (ZAL). The ZAL depends on the Central Government and Valencia city, 

which allowed the expropriation of 204 houses from La Punta (Cabrejas, 1999, p.83-84). ). 

Thanks to platforms such as Horta és Futur, No a la ZAL, Associació Per l'Horta, or the Fundació 

Assut legal actions, the ZAL has been ruled against in Court 2013 & 2015 because it breaches the 

Regional special protection of the area (Farinós Dasí et al., 2018, p.294)(Navarro Castelló, 2019). 

After 2015, the Regional Governments developed a new Territorial Action Plan (PAT) for the 

Valencian Orchards, the 2018 PATHV (Generalitat Valenciana, 2018c), and a new ZAL agreement 

(Farinós Dasí et al., 2018, p.294). Associations propose to create a green corridor instead of the 

ZAL (Vázquez, 2018). 

 

Image 11 Banner saying “From Albufera till the Sea, let’s estimate our environment” in the El 
Saler school. Photo taken by author (Aug. 2021) 
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PATHV affects 40 municipalities, and yet again, it is making the same mistakes as the PATEVAL 

and the PATIVEL. Their oversimplification of the territory to solve complex, multi-scalar 

problems does not achieve proper coordination between different sectorial visions. On the one 

hand, the new PATHV contemplates the rehabilitation of the orchards, incardinates itself in the 

Green Infrastructure of the Region, and proposes agri-food councils for the farmers. Despite  not 

mentioning the Metropolitan plan (PATEVAL) it foresees a relation with the Green 

Infrastructure, the Vía Litoral and ulterior mobility plans (Farinós Dasí et al., 2018, p.287-295). 

L’Horta Sud is the southern entrance of Valencia and connects with the Albufera Landscape Plan. 

The community planning spatial approach taken since 2015 by Valencian institutions requires a 

commitment for coordination among different public institutions and citizens (Lloret Gual & 

Farinós Dasí, 2018a, p.88). 
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Map 16 Valencian neighborhoods colored by district (Íñiguez Rodríguez, 2010) 
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Map 17 Green infrastructure and its 
relationship with L’Horta Modified from 

(Generalitat Valenciana, 2018d, p.11) 
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Map 18 PATHV Area, marking the Albufera 
Landscape Program area and the CV-500 road. 

Modified from (Generalitat Valenciana, 2018e, p. 7) 
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10.F. Context conclusions 

Spatial struggles in the city of Valencia show path dependence patterns over time. Most of the 

geographical conflicts in Valencia since the last one hundred years have had a lot to do with poor 

people displacements due to infrastructure changes and the Valencia relation with its seashore, 

its orchards, and the Albufera. These spatial conflicts show how cultural identity works as a 

successful crystallizer of contestation against public institutions, and how actors in charge of 

planning implementation tend to react to citizens contestation rather than include them all 

throughout the planning process. 

Recent urban conflicts have arisen not because of their core measures but their application 

without citizen participation (Lloret Gual & Farinós Dasí, 2018a, p.89-90). For instance, mobility 

has been a problem already in the city center (Bartual, 2020) (Moreno, 2021). The following 

section will go deeper into these ideas, as Albufera Landscape Program (ALP) analysis shows 

how these institutional changes, if not well implemented, can activate path dependent 

resistances among unheard actors. 

 

Figure 9 Ongoing municipal processes in Valencia which have citizen participation in policy design 
and which party oversees them. Modified from (Lloret Gual & Farinós Dasí, 2018b, p.42) 
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11. Analysis section 

11.A. The Albufera Coastal Lagoon 

11.A.1. History, geography, and culture of the area 

The Albufera coastal lagoon is a thin water layer separated by a 14km, 800Ha sleeve (the 

restinga), going from the Turia new basin to the Perellonet Gola from the Mediterranean Sea. 

Thanks to its peculiar location, its natural conditions make the Albufera a refuge for pasture (the 

Devesa or Dehesa) and coastal dunes biodiversity only 10 km away from the Valencia city center 

(García Suikkanen, 2011, p.16). The extension of the Natural Park (lake, coastal sleeve, and 

wetlands) covers 21,120Ha, 30km of coast, and it affects 13 Valencian municipalities. 

 

Map 19 Natural formation of the Albufera d’Valencia. (Generalitat Valenciana & Fernández-Vivancos, 2018, p.5) 

The lagoon and its surroundings were the exclusive property of the Crown since Jaume I (1208-

1276), who forbade activities other than fisheries and royal hunting. Crown's veto on entrance 

and lagoon uses (except limitations on hunting) ended in 1865 when the lake property passed 

towards the State (SEO BirdLife, 2018, p.4)(Tortosa Pastor, 2011, p.69-71). The XVIII Century saw 

the hydric regime of the lake fully controlled through the Golas, a series of canals with sluice 

water gates, ending a human-made transformation that started in the XIV Century. Flooding 

control and water enclosures, canals, and tree planting allowed the extension of rice cultivation, 

as seawater did not enter the lagoon anymore (Cabrejas, 1999, p.84). 

In the XX Century, the State sold in 1911 the Albufera to the Municipality of Valencia and engine 

introduction to desiccate the lake shores for agriculture (the tancats) (SEO BirdLife, 2018, 

p.8)(Tortosa Pastor, 2011, p.69-71). The city gave free access to the beach, attracting popular 

classes weekenders to El Saler. At the same time, in the lagoon, conflicts were usual between 

agriculture and fishers, represented in Vicente Blasco Ibáñez novel, Cañas y Barro (1901) (SEO 

BirdLife, 2018, p.5)(Dolç, 2021, p.46). 

The fishers had a solid institutionalized system since Jaume I: “El Palmar Fishers’ Community” 

(1250) that assigned fisheries of the lagoon (Comunidad de Pescadores de El Palmar, 2021). 

Farmers had the “Water Tribunal of Valencia”, which solves irrigation conflicts in the Valencian 

orchards since Al-Andalus times (Tribunal de las Aguas, 2014).  

https://www.edicions96.com/libro/sueca_50402/
https://www.edicions96.com/libro/sueca_50402/
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Image 12 Albufera de Valencia & case study area zenith view, 2018. Orthophoto RGB. (ICV, n.d.-d) 
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Map 20 Toponymic plan of the Albufera de Valencia & case study area. (ICV, 2012) 
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(Generalitat Valenciana & Ramírez, 2015)  

 

 

Map 21 Leaflet from the 2015 

LIFE Program "Environmental 

seduction" showing all the 

places of interest in the 

Albufera Natural Park 

(Generalitat Valenciana & 

Ramírez, 2015) 
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Nowadays, rice cultivation occupies an extension of 14,000Ha around the lagoon, while only 

around 400 members of the El Palmar Fishers’ Community keep the fisheries (García Suikkanen, 

2011, p.15). Before Albufera Landscape Program, the political news about the Albufera focused 

on waste management and environmental issues (Almenar, 2014)(Ros, 2011)(García, 2009). 

Since 1999, The Albufera Drainage Board controls the sluice water gates. In 2021, after recent 

conflicts with the left tri-partite coalition that governs Valencia since 2015, the City Hall has tried 

to end its agreement (Europa Press, 2021a). 

11.A.2. Urbanization vs. protection 

The Albufera lagoon uses have always been a matter of controversy. Spain's 60s tourism boom 

also saw in the area a potentially exploitable site. The 1966 Valencia General Urban Plan 

proposed the total urbanization of the coastal sleeve: from Pinedo and Castilleral-Olivar and 

Pinedo villages up north, El Saler, and el Palmar and Perellonet down south until Sueca (Dolç, 

2021, p.43)(Alcalá-Santaella et al., 2011, p.207-208). 

 

Image 13 Urban nuclei of El Palmar (top left), El Saler & the end area of the CV-500 (top right), El Palmar (bottom 
left), and El Perellonet (bottom right). Modified from (Ayuntamiento de Valencia, 2018a) 

The expansion of the area for tourism was proposed several times during the XX Century: Emilio 

Artal’s 1928 project of a Garden City in The Saler (Ciudad Jardín de la Playa), a 1946 Francoist 

tourism city, a labor university, and a 1954 draft of a plan (Dolç, 2021, p.47-48)(Martínez Llorens, 

2019, p. 119). All projects had in common that: were never made, proposed a road alongside to 

facilitate the coastal connection between Valencia and Perelló, provoke environmental changes 

in the wetland forest or the coastal dunes, and create tourism housing and leisure services.  
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The 1966 plan attracted the interest of the Valencian elite because of its potential for 

speculation with built structures and land, successful coastal resorts like Marbella, and the 

favorable institutional environment with the newly elected Ministry of Tourism and Information 

M. Fraga Iribarne (1962) and its Centros de Interés Turístico Nacional (Tudela & Delgado, 2018, 

p.29). With the acquiescence of Adolfo Rincón de Arellano García, Major of Valencia from 1958-

1969, Terrenos de Valencia Sociedad Anónima (TEVASA) was created to make an urban plan for 

the area (1963) and bid for the municipal land plots. With this, the municipality approved a plan 

that contradicted its agreement from the selling contract with the State (Dolç, 2021, p.50-51). 

The plan for the Albufera coastal sleeve, made by the renewed architect Julio Cano Lasso 

(Martínez Llorens, 2019) will adjudicate a ludicrous plan with high-rise buildings with swimming 

pools and tennis courts, gated communities, high-class resorts and hotels, a golf course, a horse 

racetrack, a bullfighting square, a yacht club, a sea promenade, cinemas, campings, malls, 

chapels, parking lots, and many other services (Dolç, 2021, p.53).  

 

Image 14 Promotional leaflet from PROVAL, one of the developers of the Gola del 
Puchol urbanization process (1972-1976). Author's personal collection 

Three sections divided the coastal sleeve: a 2.5km area for popular classes from north Pinedo 

until El Saler urban nuclei; a high-standing, temporary-residence following one, with high rise 

buildings and semi-detached houses; and an elite one, separated by the Gola del Puchol up north 

and Gola del Perellonet from the south, hosting the golf course, and the yacht club (Dolç, 2021, 

p.53). The constructive process started in 1970. 
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Image 15 Aerial photographs of the Gola del Puchol area, 1972. Top (Martínez Llorens, 2019, p.41) Bottom (Dolç et 
al., 2017). On both photos the CV-500 road can be appreciated parallel to the Albufera 
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Image 16 Aerial photographs of the Gola del Puchol area, 1974, Top (Martínez Llorens, 2019, p.41) and Bottom, 
1976 (Author’s personal collection). On both photos the CV-500 road can be appreciated parallel to the Albufera 
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Image 17 Aerial photographs of the Gola del Puchol area, 2017 (Dolç et al., 2017). On top photo the CV-500 road can 
be appreciated parallel to the Albufera 
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Map 21 Area showing a 1970 promotion leaflet of El Saler Urbanization (top) & the Gola del Puchol development & 
artificial lake (1972-1976). In red, CV-500 road. In yellow, intervened area and buildings developed before the 

paralyzation. Modified from (Martínez Llórens, 2019, p.102, 220) & Author personal collection, modified 

As the MAP 21 shows, elitism and exclusivity criteria drove the design for accessibility for the 

project: Entrance to Popular areas of Pinedo and Saler could only be done through the old road. 

The other two areas project will have had a 4-lane highway (the “Autopista del Saler” actual CV-

500) parallel to the old road. With the paralyzation of the project, the highway was built only 

until El Saler (Dolç, 2021, p.54). 
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Image 18 Horizon photograph facing north of the Mallada Sanxa-Mata del Fang, 2006. At the end of the 
photography, the artificial lake built in 1968 and the towers close to the Gola del Puchol (Martínez Llórens, 2019, 

p.102, 220) 
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Contestation of Valencian citizenship stopped El Saler urbanization. Early warnings arose from 

Academia, like the Royal Society of Natural History or the Architecture School. In the 70s, 

popular TV nature documentaries like Vida Salvaje led by Félix Rodríguez de la Fuente arose 

widespread awareness about the environmental values of the Albufera (Dolç, 2021, p.74-80). 

Underground anti-Francoist opposition joined forces with the moderate public opposition of 

environmentalists to create by 1974 “The Saler for the People” (El Saler per al Poble) citizen 

movement (Alcalá-Santaella et al., 2011, p.208-209). The urbanization project was remodeled 

three times, while public auctions of land kept lowering prices (Dolç, 2021). 

As opposition grew, local elites’ support for the project started to fade. Las Provincias 

conservative newspaper, led by María Consuelo Reyna, started opposing the project in 1973. 

Francoism even tried opening a board of suggestions in the School of Architecture in the 1974 

exhibit of the plan re-modelization (Dolç, 2021, p.98)(Alcalá-Santaella et al., 2011, p.209). The 

city hall and the Civil Governor started to yield their support to the plan. 

 

Image 19 “Malladeta” restoration (left) & view of the surroundings of the Gola del Puchol in 2000 (top right) and 
2008 (bottom right), showing the elimination of urban layout (Ayuntamiento de Valencia, 2018b) (ICV, n.d.-e; -f) 

Civic opposition to the Francoist regime implied a severe risk. Still, citizens publicly show decals 

with the slogan “El Saler per al Poble”, gathered 15,750 signatures. Under the threat of 

authorities, they demonstrated on September 15th, 1974 (Dolç, 2021, p.101). With an 

environmentalist base, the protests amalgamated an inter-class alliance that stopped the 

urbanization long enough for democracy to came back in 1978 and discard it. From the 1974 

plan, only 40 of the 852Ha were built (Tortosa Pastor, 2011, p.69-71). The excesses of this failed 

venture will see how the city of Valencia indebted itself to remove the dunes, built streets, 

electricity, water access, and destroy 30% of the pine forest only to start an emergency plan to 

restore the natural area from 1986 until 2009 (Dolç, 2021, p.88)(Martínez Llorens, 2019, p187). 

https://www.edicions96.com/libro/sueca_50402/


RAFAEL DEL PERAL PEDRERO 

 

90 
 

The first democratic Regional Government will establish the Albufera Natural Park in 1986 

(Farinós Dasí & Cortés Tovar, 2010, p.142). The Albufera Natural Park is protected nowadays by 

several figures such as the UNESCO-backed Ramsar Convention, the EU Natura Network 2000, 

EU Special Protection Area (SPA), and a Community Interest Place (CIP). Additionally, some 

regional instruments such as the Plan Rector de Uso y Gestión del Parque Natural de l’Albufera 

(PRUG), and a Plan de Ordenación de los Recursos Naturales (PORN) protect the area (García 

Suikkanen, 2011, p.17)(Farinós Dasí & Cortés Tovar, 2010, p.142). 

Areas such as the Albufera de Valencia, situated in the rural-urban fringe, usually hold many 

activities for cities and the rural world. As a transition zone, planning must deal with fragmented 

uses, opposing actors, and interests like landscape quality, economic development, and facilities 

shortage (Gallent & Shaw, 2007, p.620). Searching for the right policies Agenda in the idoneous 

Structural context is essential, as Institutions and Discourse about the area uses were long-time 

settled and barely changed. 

GUIDELINES FOR A SUCCESSFUL PLANS AND STRATEGIES FOR THE RURAL URBAN FRINGE 

Plans that are ‘evidence based’ 
Grounded in local intelligence, and that also recognise the 

interplay between existing uses and functions. 

Initiatives that are ‘adequately 

resourced’ 

Demonstrate a commitment to the rural-urban fringe and to 

management over the long term, rather than ‘quick fixes’ 

Solutions that are ‘genuinely 

visionary’, action-oriented, and 

‘realistically ambitious’  

Demonstrate a concern for ‘place making’ and, where 

applicable, design-led 

Initiatives that are ‘objective-led’ and 

‘better connected’ 

Not defined by topics but seek interplay between space using 

functions and set broader objectives rather than for 

individual issues 

Plans that are ‘more inclusive’ 

Demonstrate a reliance on participatory approaches, bring 

together all stakeholders and landowners, looking for 

consensus-building 

Initiatives that are ‘fully integrated’ 

Across policy areas and topics. Solutions that integrate the 

fringe with more urbanised areas and with more open 

countryside. Solutions that are concerned with landscape 

functionality 

Plans and initiatives that are 

‘spatially variable’ 

Grounded in a concern for scale, connecting the local with 

broader spatial agendas. Where appropriate, put in relation 

with wider sub-regional and regional agenda 

Initiatives that demonstrate quality 

in their delivery and management 

Demonstrate price-quality ratio, adequately monitored and 

reviewed in the long-term, and fit with governments’ wider 

agenda of quality in planning  

Table 9 Agenda guideline suggestions for the rural-urban fringe. Modified from (Gallent & Shaw, 2007, p.626) 
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Image 20 Albufera Bookmarker samples available for download as part of a Generalitat Valenciana LIFE program 
campaign “Environmental seduction”, showing the cultural, landscape and environmental assets from the park. 

Modified from (Generalitat Valenciana, 2015) 
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11.B. Albufera Landscape Program (ALP) 

11.B.1. Area of Intervention and structure 

Initiated in April 2018, the Albufera Landscape Program (ALP) occupies a central space of the 

Territorial Action Plan for the Green Coastal Infrastructure (PATIVEL) (Generalitat Valenciana, 

2019c, p.41521). PATIVEL focuses on the possibilities to develop the Vía Litoral to connect all 

the Comunitat Valenciana coastline, enhancing connectivity, environmental, cultural, and social 

values (Generalitat Valenciana & Fernández-Vivancos, 2018, p.5, 7). 

 

Image 21 Environmental zoning of the Albufera Landscape Program based on the Usage and 
Management of the Parque Natural Park de l’Albufera Master Plan (PRUG) (Generalitat Valenciana 

& Fernández-Vivancos, 2018, p.14). 

ALP seeks to develop these principles along the current Turia river basin and El Perellonet 

neighborhood, in the 14km area coastal sleeve inside the Albufera Natural Park. The Program 

operates within the municipal limits of Valencia, affecting from north to south, the urban nuclei 

of Pinedo (2,574 pop.), El Saler (1,878 pop.), El Palmar (767 pop.), and El Perellonet (1,406 pop.) 

(Ayuntamiento de Valencia, 2020), former villages incorporated into the Poblats del Sud 

Valencian District. The administrative figure of Pedanías (art.45 LBRL) gives them virtual 

autonomy, with an elected sub-local Major, budget, ordinance capabilities, and legal entity (arts. 

39-41 of the Royal Legislative Decree 781/1986, 18th of April, which approves the Consolidated 

Text of the current legal provisions on Local Regime) (Jefatura del Estado, 1986). The ALP divides 

the Albufera coastal sleeve into 4 Areas and several interventions (Generalitat Valenciana & 

Fernández-Vivancos, 2018, p.7): 
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• Area 1, between the end of the new Turia river basin and the connecting road junction 

of CV-500 and CV-5010 (4,189 km). 

o Vía Parque de L’Albufera (i1) consists in reducing the 4-lane CV-500 highway 

into a 2-lane boulevard. The remaining lanes will have a mixed-use street for 

cyclists and pedestrians, deviating the 25 & 24 bus lanes alongside El Saler 

historical path (Generalitat Valenciana & Fernández-Vivancos, 2018, p.60-61). 

o The Refurbishment of the Tremolar Road (i2) aims to recover and improve the 

historical connection East-West with El Palmar and Tremolar (Generalitat 

Valenciana & Fernández-Vivancos, 2018, p.70-71). 

• Area 2, between the previous road junction and the Gola del Pujol (4,567 km). 

o El Saler Surroundings Project (i3) wants to integrate the built environment with 

the Park and reduce the impact of the CV-500 over the village. To do so, it will 

recover the West-East lake port path connection with the sea, integrate the 

nuclei with the natural park, and build a ground-level passage to reach the port 

(Generalitat Valenciana & Fernández-Vivancos, 2018, p.62-63). 

o Path of the Devesa (i4) focuses on non-motorized connections improving bike 

and pedestrian paths alongside CV-500 and park firewalls, reducing the speed 

in the road, and installing sound-absorbing asphalt (Generalitat Valenciana & 

Fernández-Vivancos, 2018, p.64-65). 

• Area 3, between the Gola del Pujol and the Gola del Perellonet (4,905 km). 

o Access itinerary to El Palmar (i5) will observe the options to change actual access 

to El Palmar urban nuclei, prioritizing non-motorized displacements and moving 

the access to the village (Generalitat Valenciana & Fernández-Vivancos, 2018, 

p.66-67). 

• Area 4, between the Gola del Perellonet and the Gola del Perelló (3,619 km). 

o Perellonet linear park (i6) will update the actual access to the Perellonet area, 

building a linear park alongside the CV-500 to minimize the impact of leaving 

the bushy area of the coastal sleeve and improve beach accesses. The linear 

park will allow informal orchard selling to have a space to develop its activity 

and its connection with the urban nuclei (Generalitat Valenciana & Fernández-

Vivancos, 2018, p.68-69). 
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The Albufera Landscape Program's September 2019 version has 72 pages (Generalitat 

Valenciana, 2019b, p.1). The proposal is made by FERNANDEZ-VIVANCOS ARQUITECTO studio 

and was ordered by the General Subdirection of Territory and Landscape Planning, part of the 

Territorial Policy, Public Works, and Mobility Council. It has the following structure: 

• Object of the Landscape Program (p.5) 

• Delimitation of the Scope of the Program (p.7) 

• Landscape Environmental Territorial Analysis (p.9) 

• Inventory of Environmental Resources: Landscape; Cultural; Visuals (p.21) 

• Diagnosis and Identification of Conflicts: Transport Infrastructures; Urban Borders; 

Degraded Agricultural Areas; Non-Integrated Activities and Buildings (p.29) 

• Program Objectives and Alternatives (p.37) 

• Definition of Plans and Projects (p.45) 

• Global Schedule and Cost Estimation (p.53) 

• Economic-Financial Study (p.55) 

• Environmental Monitoring of the Program (p.55) 

• Area Files (p.57) 

• Maps (p.71) 

It is important to remark that the Albufera Landscape Program is a “recommended directive” 

without other effects than limiting alternative plans or opposing actions. Its implementation 

depends on the Valencia city hall and the Regional Government, as it affects its road system (CV-

500) (Generalitat Valenciana, 2019a, p.4)(Generalitat Valenciana & Fernández-Vivancos, 2018, 

p.55). 

The ALP aims to be financed in 10 years through public investments, with a 55% participation 

from LIFE Program EU Funds (7,569,945€). The remaining funding will come from Local, 

Regional, and Central Governments (2,064,530€ each) (Generalitat Valenciana & Fernández-

Vivancos, 2018, p.52). 

11.B.2. Objectives and proposed solutions 

The ALP proposes specific and integrated interventions through improvements in non-car-

centered mobility, noise and air pollution reduction, and improvement in water, fisheries, 

agricultural, and built infrastructures. The main idea is to reduce current conflicts between uses 

of the same space to create a 66.75 km wide green corridor that connects the Albufera, 

Valencian Turia river basin park, and the Turia Regional Park (Generalitat Valenciana & 

Fernández-Vivancos, 2018, p.5, 11). It restores historic roads and paths among the park and its 

external connections and reduces the CV-500 road traffic conflicts. 
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With degrowth resemblances, ALP fosters non-motorized mobility and promotes sustainable 

uses of the environmental and cultural values of the Albufera Natural Park. It actively uses mild 

language and seeks consensus between actors. However, reduce car space for cyclists, 

pedestrians, and buses generate frictions with leisure, tourism, the food service industry, and 

farmers (Generalitat Valenciana & Fernández-Vivancos, 2018, p.37). 

The alternative solutions proposed by the plan are executable independently, but they also 

complement each other. Alternative One focuses on the feasibility of widening the CV-500 for 

bike and pedestrian uses, suggesting wooden gangplanks to minimize runaway risks and forest 

clearing while habilitating this mixed-use lane (Generalitat Valenciana & Fernández-Vivancos, 

2018, p.39, 43). Alternative Two centers on the conversion into a boulevard of the 4km, 4-lane 

highway. Alternative Three suggests studying the changing El Palmar road and moving its main 

access to CV-500 4km south. Path connectivity and integration of the urban nuclei in the park 

are a priority over Alternative 2 (Generalitat Valenciana & Fernández-Vivancos, 2018, p.41, 53). 

11.B.3. Timeline 

The General Subdirection of Territory awarded the Albufera Landscape Program and Landscape 

Planning to develop PATIVEL’s Via Litoral as a public procurement on September 22nd, 2017 

(Fernández-Vivancos, 2017). FERNANDEZ-VIVANCOS ARQUITECTO had a final version by March 

2018. On March 23rd, the General Direction of Territory, Urbanism, and Landscape requires an 

environmental report on several Landscape Programs. On the 14th of August, ALP is started to 

be analyzed (Generalitat Valenciana, 2017). On the 20th of the same month, a press release 

announced the Landscape Programs, including the ALP (Generalitat Valenciana, 2018b).  

The ALP passed its environmental report on April 25th, 2019 and is sent back to the General 

Direction of Territory on May the 8th. Regional and local elections were on the 26th of May. The 

agreement was signed on September 2nd, 2019, opening a 45 working days public consultation 

of the plan as art. 57 LOTUP sets. Citizens have the right to present allegations, suggestions, and 

observations telematically or in-person (Generalitat Valenciana, 2019c, p.41521). ALP started to 

appear on press on September 28th, referring mainly to the (i1) CV-500 highway intervention 

(Europa Press, 2019a)(Ballester, 2019). Relevant newspapers like Las Provincias, esDiario, or 

Valencia Plaza funneled rejection of the project (Muñoz, 2019)(Nebot, 2019)(Moreno, 2019). 

On the Regional Parliament, the deputy Alfredo Castelló Sáez (PP) registers a question related 

to the CV-500 pacification measures (registered the September 17th, published the 5th of 

October), claiming against the Perelló bus new routes through Sueca, and the lane reductions 

(Corts Valencianes, 2018a, p. 52074).  
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On October 29th, 2019, Territorial Policy, Public Works, and Mobility Council from the Regional 

Government met sub-local majors from El Perelló, El Mareny (both Sueca Pedanías), Pinedo, El 

Saler, El Palmar, and El Perellonet. This attempt to improve public participation and the ALP’s 

local image prolonged public consultation on October 31st for 22 extra working days (Generalitat 

Valenciana, 2019d)(Generalitat Valenciana, 2019e, p.48494). 

 

Image 24 November 8th demonstration, showing neighbors, food service associations and tractors demonstrating in 
front of Valencia city hall. Modified from (Muñoz, 2019)( Guadalajara & Moreno, 2019) 

On November 8th, 2019, neighbors and farmers demonstrate, and its protests block the Valencia 

city center with tractors (Forés Romero, 2019, 00:01:20)(Guadalajara, 2019a)(El Periódico de 

Aquí TV, 2019). Joan Ribó (Compromís) said publicly on November 14th that Valencia and its 

Pedanías should be consulted about the ALP (La Vanguardia, 2019). On November 21st, in the 

Plenary session, the prior Councilor answered PP’s question on ALP. She minimized the impact 

of a bus deviation line, referred to the benefits for cyclists, and to the fact that the minor 

interventions made were proposed when the PP governed the region, approving them (Corts 

Valencianes, 2018b, p.8570-8572).  

Finally, the Regional Government makes a press statement on November 27th, 2019, paralyzing 

the ALP. (Forés Romero, 2019, 00:00:46)(Europa Press, 2019b). In January 2020, the center-right 

Partido Popular (PP) local opposition demanded an official statement on this matter, but the 

Regional Government has made no further movements (Cadena SER, 2020)(Elperiodic, 2020). 

By August 2021, ALP was at an impasse, waiting for the PATIVEL firm judgment after its court 

annulation on February 11th, 2021.  
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Figure 10 Timeline of the 
Albufera Landscape 

Program (ALP). Self-made  
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11.C. The Program under the lens of EGCF 

First, it is necessary to check the type of institutional change Albufera Landscape Program. When 

applying the EGCF, change must not be Displacement, as it is not as much of a gradual change 

but a sudden institutional refurbishment (Follador et al., 2018, p.11, 12). ALP is a clear case of 

Layering, according to GCF and Mahoney & Thelen (2010, p.16-17) typologies, because: 

It happens willingly to defy years of spatial planning path dependence in the area: The inaction 

of previous center-right Local and Regional Governments since 1991 and 1995 deepened and 

worsened car usage for displacements alongside the Albufera coastal sleeve. The city’s 

uncontrolled urban growth put the area's environmental values in danger. Relying on the 

unfinished road infrastructure created in the 60-70s displaced other means of transportations 

and routes. This situation will have ended in a Drift institutional change, if any, as keeping change 

off the Agenda is the Parasitic-symbionts actors’ role (Rocco & Thurston, 2013, p.45-47). Instead, 

a Structural critical juncture happened in 2015, changing rulers in the Valencian institutions and 

allowing new policies. 

It generates additions, amendments, or reforms without removing the old rules (Mahoney & 

Thelen, 2010, p.16-17)(Rocco & Thurston, 2013, p.43-44): When the tri-partite center-left 

coalition arrived in power in 2015, they did not eliminate previous Planning institutions. They 

kept using the 2014 legislation until 2021 LOTUP reform. ALP used the 2014 legislative 

framework and presented this reform in 2019, right after the tri-partite coalition re-enactment. 

It is essential to remind that in 2015 the tri-partite center-left coalition reached out to the 

Government only a last-minute agreement after more than twenty years in the opposition. 

Sharing a frame of problematization requires ease on each Actors’ Agenda to coordinate 

interests. It also must count on Institutional restraints, like the previously existing Valencian 

Planning Institutions and Discourses about the acceptable intervention types in the Albufera, 

particularly over the CV-500 highway and the road system (Servillo & Van Den Broeck, 2012, 

p.48). Institutional change agents simply lacked the resources to produce a Displacement 

(Mahoney & Thelen, 2010, p.16-17). 

It happens in a high veto environment with low interpretation capabilities: strong veto 

possibilities show through in PATIVEL court annulment. Planning in Spain requires multiple steps 

and is usually seen as a top-down, State-controlled process. The institutional environment 

configures a high-veto scenario (Douglas & Wildavsky, 1983, p.126-127). 
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Weak interpretation capabilities derive from Institutional characteristics, according to 

(Mahoney & Thelen, 2010, p.28). Planning policy applicability in Spain depends on public 

servants, who are meant to be neutral in their actions, and politicized high officials (Arenilla 

Sáez, 2011)(Fung, 2006). There is room to shape laws’ applicability through interpretation. From 

the perspective of our dominant change agent, it can be argued that weak interpretation 

capabilities derive from more than twenty years of political dominance of the center-right in the 

Local and Regional institutions. Public servants and high-rank officials could be reluctant to 

interpret and implement changes in planning legislation in a Subversive change agent manner. 

Once settled that the ALP is a layering type of change, research can analyze it the EGCF. As this 

paper is focused on the Area 1 intervention of the Albufera Landscape Program, it will only go 

over Agency, Structure, Institutions, and Discourse about the overall Program succinctly. 

Agency gives a general view of how the institutional change agents promoted ALP. The dominant 

change agent is the tri-partite coalition Regional Government of Valencia (PSOE-Compromís-

Unides Podem), which can act either as a unified agent or separately, according to their political 

parties’ positionality. As the ALP introduction is considered a Layering type of change, the 

change agent type will be a Subversive one. Subversives follow institutional rules, but their 

ultimate objective is to change them, coherent with the objectives pursued by the tri-partite 

government when introducing ALP. 

Structure speaks about the short to mid-term context and how change agents used their actions 

to press their agenda. According to Social (Re)production of Space, their actions could be 

considered Molding and Making, as they tried to introduce changes slowly and intentionally in 

the form of a recommendation while seeking to structure new socio-spatial relations amongst 

agents. Namely, any motorized user of the coastal sleeve road infrastructure and other users. 

About the (Re)production of Agency, change agents Actions could be seen as a Stimulation, a 

significant foster for the Vía Litoral of PATIVEL’s Green Infrastructure agenda. Regarding Power 

Geometries, change agents tried to present ALP as a Reworking program to reduce systemic 

inefficiencies without openly defying institutional order; ALP uses mild language and tokens to 

demobilize farmers, the foodservice sector associations, the fisher communities, and Poblats del 

Sud District inhabitants. Despite this, some of its interventions were Revolutionary, especially 

those related to CV-500 (i1) intervention. Most likely, this is why the Coalition Government 

delayed ALP after winning May 2019 Regional and Local elections to present ALP. 
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Institutions show 20 years of a settled planning system that left the Albufera coastal sleeve out 

of the agenda. Valencian local and regional spatial planning systems had some discursive path 

dependencies about the environmental enhancement of the Albufera. Actions instead, limited 

to maintenance and preservation management (Almenar, 2014)(Ros, 2011). From the lens of 

Neo-institutionalism(s), Actors were repeating a stable institutional scheme (Rational); That kept 

giving increasing returns on power as problems remained off the agenda (Historical); Fomenting 

a cultural frame of the Albufera as untouchable (Sociological); with an environmental 

preservation discourse of the area (Discursive). Change agents’ defiance of these path 

dependencies comes from a critical juncture (losing 2015 elections) that sets ALP in motion and 

gets paralyzed after citizens’ contestation and PATIVEL annulment. 

Discourse refers to how communication and policy-making ways of ALP ended up with informal 

actor's protest actions. Informal stakeholders were not consulted when ALP was made 

(Generalitat Valenciana & Fernández-Vivancos, 2018, p.5). As they feel they should have been 

asked, they mobilize against ALP. Their actions were based on Maintenance of the arrangement 

and Suppression & Resistance against ALP. Culturally speaking, the coastal sleeve original 

settlers have been mistreated frequently. Grievances to farmers during the previous 

construction bubble that destroyed traditional orchards and traffic restrictions and the delicate 

preservation state of the Albufera helped to create an informal actors’ coalition in favor of the 

disrupted path dependencies to be re-enacted. ALP consulted only public Local and Regional 

institutions, namely (Generalitat Valenciana & Fernández-Vivancos, 2018, p.5):  

• Subdirectorate General for Spatial and Landscape Planning (Region). 

• General Subdirectorate for Mobility (Region). 

• Technical Management Office of the Albufera Natural Park (Region). 

• Devesa-Albufera Service of the city hall (Local). 

• Urban Development and Housing Area (Local). 

• Human Development Area (Local). 

• Environment and Climate Change Area (Local). 

• Sustainable Economic Development Area (Local). 

As mentioned in chapter 8.B, the perception of inclusion in the process is relevant to avoiding 

counter-hegemonic coalitions against policy changes (Follador et al., 2018, p.18). Taking the 

previous controversies over the CV-500, detailed in the chapter 11.D.2, it was most likely that 

contestation against ALP implementation will happen. GCF sets that Layering gradual change 

requires constant sponsoring and modest changes to provoke the desired changes. Instead, 

some interventions of ALP, namely (i1) and CV-500 pacification measures, were enacted without 

proper citizens’ participation. Built upon prior attempts to reduce motorized traffic in the coastal  

sleeve, the massive contestation on this central item of the area created an unlikely alliance. 
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11.D. Area 1 – Vía Parque De L’Albufera & Tremolar Road refurbishment 

11.D.1. Intervention and Actors (A; S) 

Area 1 interventions include Vía Parque de L’Albufera (i1) and the Refurbishment of the 

Tremolar Road (i2). (i1) is the most invasive and changing of the ALP, as it affects the road 

connection node of the CV-500 road directly. The CV-500 goes from up north Valencia until 

Sueca, crossing in parallel the whole ALP area. The protests that generated this intervention are 

the main informal reason for the paralyzation of the Landscape Program. Instead, (i2) has not 

arisen controversies so far. ANNEX II provides more pictures of the (i1) intervention area. 

Vía Parque de L’Albufera consists of reconverting the 4-lane El Saler highway into a boulevard 

(Via Parque de L’Albufera). This measure aims to minimize the infrastructure impact, integrate 

the urban edges of El Saler and Pinedo with the Natural Park, and regenerate surrounding 

agricultural spaces. Refurbishment of the Tremolar Road seeks to recover traditional paths of 

Pinedo towards El Tremolar and improve the connection of the Vía del Litoral with the Turia 

river basin linear park and give a soft transition towards the Natural Park. Additional 

interventions include extending the pasture forest and the agriculture irrigation canals of 

L’Horta Sud orchards (Generalitat Valenciana & Fernández-Vivancos, 2018, p.60-61). 

Agency here shows a very invasive intervention (i1) and a mild, peripheral one (i2). If considered 

individually, i1 reconversion of the CV-500 into a boulevard could be seen as a Displacement 

change type, as it is a deep enough reform to say so. However, it can be considered Layering, as 

it does not eliminate the previous physical space configuration and is inserted in the broader 

frame of ALP. (i2) is a straightforward case of “change within the previous institutional 

agreement” as installing a traffic lights system to cross the CV-500 is not its primary aim. Instead, 

it aims to recover landscape and a mixed-use bike-pedestrian lane parallel to the historical road 

(Generalitat Valenciana & Fernández-Vivancos, 2018, p.70-71). 

Change agents here are the Subversive type, as preserving the institutionalized planning system 

aligns with the proposed interventions. Opposing the planning policy change, we see different 

supporters of the previous arrangement: the center-right political forces, farmers (AVA-ASAJA 

association), the), the El Palmar Fishers’ Community, and food-service and trade associations of 

Poblats del Sud, and neighbors-users of the CV-500 (AVA-ASAJA, 2019). As said before, the 

previous institutional arrangement could only drove a Drift change type. If Drift happened under 

those conditions, these counter-hegemonic actors could be seen as Parasitic or Mutualistic 

symbionts. 
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The Structure presents characteristics of when ALP was presented: in September 2019, right 

after the tri-partite coalition re-election in May 2019. Good timing allows the Government to 

handle backlash easier than in an election period when controversies arise. Informal and formal 

factors have contributed to the current paralyzation of the ALP. Informal, as media backlash and 

civil society protests in November 2019 showed that a coalitional agreement against the reform 

existed. Formal, as the Superior Court of Justice of Valencia’s verdict on PATIVEL on September 

2021 leaves the ALP waiting for a firm resolution. 

A tri-partite coalition government on the Valencian Region and city (Compromís; PSOE; Unides 

Podem) makes agreements more complex. The Regional Government that proposed the ALP is 

presided by Ximo Puig (PSOE). Valencia Major Joan Ribó (Compromís) is the leading actor when 

applying ALP guidelines, as the area of intervention concerns only Valencia. This forces 

observations to consider ALP from Local and Regional Governments’ perspectives as change 

agents and each political party participating in the coalitions. The same logic applies to the 

counter-hegemonic forces opposing these changes. 

In the Local coalition Government, the organs related to urban and spatial planning depend on 

Sandra Gómez López (PSOE). She oversees four out of five Councils of the Urban Renovation, 

Development, and Housing Area. Isabel Lozano Lázaro (Compromís) has the remaining one 

(Housing) (Ayuntamiento de Valencia, 2019). In the Regional Government, the Territorial Policy, 

Public Works, and Mobility Council, the origin of ALP, are assigned to Arcadi España García 

(PSOE) after the 2019 May elections (Borrás & Sanjuan, 2019). His predecessor was María José 

Salvador Rubert (PSOE) (Generalitat Valenciana, 2021a). 

The ALP contestation does not happen until late September 2019, when (i1) first appeared on 

press. Before ALP, the counter-hegemonic position refers to support on the previous status quo. 

Regarding what actions do, contestation split actors appear in three categories: Farmers, fishers, 

and food service and trade associations as the promoters of the November 2019 demonstration. 

Poblats del Sud, as sub-local Majors and neighbors’ complaints about lack of participation and 

primary affected populations, and Political opposition such as formal actors like political parties. 

  

Figure 11 (ON PAGES 108-109) Scheme of the Tremolar Path 
refurbishment. Modified from (Generalitat Valenciana & Fernández-
Vivancos, 2019, p.70-71) 

Figure 12 (ON PAGES 106-107) Scheme of the Vía Parque de 
l'Albufera. Modified from (Generalitat Valenciana & Fernández-
Vivancos, 2019, p.60-61) 
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 Before ALP contestation Explanation 

A
s 

a 
co

al
it

io
n

 

G
o

ve
rn

m
en

t 

(Re)production of Space: 

Molding and Making 

(Re)production of Agency: 

Stimulation 

Power Geometries: 

Reworking and Revolutionary 

Explanations in section 11.C 

 
(i1) after 

contestation 

(i2) after 

contestation 
Explanation 

A
s 

a 
co

al
it

io
n

 G
o

ve
rn

m
en

t (Re)production 

of Space: 

Maintenance 

(Re)production 

of Agency: 

Suppression 

Power 

Geometries: 

Resilience 

(Re)production 

of Space: 

Molding 

(Re)production 

of Agency: 

Stimulation 

Power 

Geometries: 

Reworking 

The Regional Government paralyzes ALP changes. 

Due to (i1) contestation (informal reasons) and 

legal actions against PATIVEL (formal reasons). Its 

actions tried to pacify the counter-hegemonic 

agents keeping the status quo (Maintenance) and 

deactivate its agenda (Suppression). They adapt to 

previous existing power structures (Resilience). 

(i2) generates no controversies. 

A
s 

sp
lit

 a
ct

o
rs

 

C
o

m
p

ro
m

ís
 (

C
it

y 
M

aj
o

r)
 (Re)production 

of Space: 

Maintenance 

(Re)production 

of Agency: 

Suppression 

Power 

Geometries: 

Resilience 

No relevance 

Joan Ribó, as Major of Valencia and other Poblats 

del Sud District sub-local Majors, complain about 

the lack of consultation or participation of the 

affected populations. Neutrally positioning 

themselves regarding ALP, Compromís marked the 

agenda (La Vanguardia, 2019)(Guadalajara & 

Moreno, 2019) 

P
SO

E 
(R

eg
io

n
al

 P
re

si
d

en
t)

 (Re)production 

of Space: 

Maintenance 

(Re)production 

of Agency: 

Support 

Power 

Geometries: 

Resilience 

No relevance 

Arcadi España, as Regional Councilor of Territorial 

Policy, Public Works, and Mobility, makes some 

declarations to the press concerning the 

paralyzation of the ALP on the 27th of November 

2019 (Europa Press, 2019b). PSOE has followed its 

coalition partner to facilitate a coordinated front 

on the matter (Support). 

U
n

id
es

 

P
o

d
em

 

No relevance No relevance No declarations on either ALP or (i1). 

Table 10 Change agents’ positionality. Self-made 
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 Before ALP Explanation 

A
s 

p
re

vi
o

u
s 

h
eg

em
o

n
ic

 p
o

si
ti

o
n

al
it

y 

(Re)production of Space: 

Maintenance and Modification 

(Re)production of Agency: 

Suppression 

Power Geometries: 

Resilience 

The previous, path dependent status quo had no 

landscape planning actions towards the Albufera. 

Its role was to keep things as they were 

(Maintenance) or unintentionally change the 

space within the existing institutional rules 

(Modification). Agency focused not defying settled 

institutions or dominant actors’ coalition 

(Suppression). Contestation was mainly due to the 

Natural Park's environmental management. Their 

main informal opposition came from ecologist 

groups like Greenpeace, SEO BirdLife, or 

Ecologistas en Acción, among others (ABC, 2011) 

(Menéndez Sarriés, 2013) (Martínez, 2015) 

 
(i1) after 

contestation 

(i2) after 

contestation 
Explanation 

A
s 

a 
co

u
n

te
r-

h
e

ge
m

o
n

ic
 c

o
al

it
io

n
 

(Re)production 

of Space: 

Making 

(Re)production 

of Agency: 

Suppression 

Power 

Geometries: 

Resistance 

No relevance 

(i1) intervention has arisen several actors against 

the change agents institutional plan of 

implementing ALP. Taking the informal and formal 

factors that have derived in ALP failure, its most 

relevant action was the November 2019 

demonstration. This action seeks to reinstate the 

old socio-spatial relations amongst agents 

(Making) while taking off the agenda ALP 

(Suppression) and answering to a space 

contestation of the new dominant actors’ coalition 

(Resistance). (i2) intervention arises no 

contestation other than new traffic lights and 

overall CV-500 road pacification measures. As 

these are also present at (i1) CV-500 measures, it 

has been marked as no relevant per se. 

A
s 

sp
lit

 a
ct

o
rs

 

Fa
rm

er
s,

 f
is

h
er

s,
 f

o
o

d
 a

n
d

 t
ra

d
e 

as
so

ci
at

io
n

s 

(Re)production 

of Space: 

Making 

(Re)production 

of Agency: 

Suppression 

Power 

Geometries: 

Resistance 

No relevance 

L’Horta Sud farmers (AVA-ASAJA), the El Palmar 

Fishers’ Community, and the food service industry 

associations of Pinedo, El Saler, El Palmar, 

Perellonet, and even Perelló and Sueca were the 

main instigators of the November 2019 

demonstration. 600 to 1000 demonstrators, 

tractors, and other service motorized vehicles 

blocked Valencian city center (Making) under the 

slogan “Pobles Vius” (Alive Villages) to stop the 

CV-500 pacification measures and boulevard 

conversion (Conversion; Resistance) (Bellvis, 

2019)(Guadalajara, 2019a) 
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A
s 

sp
lit

 a
ct

o
rs

 

P
o

b
la

ts
 d

el
 S

u
d

 a
n

d
 M

ed
ia

 

(Re)production 

of Space: 

Molding  

(Re)production 

of Agency: 

Structuring  

Power 

Geometries: 

Reworking 

 

No relevance 

Poblats del Sud and Media are various actors 

whose common characteristics are to open 

institutional channels (public institutions, 

newspapers). Without openly defying ALP, they 

seek to make amendments and ensure their voice 

is heard in the implementation process through 

minor actions (Molding). 

Except for Perellonet since January 2020, all 

neighborhoods of the coastal sleeve inside 

Valencia Poblats del Sud District (Pinedo; El Saler; 

El Palmar, and Perellonet) are ruled by Compromís 

(Vigara & Bartual, 2019)(Nebot, 2020). This 

explains why complaints were made through 

formal meetings (October 2019), limiting other 

Government spheres without severely 

compromising them (Structuring). 

The neighbors made several minor performances 

regarding CV-500 speed limits, radars, and new 

traffic lights. In October 2018, making a fake 

graveyard as a symbolic denounce of the “death of 

the villages”. A year later, an assembly debated 

the same issue (Moreno, 2018) (Las Provincias, 

2019) and voices about turning from a Pedanía to 

a Minor Local Entity, an independent city from 

Valencia as Benimatet Pedanía up north is 

suggesting for themselves (Plaza 

2020b). These actions aim to systemic inequities 

or inefficiencies without openly defying (i1) 

measures (Reworking). 

Regarding Media, Las Provincias, one of the most 

influential Valencian newspapers, is controlled by 

Grupo VOCENTO, a conservative conglomerate.  

P
o

lit
ic

al
 o

p
p

o
si

ti
o

n
 

(Re)production 

of Space: 

Molding  

(Re)production 

of Agency: 

Support  

Power 

Geometries: 

Revolutionary 

 

No relevance 

Partido Popular (PP), Ciudadanos (Cs), and Vox are 

the three parties that compose the Regional and 

Local right-wing opposition in Valencia. PP asked 

between September-November 2018 in the 

Regional Parliament questions regarding the CV-

500 pacification measures (Corts Valencianes, 

2018a, p. 52074). PP also inquired the 

Government to make an official statement about 

ALP paralyzation (Cadena SER, 2020). Both actions 

have an intentional will to produce changes in the 

long term (Molding). Cs and PP have supported 

the November 2019 mobilizations (Levante-EMV, 

2019), which fosters the counter-hegemonic 

coalition (Support). Opposition parties want to 

oust the current tri-partite coalition to enact their 

planning policies, so their acts are (Revolutionary). 

Table 11 Counter-hegemonic agents’ positionality. Self-made 
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Figure 13 Actors' map regarding the Albufera 
Landscape Program. On top corner, 

demonstration banner (Bellvis, 2019). Self-made 
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11.D.2. Path dependencies (I; D) 

The CV-500 road used to be known as the Autovía de El Saler (El Saler highway), it was built in 

the first half of the XX Century to access El Palmar (Generalitat Valenciana & Fernández-

Vivancos, 2018, p.29). Francoism expanded it into a 4-lane from Pinedo to El Saler to access the 

unfinished urbanization resort of the Albufera coastline. Path dependencies started during this 

time have created high sunken costs to change policies regarding this mobility infrastructure. 

Democratic Governments tried to secure and pacify traffic, reducing speed limits to 60 km/h 

alongside the coastal sleeve. Radars and traffic lights in areas such as the Albufera lookout point, 

the entrance of Perellonet, and the Saler lakeport were always a matter of controversy for 

Pedanías neighbors and road users (Aimeur, 2017)(Guadalajara, 2019b). Sustainable uses of a 

road crossing the Natural Park are incompatible with its current traffic flow because:  

• It impedes non-car displacements among Albufera urban nuclei, as the Natural Park 

regulations advise against widening road shoulders to allow bike lanes or sideways. 

Motorized transport has monopolized the only fully connected traffic artery of the 

coastal sleeve. The CV-500 outline has disconnected El Saler and its lagoon port, the 

Lake and the pastures, the lookout point and its surroundings, and historical paths 

around nuclei like the (i2) Pinedo-Tremolar one (Generalitat Valenciana & Fernández-

Vivancos, 2018, p.29). 

• It hiders rice agricultural works, as some road sections are not wide enough for rice 

harvesters or buses (Generalitat Valenciana & Fernández-Vivancos, 2018, p.29). 

Previous refurbishments did not consider this, rising farmers’ unrest (Soriano, 2020). 

• It creates severe traffic jams, generating above-average traffic jams for such road type 

with a mean of 70-75dBA in the whole coastal sleeve (Generalitat Valenciana, 2010, p.9-

20), and taking 25-50 mins to cover the 25km between Valencia and Perelló (García 

Suikkanen, 2011, p.27, 29, 75)(Talavera, 2020). 

• It damages Natural Park fauna and flora, as the CV-500 has one of the highest rates of 

animal runaways in Spain (García Suikkanen, 2011). 

Institutions present how the (i1) intervention and its contestation can be framed through Neo-

institutionalism. From a Rational perspective, the actors’ ruling coalition faced a “prisoners’ 

dilemma”. Change agents split their unity of action, pursuing their interest but stopping change. 

Counter-hegemonic coordination maximized individual actors’ benefits, fostering resource 

mobilization against the (i1) and ALP. From a Historical perspective, the coalition faced a critical 

juncture when implementing a new spatial policy and failed to adapt.  
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Institutional path dependencies from the existing arrangement reinforced previous 

arrangements, proven stable enough. Sociologically speaking, (i1) was seen as a threat to 

counter-hegemonic actors’ ways of relating with the Albufera road, provoking a reinforcement 

of the societal view and their perception of this issue with its triumph. Attending Discourse (i1) 

did not frame itself as integrated and participative, while the previous arrangement still had 

enough supporters. ALP framing as sustainability and pro-non-motorized vehicles contributed 

to the almost immediate rejection by counter-hegemonic actors, easing its paralyzation. 

Discourse here refers to the several problems that putting together very different actors in 

limited space has. Farmers’ mobilization was proven crucial to paralyze ALP. Their shared 

meanings come from an ancient sector with a nationally recognized product, the Valencian rice, 

whose production is getting more challenging to achieve (Europa Press, 2021b) (Farinós Dasí et 

al., 2018, p.291). As the uncontrolled city growth destroyed L’Horta Sud, orchards were heavily 

degraded, adding to the long list of grievances from infrastructure changes provoked by the 

Francoist deviation of the Turia river basin over their lands. The rest of the inhabitants of the 

area see its primary source of income in tourism and the food-service industry. They have used 

to the problems that the CV-500 generate among their urban nuclei (Generalitat Valenciana & 

Fernández-Vivancos, 2018, p.17, 31). 

Regarding change agents who tried to implement ALP, it is relevant to mention that the (i1) 

intervention suggestion came from the Valencia Urban Development area for the mid-term after 

receiving allegations asking for this measure. Despite asking for the CV-500 pacification on 

several occasions before ALP, environmental and ecologists did not appear publicly in the 

debate, conceding the Discourse to counter-hegemonic informal actors (Generalitat Valenciana 

& Fernández-Vivancos, 2018, p.39, 41). 

11.D.3. Resolution 

By August 2021, ALP is paralyzed, mainly due to the neighbors’ and farmers’ protests regarding 

(i1) intervention over the CV-500 road. Informal pressures manifested in several counter-

hegemonic actions have resulted in change agents failing their planning policy implementation. 

Paradoxically, path dependencies have manifested not in institutional actors in power but in an 

unlikely alliance for the Albufera actors and its different significations of space (Alba Pagán & 

Valiseva Ivanova, 2017, p.246) against a change promoted from the formal institutions. 

Counter-hegemonic forces pushed in favor of previous arrangements, or at least against new 

changes for several reasons. GCF already mentions that the Layering change type requires 

constant sponsoring and modest changes. (i1) intervention was too ambitious, did not include 
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informal actors, and disconformity broke ruling coalition cohesion. These factors forced a switch 

of change agents’ actions. Proven its effectiveness, farmers have tried using tractors and 

blocking Valencia in 2021 to protest EU Common Agricultural Policy (CAP), generating a cultural 

milieu and a sort-of path dependency in actions (Arlandis, 2021). 

Urban boundaries in the rural-urban fringe usually have loose structures that can hardly 

coordinate among different interests (Gallent & Shaw, 2007, p.622). As the CV-500 pacification 

is the central node of the Albufera Landscape Program interventions, it constitutes a 

foundational element in a limited space for a temporary coalition of actors with diverging 

interests other than keeping the road as it is. Gallent (2006, p.392) argued that a rural-urban 

fringe presents three types of interventions: doing nothing and ignoring its specific problems; 

understanding it from within and working with the processes that shaped it; or reshaping it, 

ultimately destroying its uniqueness in favor of a parkland. ALP change agents will have to decide 

if there is a middle ground for these options and face their path dependent organizational 

deficiencies in citizens’ participation. 

11.E. Results 

Regarding the contestation that ALP and (i1) triggered, it can be said that there are several 

conflict spheres around transportation networks, sub-local cultures, socio-economic and 

environmental factors. It can be said that the ALP follows an attention cycle like the one 

described in 1972 by Downs (Staggenborg, S, 2011, p.106). 

 

Figure 14 Public Attention Cycle, Modified from (Staggenborg, S, 2011, p.106). 

Stabilized situations can fade the Institutional and Discursive complexities of spatial 

arrangements. After the 2019 Local and Regional elections, the tri-partite coalition feels 

legitimized enough to challenge institutional order. When the disadvantages of keeping long-

term Discourse defiance endangered reelection possibilities, the reform was paralyzed (Davies 

& Trounstine, 2012, p.55-56).  



RAFAEL DEL PERAL PEDRERO 

 

118 
 

Perceptions of the subject and involved parties can compromise ambitious planning policies. 

Framing is crucial, and for collaboration to work, it is essential to construct collective identities 

among key stakeholders (Follador et al., 2018, p.5). As ALP did not count with enough actors’ 

support, the old, path dependent institutional arrangements arose. 

The tri-partite change agent is still looking for ways to introduce institutional changes. In 2020, 

the city hall invested 200,000€ from EU funds for cycling and pedestrian paths in el Saler & 

Perellonet (Levante-EMV, 2020a), and the Regional Government argues that the (i1) 

intervention is not canceled, but not mature yet (Levante-EMV, 2020b). In May 2021, the 

Regional Government announced that the Councilor of Agriculture, Rural Development, Climate 

Emergency, and Ecological Transition, Mireia Mollà (Compromís) is in conversations with the 

Technical Office of the Albufera to funnel EU funds towards improvements in the Natural Park 

(Generalitat Valenciana, 2021b). This suggest initial steps towards a Conversion change type, 

beginning without changing previous arrangements, via Symbiont Mutualistic agents, that 

contributes to institutional equilibrium by expanding coalition’s support while not being loyal to 

institutional rules. 

12. Conclusions 

12.A. Path dependence influence on change agents 

Regarding the research question that motivated this thesis, “Under what conditions can informal 

actors influence path dependence dynamics?” it can be said that the Institutional setting and 

Discursive socio-cultural framework create powerful resistances against changes in spatial 

planning policies. Proven that the EGCF framework of analysis works on an applied case study, 

some of the extracted conclusions are: 

First: If the existing arrangement before ALP did not work as a sub-optimum for all actors, it 

would have been more likely that the Layering change type would have triumphed. Institutions 

thrive to survive, so if the previous setting were able to reproduce and stable enough, it would 

be easier to contest changes. Therefore: 

The longer an institution can replicate itself and remain 

stable, the more likely it is that a critical juncture will 

reinforce its assumptions and mechanisms, reducing change 

actors’ Agenda and Contextual opportunities. 
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Second: If the coalition arrangement has not reached an agreement, it will not have to 

implement ALP. When contestation towards (i1) happened, the coalition saw ALP unfit to 

mobilize enough resources in its favor (for instance, from neighbors or ecologist associations). 

Change agents paralyzed change mechanisms because 1. They did not build enough legitimation 

through shared meanings with powerful stakeholders. 2. Internally, they did not perceive 

themselves as stable enough to defy previous Institutional arrangements. Therefore: 

Path dependencies and critical junctures are proven socially 

constructed and historically contingent. There are no 

immutable, inevitable elements, so it must consider other 

factors when analyzing planning changes. Contextual short-

term factors can influence path dependencies, conditioning 

the Agenda, as Institutions and Discourse permeate Actions. 

Third: Planning institutions are nothing but a tensioned equilibrium, where internal struggles 

constantly defy actors’ dominant coalitions and agreements. In the selected case study, a 

Layering change is defied by informal actors Agenda, and by August 2021, they are still 

victorious. Informal actors defied a relatively new Institutional order trying to topple down path 

dependent planning dynamics. As these actors had no veto powers, they exercised an extra-

institutional opposition, reducing interpretational/enforcement capabilities of the change 

agents’ coalition even more. Therefore: 

In Layering planning changes, informal actors can re-shape 

change attempts to resemble the old institutions, acting as an 

interpretational/enforcement filter of the new policy. 

“Landscape is any part of the territory, as it is perceived by those who inhabit it, whose character 

results from the interaction of natural and human factors” (art 6.1 LOTUP). As the Valencian Law 

defines Landscape, planning is deeply rooted and conditioned by cultural traits and institutional 

path dependencies. Local informal actors form their Agency based on their own set of 

experiential, grounded knowledge. Coordination among formal and informal actors should not 

be left outside for any proper planning change if it wants to be successful (Knieling & 

Othengrafen, 2009, p.39)(Getimis, 2012, p.26)(Gallent & Shaw, 2007, p.624). 
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12.B. Limitations of the Study 

Few pieces of research effectively try to understand how spatial planning implementation works 

in case studies (Getimis, 2012, p.26). Monitoring and testing are required to see if models work, 

but there is little to no systematized method that has been broadly used to compare and refine. 

In the words of its author, the Gradual Change Framework (GCF) is still in an embryonic stage 

(Rocco & Thurston, 2013, p.58). Again, there is a dire need to create replicable heuristics, 

operational strategies, and research to be accessible. For instance, the Institutional Analysis and 

Development Framework (IAD model) (Ostrom et al., 1994; Ostrom, 2007 as cited in Getimis, 

2012, p.33) or classic governance theories will add significant content to the proposed model. 

The Embedded Gradual Change Framework (EGCF) proposal contributes to the debate over 

strategies and methodologies. Some assumptions about invisible mechanisms that produce 

visible implications require caution in their affirmations and categories. Combining several 

theoretical models to understand spatial planning requires careful investigation and time to 

gather proper material. 

Regarding research methodologies, this paper lacks qualitative and quantitative analysis 

methods that will have shed extra light on actors’ Agencies, as evidence sometimes hides in 

private documents, long-time series, or interviews breaks (Rocco & Thurston, 2013, p.56). 

12.C. Further research & final remarks 

This research has tried to investigate planning policies changes and implementation, and it 

hopes to raise new questions on how to do so. Regarding the case study, it is evident from the 

historical narration and the CV-500 protests that Valencia and big cities will have to look more 

and more to their metropolitan areas and rural-urban hinterlands. Valencia's mobility and 

sustainability are already urgent issues (Alcalá-Santaella et al., 2011, p.222). Focusing research 

to go in-depth about metropolitan mobility could be an excellent complement to this thesis. 

Masterplans regional spatial planning and multi-level considerations are also fields of research 

on the rise. Granqvist et al., (2020), for instance, already show how important it is to consider 

both institutions, actors, and imaginaries that build discourses. Soft modes of influencing 

cognitive frames allow linking short and long-term factors, opening the door to planning tangible 

research and policy-making improvements (Othengrafen & Reimer, 2013, p.1279)(Ernste, 2012, 

p.91, 97)(Gallent & Shaw, 2007, p.623)(Getimis, 2012, p.34). There is a rising need to understand 

an increasingly complex world. Urban studies scholars need to keep raising questions about 

policies and power to adapt to social and environmental planning needs. The transformation of 

planning policies from a multidisciplinary perspective is how the field will find its renaissance. 
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14. Annexes 

14.A. Annex I: EGCF handbook for Layering 

REGARDING INSTITUTIONS AND PATH DEPENDENCE 

• While path dependence is an increasing-return self-reinforcing mechanism, causality 

chains of events and sunken-costs ideas might show less institutional resistance to 

change than a desire to reproduce and survive. 

• Path dependence and critical junctures are historically contingent and socially 

constructed. 

• As institutions thrive to survive, the sunken cost of leaving a settled policy might not be 

enough to deter change when this benefits the institutional ruling actors’ idea of 

stability and replicability (Reinalda, 2013 as cited in Morrison, 2017, p. 2559, 2560). 

Consequently, history matters as contingent decisions made by dominant actors within 

institutions keep “path dependence” ongoing if it benefits the relevant actors enough 

not to seek alternatives. 

REGARDING CHANGE AGENTS 

• Interdependence amongst institutional orders and resistance from other actors avoid 

individual interpretations to totalize everyday practices (Moulaert et al., 2016, p.173). 

• Planning institutions are nothing but a tensioned equilibrium, where internal struggles 

constantly defy actors’ dominant coalitions and agreements. 

REGARDING INSTITUTIONAL CHANGE - LAYERING 

• Layering: it seeks a reform that comes with new rules without eliminating the former 

ones. It involves additions, amendments, or reforms. If deep enough, layering can alter 

institutional embedded dynamics. This change type is usual where actors in charge lack 

the resources to enact displacement (Mahoney & Thelen, 2010, p.16-17). 

• Layering in GCF: occurs willingly in environments with solid veto possibilities and low 

interpretation capabilities. According to Schickler ( 2001 as cited in Rocco & Thurston, 

2013, p. 43-44), this process happens when institutions defy previous or parallel 

institutions, offering an alternative setting. Layering might happen due to changes in 

public support for previous arrangements or its lack of adaptability for new 

circumstances (Rocco & Thurston, 2013, p. 48). As this change of public support opens 

a window for change, conflicts may arise between supporters of the previous 

arrangement and the Subversives agents of change. That is why layering requires 

marginal amends and advocacy (Rocco & Thurston, 2013, p. 50, 51) 
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14.B. Annex II: Selection of self-taken photographs in case study area 
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