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Introduction

Since the turn of the millennium, the debate in the field of transport
policy has been increasingly shaped by the guiding principle of an inte-
grated approach to transport policy. This new strategy in transport policy
is now being pursued by social actors from business, academia and so-
ciety in equal measure, so that it is possible to speak of a broad social
consensus regarding the guiding principle of an integrated approach to
transport policy.

Whereas previously debates concerning the ‘turnaround in trans-
port’ (Verkehrswende) were dominated by the strategy of ‘avoiding traffic’
or avoiding growth in traffic volume, today the unanimously favoured
integration strategy is focused on the goal of increasing the efficiency
of the transportation system. While the strategy of traffic avoidance,
with demands that stood in opposition to widespread mobility be-
haviour, inevitably triggered conflicts of interest, the guiding principle
of an integrated approach to transport policy relies on the harmonious
reconciliation of the interests of all participants, with the overall goal
of sustainable transport development. There are five interlocking ap-
proaches to integration: first, social integration is meant to be ensured
through the participation of the social actors affected by transport policy
measures; second, technical integration is sought through the linking
of the different modes of transport; third, political integration is to be
achieved through inter-ministerial cooperation, for example between
the portfolios of urban and transport planning; fourth, ecological inte-
gration aims to achieve the systematic consideration of environmental
impacts; fifth, and lastly, the pursuit of economic integration, brokered
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by the market. The bundling of all five integration strategies is intended
to contribute to a holistic and thus more effective transport policy.
The goal is a transportation system that ensures economically effi-
cient, socially acceptable, environmentally friendly and thus sustainable
transport development (cf. BMVBW 2000: 11).

The real transport development, however, stands in peculiar contrast
to an integrated transport policy that has been pursued for more than
ten years. The social actors, the individual modes of transportation, and
not least of all the relevant ministries still seem to be far removed from
a practice directed at integration and, for the most part, continue to fol-
low their own individual, organisational or systemic logic. It is therefore
hardly surprising that the goal of sustainable transport development
pursued by integrated transport policy has not been achieved to date.
Thus, the shift from so-called motorised individual transport (MIV) to
public transport (OV), which has been demanded for decades, has not
taken place. Instead, the number of registrations of private vehicles
continues to increase, with cars also becoming larger, heavier and thus
more energy-intensive (cf. DIW 2014). Accordingly, CO, emissions also
continue to rise (cf. UBA 2017). In view of the discrepancy between the
aspirations and the reality of transport policy, the question arises as to
the reasons for this unsatisfactory situation. How is it that a guiding
principle that is socially widely accepted remains so ineffective?

In order to approach these questions, the first chapter begins with a
political-economic contextualisation of transport, examining the signif-
icance of transport within the framework of capitalist socialisation.

The second chapter begins by discussing the function of social dis-
courses and models. It is shown that they possess an independent sig-
nificance alongside traditional explanatory variables such as political in-
terests and social institutions. Following that, the establishment of the
hegemonic discourse of integrated transport policy is retraced. On the
onehand, it becomes clear that the guiding principle of integrated trans-
port policy is by no means as new as it is often portrayed. Rather, itis part
of along historical tradition in the course of which the model has experi-
enced a repeated renaissance without ever being implemented. Against
the background of this “genealogy of failure”, and in view of the current
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Introduction

discourse, the even more pressing question arises concerning the un-
derlying causes. Furthermore, the strategic reorientation in the trans-
port sector since the 1980s, from avoiding traffic to an integrative ap-
proach reveals a general paradigm shift in the discourse of sustainability.
Whereas in the past the natural “limits to growth” were taken as a given,
today the aim is a productive “growth of limits”. The original sustain-
ability strategy with the goal of reduced economic growth for the pur-
pose of conserving natural resources has been replaced by the conviction
that sustainability can be achieved through economic growth. Lastly, we
show that the hegemonic discourse is in itself by no means coherent.
Rather, it reveals a struggle for control over the power of social interpre-
tation.

Following the discourse analysis, the third chapter presents an actor-
centred analysis of the field of transport policy. Using the practical im-
plementation of the Federal Transport Infrastructure Plan as an exam-
ple, the statements on the objectives of integrated transport policy are
first contrasted with actual developments. This reveals structural block-
ades which today continue to hinder even innovative concepts. Follow-
ing this insight, we turn our attention to the institutionalised interests
in the transport sector. Within the framework of a policy analysis, the ac-
tors in the field of transport policy are divided into five types. Measured
against the guiding principle of integrated transport policy, one can dis-
tinguish a social, a technical, a political, an ecological and an economic
integration strategy. These five ideal-typical strategies for action consti-
tute central lines of conflict in the field of transport policy, although the
field is dominated by the economic strategy of market integration. The
results of the analysis are then recapitulated and the social function of
the model of integrated transport policy is defined in more detail. Two
levels can be distinguished: on the one hand, there is the formal level of
the fuzzy model, which can be used by everyone due to its fundamen-
tal openness and indeterminacy, which explains its particular attractive-
ness. On the other hand, there is a substantial level of the guiding prin-
ciple, where actors articulate their specific interests without reference
to those of other actors. By bundling divergent interests in this way and
aligning them with a supposedly common strategy, the guiding princi-
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ple of integrated transport policy conceals conflicting interests and thus
shuts down the necessary political debate about the appropriate strategy
in transport policy. The discrepancy between the claims and reality of the
model of an integrated transport policy is thus explained by its ideolog-
ical function.

In the fourth chapter, using selected examples, the social conse-
quences of German transport policy outlined above are presented in
the context of the multi-tiered political system. To this end, to begin
with, the national development of freight transport is examined, using
the example of Deutsche Post AG. On the level of the Federal states,
the results of joint regional planning in Berlin-Brandenburg are exam-
ined. At the local level, the projects financed by the Federal government
within the framework of the research initiative “Mobility in Urban Ar-
eas” are examined with regard to their effects on transport. In each of
these cases, an integrated transport policy with the goal of sustainable
transport development was invoked at the outset. The contrast between
aspiration and reality provides clues as to what causes the programmatic
concepts to repeatedly fail the test of reality. A general problem seems
to be that the existing, sometimes serious conflicts of interest are no
longer thematised in the context of an integrated, consensus-oriented
transport policy, which prevents a public debate about the different
objectives. Behind the publicly staged consensus, however, the more
powerful representatives of the different interests assert themselves. In
light of this, the reality-aptitude of consensus-oriented transport policy
has to be scrutinised. Lastly, European transport policy is discussed at
the supranational level, which is becoming increasingly important for
national transport policy. After an overview of the period from 1990 to
the present day, the development of European freight transport, which
has become a particularly pressing problem in recent years, especially
due to the enlargement of the EU, is retraced by way of example.

The concluding fifth chapter follows on from the first and explores
the question of how sustainable transport development can be shaped
politically under the conditions of capitalist socialisation.
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1. On the Political Economy of Transport

Transport is the most important subsystem of modern, highly mobile
societies, which makes it all the more astonishing that the grand seigneur
of systems theory, Niklas Luhmann, does not mention this subsystem at
all. Possibly he was simply not interested in the topic, or perhaps Luh-
mann had an inkling of the difficulties he would run into with the trans-
portation system. After all, transport is particularly difficult to delineate
from other subsystems, such as the health, education, legal or economic
systems. Rather, the transportation system is situated transverse to all
other social subsystems; it constitutes their basis and is at the same time
influenced by them.

Transport ensures the cohesion of modern capitalist societies and is
in every respect vital for what Luhmann calls compatibility or connectiv-
ity (Anschlussfihigkeit). In the field of transport studies, the term “forced
mobility“ has thus acquired wide currency (cf. Linder et al. 1975). How-
ever, using the terms “transport“ and “mobility“ as synonymous points
to a conceptual ambiguity that is still prevalent today. For forced mobil-
ity is usually used to describe people being forced to use cars due to a
lack of alternatives, but it actually refers to being forced to use a certain
form of transport (cf. Wittwer 2014). Precision thus requires us to speak
in terms of the forced use of cars as a means of transportation. Therefore,
a conceptual distinction should be made between transport as physical
movement, which is reflected in the use of space, and mobility as poten-
tial mobility, which is measured by the range of opportunities for social
participation (cf. Schwedes et al. 2018). A person who is dependent on
commuting a hundred kilometres to work every day in their own car is
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then no more mobile than someone who walks to work in a town or city.
The former could even be a low-income earner who sets out day after day
for one or more mini-jobs and whose income permits only very limited
participation in society. By contrast, the latter could possibly be a young,
well-educated city dweller who has well-paid job nearby that in turn al-
lows him to take full advantage of increasingly expensive urban life. In
this juxtaposition, we see a significant divergence between transport and
mobility: while the commuter generates a high volume of (car) traffic, but
as aresult achieves only a low level of social participation and is thus only
marginally mobile, in the case of the flineur, the volume of (foot)traffic
remains extremely limited, while at the same time the person in ques-
tion is very mobile because he or she has a wide range of potential op-
portunities for social participation. Between these two extremes, there is
a multitude of very different configurations of the relationship between
transport and mobility, culminating in the case where both are aligned
and the degree of social participation correlates directly with the volume
of traffic.

All of this can be adequately described in Luhmann's terms without,
however, understanding why in modern, highly mobile societies social
participation is increasingly bound to a growing volume of traffic. To
do so, it is necessary to take into account the tight interconnections of
the transportation system with the other social subsystems mentioned
at the beginning, in which the coupling of the economy and transport
plays an especially prominent role. Transport is the medium of capitalist
socialisation —a mode of socialisation which, for the first time in human
history, is characterised by constant change: “The bourgeoisie cannot ex-
ist without continually revolutionising the instruments of production,
thereby the relations of production, and with them the whole relations of
society. Conservation of the old modes of production in unaltered form
was, on the contrary, the first condition of existence for all earlier indus-
trial classes. Constant revolutionizing of production, the uninterrupted
disruption of all social conditions, everlasting uncertainty and agitation
distinguish the bourgeois epoch from all earlier ones” (Marx & Engels
1955 12£.).
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Starting with transport, which sets all other social subsystems in os-
cillation, the specific developmental dynamics of capitalist societies be-
come apparent. If Luhmann had turned his attention to the transporta-
tion system, it would inevitably have led him to consider modern capi-
talist society. However, the idea of a society as capitalist seemed to him
overloaded with presuppositions. However, it is precisely these presup-
positions that have to be understood by those who wish to be capable of
political action.

The transportation system cannot be conceived as a social subsys-
tem; rather, it constitutes the basic framework of capitalist societies.
Transport permeates capitalist societies and is the lubricant of an in-
creasingly volatile modernity (Baumann 2003). However, this does not
explain the insight into the central importance of transport for capitalist
socialisation, i.e. physical movement in space and time. As self-evident
as transport and traffic may seem to us in everyday life, they cannot
be explained on their own. Rather, the question arises as to why there
has been a constantly increasing volume of traffic for around two hun-
dred years of capitalist development. Why is social participation, i.e.
individual mobility, increasingly tied to spatial movement? Transport is
a passive medium that makes it possible to get from A to B. But what
are the reasons why the distances to be covered between A and B are
becoming ever greater? What are the driving forces that have led to an
ever-increasing and ongoing growth in traffic?

The political forces that shape the development of transport presup-
pose an understanding of the functional significance of transport within
the framework of capitalist socialisation. Due to the obviously tight in-
terconnection between the capitalist mode of production and the devel-
opment of transport — which is expressed in particular in the fact that
economic growth has always gone hand in hand with growth in trans-
portup to the present day — we will begin by retracing this complex inter-
play. Once that is done, the possibilities and limits of influencing trans-
portation policy can be adequately assessed and, if required, appropriate
strategies for action can be put forward.

The capitalist mode of production is characterised by five features,
which are presented individually in the following section, after which
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they are brought together and subjected to an examination in the light
of integration: Division of labour, growth, competition, acceleration and
alienation.

1.1 Division of Labour

The precondition of the capitalist mode of production is the division of
labour (cf. Marx 1989c: 341ff.). The social phenomenon of the division of
labour was first described by the Scottish economist Adam Smith in his
1776 work “The Wealth of Nations”. There he shows how a huge increase
in productivity is achieved by breaking down production into small in-
dividual steps, each of which is carried out by different workers. Smith
demonstrates the amazing effects with the much-cited and still impres-
sive example of pin production:

“Aworkman noteducated to this business (which the division of labour
has rendered a distinct trade), nor acquainted with the use of the ma-
chinery employed in it (to the invention of which the same division of
labour has probably given occasion), could scarce, perhaps, with his
utmost industry, make one pin in a day, and certainly could not make
twenty. But in the way in which this business is now carried on, not
only the whole work is a peculiar trade, but it is divided into a number
of branches, of which the greater part are likewise peculiar trades. One
man draws out the wire; another straights it; a third cuts it; a fourth
pointsit; a fifth grinds it at the top for receiving the head; to make the
head requires two or three distinct operations; to putit onis a peculiar
business; to whiten the pinsis another; itis even a trade by itself to put
them into the paper; and the important business of making a pin is, in
this manner, divided into about eighteen distinct operations, which,
in some manufactories, are all performed by distinct hands, though in
others the same man will sometimes perform two or three of them. |
have seen a small manufactory of this kind, where ten men only were
employed, and where some of them consequently performed two or
three distinct operations. But though they were very poor, and there-
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fore but indifferently accommodated with the necessary machinery,
they could, when they exerted themselves, make among them about
twelve pounds of pins in a day... roughly forty-eight thousand pins...
But if they had all wrought separately and independently, and with-
out any of them having been educated to this peculiar business, they
certainly could not each of them have made twenty, perhaps not one
pininaday” (Smith 2000: 4f).

What fascinated Smith and his contemporaries about the division of
labour was the “immense accumulation of commodities” (Marx 2018:
27). that it enabled, which became possible to an unprecedented extent
and by means of which societal wealth increased exponentially within a
very short time. This material wealth before one’s eyes still constitutes
a key motivation for people to press ahead with differentiation in the
division of labour, and its allure still grips ever larger parts of the world’s
population today, as it did on the first day.

Since then, following the accelerated differentiation in the division
of labour, a spatial differentiation has also taken place. The division of
labour under one roof, in a factory, expanded further and further, ini-
tially across the large industrial sites, which required extensive inner-
company forms of transport, to the global division of labour with world-
wide production sites, which are now connected to each other by inter-
national logistics networks extending over several thousand kilometres.
Until a few years ago the prevailing view was that production in the ser-
vice sector would largely detach itself from spatial structures, since ex-
change would take place predominantly via communication networks,
with global financial transactions being repeatedly cited as an example.
Newer location theory, however, is referring back to the insights of the
classics (cf. Beyers & Fowler 2013). The hope that the new information
technologies would make transportation superfluous and thus help to
prevent the negative effects of transport development has not been ful-
filled since the invention of the telegraph in the 19 century. On the con-
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trary, since then there has been an ostensibly unstoppable growth in traf-
fic in all regions of the world.*

In the mid-19"" century Marx and Engels had already prophetically
foreseen this economically-driven development, which we have been
calling globalisation only since the 1990s:

“Modern industry has established the world-market, for which the
discovery of America paved the way. This market has given an im-
mense development to commerce, to navigation, to communication
by land. This development has, in its time, reacted on the extension
of industry; and in proportion as industry, commerce, navigation, rail-
ways extended, in the same proportion the bourgeoisie developed,
increased its capital, and pushed into the background every class
handed down from the Middle Ages. We see, therefore, how the mod-
ern bourgeoisie is itself the product of a long course of development,
of a series of revolutions in the modes of production and of exchange.
[.]

The need of a constantly expanding market for its products chases
the bourgeoisie over the whole surface of the globe. It must nestle
everywhere, settle everywhere, establish connexions everywhere. [..]
The bourgeoisie, by the rapid improvement of all instruments of
production, by the immensely facilitated means of communication,
draws all, even the most barbarian, nations into civilisation. The
cheap prices of its commodities are the heavy artillery with which
it which it batters down all Chinese walls, with which it forces the
barbarians' intensely obstinate hatred of foreigners to capitulate. It
compels all nations, on pain of extinction, to adopt the bourgeois
mode of production; it compels them to introduce what it calls civil-
isation into their midst, i.e., to become bourgeois themselves. In a
word, it creates a world after its own image” (Marx and Engels 1955:
12ff).

1 Inlight of this experience, the CORONA pandemic does not appear to be a guar-

antee for a disruptive change for the better. Rather, in this instance it also de-
pends on what political consequences are drawn from it; on its own, working
from home will not contribute to sustainable transport development.
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In the meantime, countries such as China, India and the former Soviet
Union, which for a long period had refused to be pressured by the world
markets, have given in and are now considered the major ‘emerging mar-
kets’.

In the course of differentiation in the division of labour, not only
spatial but also functional differentiation occurred, a process described
above all by the English sociologist Herbert Spencer (cf. Spencer 1876).
Analogous to natural organisms, which, the larger they become, the
more functions they develop (swimming, walking, seeing, hearing,
etc.), Spencer regarded social development as an evolutionary process
in the course of which ever more partial functions develop. Just as
single-celled organisms have evolved into ever more complex living
beings with multiple functions, Spencer understood the development
of society as a steady, ongoing process of functional differentiation,
starting with simple family groups and ending with ever more complex
social structures. For our purposes here, the major social sub-areas of
relevance are work, housing, leisure and finally transportation, which
according to Spencer is synonymous with the blood circulation of the
social body, with all the associated consequences:

“If organisation consists in such a construction of the whole that its
parts can carry on mutually dependent actions, then in proportion as
organisation is slight, the parts must be comparatively independent of
one another; while, conversely, along with high organisation must go
a dependence of each part upon the rest that separation is fatal. This
truth is equally well shown us in the individual organism and in the
social organism. [..] We cannot cut a mammal in two without causing
immediate death. [...] If in high societies the effect of mutilation is
less, still it is great. [...] Cut off the cotton district from Liverpool and
other ports and there would come arrest of its industry followed by
mortality of its people” (Spencer 1876: 504f.).

On this view, the transportation system is a functional component of
modern societies and absolutely necessary, without any alternative, on
pain of death. This lack of any alternative, based on evolutionary biol-
ogy, remains the central point of criticism of Spencer’s approach today.
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As is the case with Luhmann, Spencer initially provided an adequate de-
scription of processes of social differentiation, but then summarily in-
terpreted them as natural laws of motion without actually being able to
explain them.

This was already recognised and heavily criticised by his contempo-
rary, the French sociologist Emile Durkheim. Unlike Spencer, Durkheim
did not understand the organisation of higher societies as a natural pro-
cess of functional differentiation, but as a distinctly social, man-made
phenomenon (cf. Durkheim 1984: 314ff.). With social differentiation,
Durkheim identifies, in addition to spatial and functional differenti-
ation, a further consequence of socialisation based on the division of
labour, which is revealing for the understanding of transport in cap-
italist societies. For he describes in detail how people’s socio-moral
relationships change and he identifies the beginnings of individual
emancipation in the demarcation from the traditional family unit:

“In these conditions the individual is fixed to his native heath by bonds
that attach him to it, and also because he is rejected elsewhere. [...]
On the other hand, as the demarcation lines separating the different
segments disappear, the equilibrium is inevitably broken. Since indi-
viduals are no longer restricted to their place of origin and free space
is opened up, attracting them, they cannot fail to spread out over it.
Children no longer remain irrevocably attached to the locality of their
parents but set off in all directions to seek their fortune. Populations
mingle together and it is this that finally causes their original differ-
ences to disappear. [...] The greater mobility of social units that these
phenomena of migration assume effects a weakening of all traditions”
(Durkheim 2013: 229f)).

The dissolution of traditional family ties, which Durkheim identified
early on, has now progressed so far that we no longer speak of the family,
neither in the sense of the extended family comprising several genera-
tions in Durkheinr’s time nor the classic nuclear family of the post-war
period, consisting of mother, father and child. Rather, today we experi-
ence a majority of very different forms of cohabitation, including single
parents, people who live alone, and singles. These outcomes of social
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differentiation have far-reaching consequences for the development of
transport. While the extended family was still able to ‘pool’ transport by,
for example, making one shopping trip for all family members, today
every individual household makes the same trip alone. The growing
importance of transport for modern capitalist societies becomes even
clearer in the case of people living alone who, like singles, find it impor-
tant to have their own household, but at the same time enter into a close
relationship with another person (living together apart). In addition
to maintaining their own household, single people in a relationship
thus have to make additional trips in order to meet up. Depending on
whether one lives in the same city, in another city or even in another
country, this can mean covering very long distances, necessarily entail-
ing a large amount of traffic. Finally, there are divorced families with
children, where, unlike in the past, both parents want to assume care of
the children. In this case, more and more often the children commute
by train or by plane between the two parental households, accompanied
by an escort. If we view it as a social achievement that divorced couples
can now maintain social contact with their children even over great
distances, this simultaneously makes clear the profound changes in
the organisation of society that would be required in order to achieve
sustainable transport development, the goal of which is to reduce traffic.

With his study of the social division of labour, Emile Durkheim ex-
plicitly opposed the economists of his time who, since Adam Smith, had
identified increase in productivity as the essential driving force behind
the division of labour (Durkheim: 2013). In contrast, Durkheim argues
exactly the opposite and locates the cause of the division of labour not in
the sphere of production, but in reproduction. He argues that the grow-
ing population density forces the division of labour in order to ensure
survival and that the associated increase in productivity is only a con-
sequence, but not a cause. At the outset, we find the desire of more and
more people to live together: “We co-operate because we have wished to
do so, but our voluntary co-operation creates for us duties that we have
not desired (ibid.: 161).”

Durkheim is concerned with understanding human actions not as a
reaction to economic demands, but as an expression of proactive social-
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isation. He wants to show that people consciously decide in favour of the
way they live together and organise themselves accordingly. Increased
productivity helps them to accomplish this.

“We see how different our view of the division of labour appears from
that of the economists. For them it consists essentially in producing
more. For us this greater productivity is merely a necessary conse-
quence, an aftereffect of the phenomenon. If we specialize it is not so
as to produce more, but to enable us to live in the new conditions of
existence created for us (ibid.: 215)”.

With his brusque rejection of economic insights, Durkheim wanted to
show that people are free to shape their social coexistence. In the pro-
cess, however, the dynamics of economic development of capitalist so-
cialisation were largely lost from view. This perspective, which is socio-
logical in the narrower sense, has been pursued by more recent social sci-
ence research on mobility since the 1990s (cf. Scheiner 2009). As a result,
systematic research has been conducted into the supposedly individual
causes of transport behaviour. Following on from this, strategies were
developed to reach people on a personal level, in order to influence indi-
vidual behaviour in a direction conducive to sustainable transport devel-
opment (cf. Schwedes et al. 2017). A system-theoretical variant of socio-
logical observation of transport comes to the conclusion that transport is
a self-referential system that creates the conditions of its own successful
growth (cf. Rammler 2001: 179ff.).

The current sociology of transport largely ignores the political condi-
tions of transport (cf. Urry 2007). In contrast to this one-sided narrow-
ing of sociological description, restricted to supposedly free human be-
haviour, interpreted as self-regulated modes of action, what follows here
isintended to reintroduce the political-economic dimension of capitalist
socialisation. As Durkheim correctly sensed, this introduces an aspect of
coercion - the coercion of growth.
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1.2 Growth

The fascination with differentiation in the division of labour resulted
from the increase in productivity and the resulting dynamics of eco-
nomic growth, initiated on this scale for the first time. Never before
in human history had growth rates of more than one percent been
achieved; only the relentless pursuit of the division of labour in capital-
ist production opened up new potential for growth (cf. Maddison 2001,
Piketty 2017).

As a result, material wealth in capitalist societies increased enor-
mously within a very short period, from which all social strata benefited,
albeit to varying degrees. The qualitative change through the constant
expansion of the social division of labour and the associated social reor-
ganisation resulted in the quantitative phenomenon of ever-increasing
economic growth. However, within the framework of the capitalist mode
of production, the end-means relationship was reversed: economic pro-
duction was increasingly transformed from a means for the satisfaction
of needs to an end in itself. To the extent that private corporate decisions
are oriented towards increasing profits, the growth paradigm becomes
the overriding principle. In this process, individual capitalists feel com-
pelled to expand production with the aim of increasing profit and, in
this way, to increase the value of their own capital stock in order to win
out against competitors in the market. The subjective compulsion to
grow is an objective compulsion to grow — the capital embodied by the
capitalist becomes an “automatic subject” (Marx 2004: 255).

The economist Hans Christoph Binswanger (2006) has vividly
described this mechanism with regard to current production and
consumption processes as a growth spiral (cf. Fig. 1). On this view,
companies (U1) increase their capital input with the help of growing
investments. To do so, they make use of loans from banks (B1), which
in turn increase their credit and money supply. Households (H1) are
paid for their work and in turn use their rising incomes for increased
consumption expenditure or deposit them as savings in the bank.

On the one hand, there is an exchange with nature on the part of
companies (production) as well as on the part of households (consump-

23


https://doi.org/10.14361/9783839464519
https://www.inlibra.com/de/agb
https://creativecommons.org/licenses/by/4.0/

24 Transport in Capitalism

tion), in that natural resources are exchanged in production as well as
in consumption. The capitalist mode of production is thus always part
of the natural metabolism. In addition, production and consumption
are fed by the human imagination, where companies come up with new
products and households constantly develop new needs. Thus, the cap-
italist mode of production is also always an expression of the powers of
the human imagination.

Figure 1. The Spiral of Growth in Capitalism

Source: Own presentation, based on Binswanger 2006: 306
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This process continues steadily up an ever higher stepladder:

“The process of investment and capitalisation, and with it the growth
of production, must continue if the process of growth is not to turn into
a process of contraction, because the goods that are produced today
will come onto the market tomorrow. However, they can only be sold
at a profit if investments are made again today, i.e. the capital input
continues to increase. Growth requires further growth. There is no end
to the growth spiral”.

Growth in transport and traffic is tightly linked to economic growth: the
more goods are produced, the more goods have to be transported. In ad-
dition, the ongoing differentiation in the division of labour leads compa-
nies to outsource ever more steps in the production process and transfer
them to companies at other locations. The spatial expansion associated
with this in turn requires an ever-increasing volume of transport and
traffic in order to reintegrate the individual production locations. Ulti-
mately, individual patterns of consumption combined with the new in-
formation and communication technologies mean that there is less and
less pooling of forms of transport. Thus, contrary to expectations, shop-
ping on the Internet does not reduce traffic, but rather each product is
now delivered individually, so that it is not uncommon for the same resi-
dence to receive several deliveries from different postal service providers
in the course of a day. Here the circle of production and consumption
growth closes and the growth spiral begins, resulting in persistently in-
creasing traffic caused by economic activity. The tight coupling of eco-
nomic and transport growth means that the efficiency gains in the trans-
port sector achieved through technical innovations, for example through
fuel-efficient engines, have been repeatedly eroded by growth in traffic
and to a degree even cancelled out. This is why transport is the only sec-
tor today in which CO, emissions continue to rise (cf. EEA 2017). To the
extent that transport growth is necessarily coupled to economic growth,
the structural interplay of economic and transport growth continually
feeds on itself; it knows no immanent limits. Only external barriers can
lead to a questioning of the capitalist production system, which is geared
towards limitless growth. Karl Marx had already identified the two fun-
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damental limits of the capitalist economy — nature and man (cf. Marx
2004: 648fF..

With a transport system that is more than 90 percent dependent on
oil, the finite nature of fossil fuels constitutes a natural limit. In addi-
tion, changing human needs could contribute to questioning the ‘growth
mania and to encouragement of sustainable transport development (cf.
Altvater 2016). In both cases, in light of the natural as well as the social
limits, a political decision has to be made — one way or the other.

1.3 Competition

The primary goal of the capitalist mode of production is capital accumu-
lation. The exploitation of value as an end in itself, economic growth for
growth’s sake, which necessarily goes hand in hand with growth in trans-
port. The modus operandi of capitalist market integration is competi-
tion, of which the essential function consists in permanent dynamisa-
tion of the market. In this process, individual, private capital owners are
in constant competition with each other and seek to prevail in the market
by driving out competitors. Due to the unrestricted nature of the capi-
talist mode of production, private actors in the market are relentlessly
driven to make new profitable investments in order to expand their own
position of power in the market. Faced with the threat of being squeezed
out of the market, humbly taking a back seat is not an option!

Boundless competition is inherently contradictory. On the one hand,
by forcing the players in the market to increase their competitive advan-
tage over their rivals through new productideas, potential for innovation
is repeatedly unleashed. On the other hand, dynamic competition re-
peatedly provokes crises, for example through competitors driving each
other into a ruinous competitive struggle. These two dimensions — inno-
vation and crisis — seem to be constitutive of competition in capitalism
and were canonised by the economist Josef Alois Schumpeter as a pro-
cess of creative destruction (cf. Schumpeter 2003: 81ft.).

In addition to the positive force released by competition when weak
competitors are forced out of the market, Friedrich Engels had already
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recognised the tendency towards monopoly formation as a further de-
velopment. For when companies, due to their economic success, force
out or even take over competitors through economies of scale, “freedom
of competition changes into its very opposite, into monopoly” (Marx
1889a: 3171, ).

In the transport markets, this concentration process can be observed
equally wellin all modes of transport. In rail transport there are now only
three suppliers worldwide: Alstom, Bombardier and Siemens.” In the
automotive industry, too, only three companies are fighting for market
leadership (Volkswagen, Toyota and Renault-Nissan®). In the premium
brand segment, there are only three German companies (BMW, Daim-
ler and Audi). As has recently become clear in the case of the German
automotive industry, and in particular the Volkswagen group, this leads
to the formation of power cartels, consisting of policy-makers, business
and - what is often overlooked - trade unions. Due to the concentrated
market power and the resulting economic importance for Germany as a
business location, policy-makers and trade unions have for many years
formed a phalanx with the automotive industry in order to defend it
against its global competitors (cf. Schwedes et al. 2015).

Due to the special structural interplay between the economy and
transport, transport policy is influenced to a considerable degree by the
interests of the transport industry. In the process, the common good,
which politicians are supposed to represent, competes with the interests
of economic growth and regularly takes a back seat. This results in a
radical discrepancy between political aspirations and real transport
development, a discrepancy more pronounced in transport policy than
in most other policy fields.

2 Bombardier and Siemens sought to merge. At the same time, the two Chi-
nese state-owned railway companies recently merged to form the China Railway
Rolling Stock Corporation (CRRC), thus creating the world's largest rail provider,
by far.

3 In order to keep up, the French parent company Peugeot (PSA) and Fiat Chrysler
(FCA) merged in early 2021, forming the major group Stellantis.
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1.4 Acceleration

The capitalist economy, organised on the basis of the division of labour,
is oriented towards permanent growth, whereby production and con-
sumption are bound together, circulating in a close, reciprocally-fuelled
exchange relationship (cf. Figure 1). Karl Marx treats the sphere of circu-
lation in the second volume of Capital, dealing mainly with the abstract
exchange of commodities, paying scant attention to the concrete details
of transport (cf. Marx 2010). Marx shows there that the value of a com-
modity is only realised at the moment of its consumption, when it guar-
antees profit. By accelerating circulation from production to consump-
tion, the result is an accelerated accumulation of profit. Under the condi-
tions of competition, where the private owners of capital encounter each
other as competitors for shares of the market, everyone therefore strives
to accelerate circulation in order to increase the rate of turnover of cap-
ital and thus their own rate of profit (cf. Rosdolsky 1977: 334ff.). The goal
is the ever-faster turnover of production to maximise profit. Those who
manage to speed up production and thus profit faster than their com-
petitors have a market advantage — they can reinvest faster and increase
the scale of production.

In order to achieve the desired goal of expanded production, the cir-
culation of the entire process of production — starting with production
and continuing through distribution and exchange to consumption -
must be constantly optimised. The transportation system plays a central
role in this:

“Within each process of production, a great role is played by the
change of location of the subject of labour and the required instru-
ments of labour and labour power [...] The transition of the finished
product as finished goods from one independent place of production
to another located at a distance shows the same phenomenon, only
on a larger scale. The transport of the products from one productive
establishment to another is furthermore followed by the passage
of the finished products from the sphere of production to that of
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consumption. The product is not ready for consumption until it has
completed these movements.” (Marx 1889d: 154).

The subjective drive of individual actors in the market to constantly ac-
celerate circulation through the further development of transportation
systems with the aim of maximising profit in order to survive against
competitors has its basis in the compulsion to growth immanent in
the capitalist production system. Given that the mode of competition
encourages competitors to accelerate the circulation of goods by de-
veloping innovative transportation systems (in Binswanger’s case, this
is achieved by the human imagination, see Fig. 1), the development
leads to accelerated economic growth. Economic growth in turn leads
to the need to develop more efficient transportation systems able to
move more goods in the same amount of time. Ultimately, the social
division of labour and the various processes of differentiation outlined
above result in ever longer distances, which must be covered ever more
rapidly if no time is to be lost and the growth dynamic thus not allowed
to slacken. In this way, the growth spiral creates a gravitational field that
draws in more and more objects.

1.5 Alienation

Under the conditions of capitalist socialisation, the relationship be-
tween the economy and transport turns out to be a self-referential,
structural interplay (Wirkgefiige), the primary goal of which consists in
endlessly increasing the material wealth of society. For this purpose,
two external systems are incorporated into the capitalist process of
valorisation: nature and man. This constellation is characterised by
two fundamental lines of conflict. Firstly, a limitless growth process
encounters the finiteness of natural resources. The inherent logic of
natural conditions is thereby negated and natural resources are ex-
ploited far beyond their capacity to regenerate. Secondly, the capitalist
logic of exploitation encounters human specificity — or in the words
of Marx, the generic nature of man: “The human being is in the most
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literal sense a zdon politikon: not merely a social animal, but an animal
that can individuate itself only in the midst of society” (Marx 1989b: 18).
Humans are the only living beings that have the ability, and now also the
material basis, to organise their coexistence in a self-determined way.
However, to the extent that the capitalist system of valorisation subjects
people to the paradigm of growth, they become disempowered. Under
the conditions of capitalist socialisation, people determine neither the
degree nor the purpose of growth — growth is an end in itself. People no
longer produce in order to live, they live in order to produce, without
being able to influence the goals of the privately organised production
process.

Through the incorporation of nature and people into the capitalist
valorisation process, a double alienation thus takes place. The relation-
ship of alienation is then directly transferred to the transport system due
to the tight coupling of economic and transport growth. All forecasts as-
sume that the volume of traffic will continue to grow in the coming years
and that this will involve a corresponding increase in the consumption
of natural resources. While the development of transport is oriented to-
wards the requirements of a highly differentiated process of production
that is increasingly dependent on global value chains, people’s mobility
needs are largely disregarded or even hampered. For example, people,
especially those in the lower income brackets, are increasingly forced to
commute ever greater distances to get to work (cf. Haas 2013).* Health
insurance companies have been reporting on the negative health conse-
quences of years of commuting and the associated social costs for many
years. In addition, the lower income groups in particular have to spend

4 The commuter study by the Federal Institute for Research on Building, Urban
Affairs and Spatial Development concludes that in 2015, for the first time, 60%
of employed persons subject to social insurance contributions were forced to
commute to work beyond the boundaries of their own municipality, compared
t053% in 2000. The average length of the one-way commute has also increased
in recent years: from 14.6 kilometres in 2015 to 16.8 kilometres in 2020. Lastly,
the number of long-distance commuters with a one-way commute of more than
150 kilometres has also increased since the turn of the millennium: from 1 mil-
lion to 1.3 million (cf. BBSR 2017).
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a relatively large proportion of their household income on mobility in
order to ensure social participation. More and more often, they are de-
pendent on a private car, the upkeep of which constitutes an additional
financial burden (cf. Daubitz & Schwedes 2021). The individual decision
to work fifty kilometres from home appears to be a free choice, just like
the decision to use a private car, but is in fact imposed on them within
the framework of capitalist socialisation. People’s alienation manifests
itself in the fact that they are caught up in a peculiar conflict of priori-
ties between freedom and coercion in their choice of location and trans-
portation behaviour (cf. Schwedes 2013a).

The descriptions of individual behavioural motives apply in equal
measure to collective strategies for action in the field of transport policy.
Here, too, the historical retrospective reveals a genealogy of failure that
can be traced back to the beginnings of the claims to validity made by
transport policy in the 1920s and continues to this day (cf. Schwedes
2019). This discrepancy between the aspirations of transport policy and
actual transport development can be understood as an expression of
the degree of alienation in this policy field, since it shows that self-
determined socialisation in fact plays a minor role and thus fails to
accord with our generic nature as political beings. Instead, the political
goals of an integrated transport system in which all actors cooperate
with each other in order to link the various means of transportation in a
sensible fashion are regularly thwarted by competition-based negative
market integration.

The social phenomenon of alienation in the Marxian sense consti-
tutes the starting point of the present study of transportation policy. In
what follows, alienation serves as a key concept of a critical theory of pol-
itics (cf. Sérensen 2016). Its concern is to clarify the relations of power
and domination in the field of transport policy and thus to expand the
possibilities for political action.
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1.6 The Consequences of Alienation in Transport Policy

An alienated transport policy is characterised by the fact thatitis not de-
signed by people for people, but is instead implemented in accordance
with systemic imperatives. This can be demonstrated concretely by the
financing of public transport. Here, there has long been a consensus in
transport policy that public transport should be placed on an equal finan-
cial footing with private automobile transport, albeit at different start-
ing levels; if one gets something, the other should also get something -
so-called parallel financing. All actors in transport policy have been able
to agree on this to date, because they all benefit from it. Even the ADAC
(German Automobile Club) has always spoken out in favour of financial
support for public transport, because this would relieve congestion on
the roads for its own clientele. Only recently, it again noted with satis-
faction that the Federal government is investing both in the expansion
of congested motorway routes and, in parallel, in the expansion or new
construction of important axes of the rail network: both said to be in the
interest of consumers (cf. Mortsiefer 2019).

With this in mind, in the mid-1990s there was another major politi-
cal effort to save public transport, which was once again in crisis. While
the Federal government carried out a reform of the railways, responsi-
bility for local public transport was transferred to the individual Federal
states. This involved enormous funding agreements to upgrade the ag-
ing regional public transport system. Between 1994 and 2018, around 172
billion euros were spent on this. In the same period, the performance of
the system increased by 36 percent and passenger numbers rose by as
much as 56 percent. A success story!

But this is only half the truth: as soon as one looks beyond the hori-
zon of public transport and examines the entire transportation system,
public transport appears in a different light (cf. Figure 2). According to
these figures, the ratio of transport performance between private auto-
mobile transport and public transport has been stagnating for twenty-
five years. And, according to the Federal government’s forecasts, up to
the year 2030 no change is expected. It follows that, measured against
the government’s own political claims to promote public transport with
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billions in subsidies in order to support economically efficient, socially
equitable and ecologically viable transport development, this cannot be
described as a success story.

Figure 2. Proportionate Transport Performance of Modes of Transport According to Passenger Kilo-
metres Travelled

Motorised individual
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The unit of measurement passenger-kilometre (pkm) is calculated by multiplying the number of per-
sons transported by the distance travelled in kilometres. Source: My own calculations, based on: Fed-
eral Ministry of Transport and Digital Infrastructure (BMVI), Verkehrsverflechtungsprognose 2030,
Schlussbericht, 11.06.2014, www.bmvi.de/Shared Docs/DE/Anlage/G/ verkehrsverfechtungsprog-
nose-2030-schlussbericht-los-3.pdf (16.11.2020); BMVI, Verkehr in Zahlen 2019/2020, September
2019, www.bmvi.de/ShareDocs/DE/Artikel/G/verkehr-in-zahlen_2020.html (15.05.2021).
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The reason for this unsatisfactory situation is that the absolute vol-
umes of traffic have grown continuously overall in recent decades, not
only in public transport — and the trend is upwards. This, in turn, is due
to the fact that not only public transport has received financial support,
but also motorised private transport, again in the name of parallel fi-
nancing. According to an analysis by the Network of European Railways
(NEE) based on public data, around 150 times more road kilometres have
been constructed than rail kilometres since the railway reform in 1994 (cf.
NEE 2019). While the German State invested 69 euros per capita in rail
infrastructure in 2017, the figure was 362 euros in Switzerland, 187 euros
in Austria and 183 euros in Sweden. As a result, transport performance
has increased in absolute terms but without the shift in favour of public
transport that has been a political goal for decades.

The absolute growth in traffic is also the reason why CO, emissions
in the transport sector continue to rise. The German government’s “2019
Projection Report” on CO, emissions confirmed that Germany would not
only fall well short of its climate targets in 2020, but was also expected
to exceed the agreed targets by ten percent in 2030 (cf. BMU 2019). The
transport sector stands out in particular, as it is the only sector that is
not expected to make a contribution to reductions by then (cf. Figure 3).
Public transport contributes to the described growth spiral of transport-
ing more and more people, faster and faster, over longer and longer dis-
tances, thus producing more and more traffic.

Measured against the political goal of sustainable transport devel-
opment, public transport is not part of the solution as long as it remains
within the framework of the growth spiral. On the contrary, it is forced
to compete with private motorised transport and must compete for bil-
lions doled out via transport policy so that it can keep pace with the gen-
era] growth in traffic. Public transport is like the hamster in its wheel,
in constant motion without realising that it is not making any progress.
Like the hamster, public transport itself is part of the problem!
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Figure 3. Greenhouse Gas Emissions in Germany by Sector overall emissions/energy sector/indus-
try/buildings/transport/agriculture/waste management and other

120%

110%
Overall
emissions

100% 2258 .

Energy

90%
sector

80% Industry

70% Buildings

66,3%— Transport
60% 66,3% p

—— Agriculture

50%

— Waste
management
and other

40%
30%

20%
1990 ‘92 ‘94 ‘96 ‘98 2000 ‘02 ‘04 ‘06 ‘08 ‘10 ‘12 ‘14 16 18 19

Source: My own calculations, based on: UBA (2020a): Greenhouse gas emissions since 1990 by gas.
https://www.umweltbundesamt.de/sites/default/files/media/384/images/files/2_abb_thg-emissi
ons-since-1990-by-gas_2020.pdf (16.11.2020); UBA (2020b): National trend tables for greenhouse
gas emissions by sector of the Climate Protection Act 1990 to 2018. https://www.umweltbundesam
t.de/data/climate/greenhouse-gas-emissions-in-germany#emissions-development-1990-to-2018
(15.05.2021).

The basic insight of transport research is that it is not enough to in-
vest more and more money in public transport in order to establish it as
an attractive alternative to the car. Rather, transport policy must do its
job and make a political decision in favour of public transport and at the
same time against automobile traffic. For example, perverse tax incen-
tives worth billions, such as the commuter allowance, the company car
privilege and the tax on diesel fuel - to name only the most important
ones — could be withheld from private car transport and transferred to
public transport (cf. UBA 2016a). With these three measures alone, trans-
port policy would have around fifteen billion euros available every year
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to invest in public transport and, of course, in cycling. In other words, a
rail line between Berlin and Munich could be built, every year, with five
billion euros left over for bicycle traffic. After ten years, Germany would
have a railway system like Switzerland’s and cycling infrastructure sim-
ilar to the Netherlands.

By abandoning parallel financing, transport policy would break with
the growth spiral, which we can no longer afford if the goal is sustainable
transport development. Readjusting the systems of financial incentives
is likely to bring about a change in people’s mobility behaviour. Only
in this new regulatory environment of a transport policy that is no
longer alienated and, instead, people-oriented, could public transport
also change from being part of the problem to part of the solution
and make a positive contribution to a strategy of sustainable transport
development.

1.7 The Structural Interplay between the Economy
and Transport

The genesis of transport is intimately linked to the capitalist mode of
production. An investigation of the transport system must therefore
begin with the structural interplay of the economy and transport. The
unique selling point of the transport system compared to all other social
subsystems is undoubtedly its central importance in linking production
and consumption, which in the course of the differentiation in the divi-
sion of labour move ever further apart, spatially, and are reconnected via
the sphere of circulation. In this process, the capitalist mode of produc-
tion aimed at unlimited growth is dependent on an ever more efficient
transport system that ensures the circulation of ever more goods, over
ever greater distances, in an ever shorter time span. In this way, on the
one hand, transport provides support for expansive development on a
global scale, which translates into fragmented structures of production
and consumption worldwide. On the other hand, it is transport that
reconnects the individual parts into a functioning, integral system. Or
in the words of transport sociologist Stephan Rammler: “Transport is
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what holds modern society together and at the same time drives it apart”
(Rammler 2014: 29).

Political-economic analysis has shown, however, that only the first
part of the statement is correct: as a medium of the sphere of circula-
tion, transport keeps the finely woven network of the global production
regime alive. However, transport seems to run after the dynamics of
economic development; it is not the driver, but is itself driven by the
logic of capitalist production. This insight has been lost in the course
of the sociologisation of transport studies in the last twenty years, as
a reaction to the — rightly criticised — one-sided economic orientation.
Since then, people’s behaviour in modern, highly mobile societies has
been studied with particular attention devoted to the individual fasci-
nation with the automobile (cf. Canzler 2016). By largely ignoring social
power relations, this narrow sociological focus has contributed to a
de-politicisation of transport policy (cf. Schwedes 2013b). By contrast,
Max Horkheimer’s (1939) modified dictum applies in this field: if you
dor’t want to discuss capitalism, you should keep quiet about transport!
Conversely, this means: those who condemn the negative consequences
of transport development must deal with capitalism!

The transportation system follows the Olympic ideals of ‘higher,
further, faster’ and translates them into more traffic over ever greater
distances in ever less time. Our everyday mobility behaviour is thus
the product of a lifestyle that is imposed on us by a supposedly natural
process of market integration based on the division of labour, oriented
towards economic growth and mediated by competition. At this point
I am deliberately talking in terms of imposed transport because the
question arises as to who, for example, wants to travel ever greater
distances as a commuter? Who still wants to have to afford a private
car? Who still wants most public urban space to be occupied by sta-
tionary vehicles, which exclude other uses? After all, these and other
questions concerning our everyday lifestyle are being raised more and
more frequently.

The crisis affecting the Olympic Games, which has been latent for
many years and has manifested itself in the recent doping incidents, can
also be seen as symptomatic of the transport system. However, just as
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in the case of the crisis of the Olympic ideals, it has not yet been un-
derstood that there is an underlying systemic cause and not a scandal,
as is always claimed. Doping is only the expression of the fact that the
Olympic ideals have lost all sense of human scale. For it is well known
that we have reached physiological limits that prevent a further increase
in physical performance through training alone. And the tragic thing, in
the Greek sense, is human scale cannot be restored if we continue to in-
strumentalise people in the service of ideals that are increasingly alien
to them (health, etc.). This strategy would require further technical re-
finement and would result in increasing alienation — self-optimisation
as alienation. For with doping, one is no longer self-determined; rather,
one transforms one’s body into a powerful catapult whose range far ex-
ceeds its natural limits.

In this respect, I see a direct analogy with the transport system: here,
too, we can continue to drive the current spiral of growth and accelera-
tion through technical innovations. Integrated transport systems as the
anabolic agents of a lifestyle of ever higher, further and faster! Is this the
goal and if not, what is the alternative?

This question is taken up again in the final chapter. How can we put
an end to alienation in the field of transport policy — which takes the
form of a profound discrepancy between the aspirations of sustainable
transport development in transport policy on the one hand and the real
transport development on the other -, in order to (re)gain the power to
shape transport policy? To be able to answer this question, however, it is
necessary to have an adequate understanding of the field of transport
policy and its specific constitution. Accordingly, the field of transport
policy will first be explored from different perspectives.
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While traditionally conservative German political science has thus far
examined public institutions and activities from the perspective of
the state, the ‘linguistic turn’ has now also arrived in the field and the
influence of language in the framework of political decision-making
processes is receiving increasing attention. Before demonstrating this
within the field of transport policy, I will first discuss some fundamental
insights and present my own analytical approach.

2.1 On the Importance of Discourses and Guiding Principles
for Processes of Social Development

In the context of social science research, discourse analysis has received
increasing attention in recent years (cf. Keller et al. 2011). For policy re-
search, Vivien A. Schmidt had already drawn attention to the special im-
portance of discourses in establishing strategies to reform the welfare
state (cf. Schmidt 2000; also Schneider & Janning 2006). As she sees it,
social reforms can be explained neither solely by the diverging constel-
lations of interests of the social actors involved nor by the institutionally
hardened strongholds of opinion. Rather, she shows that beyond this,
‘discourse matters’: “Countries managed more or less successfully their
adjustment to the external economic pressures beginning in the 1970s
not only because of their greater or lesser economic vulnerabilities, their
greater or lesser institutional capacities, and their better or worse policy
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responses, but also because of their more or less convincing legitimising
discourses” (Schmidt 2000: 309).

Discursive practices are obviously characterised by their own logic,
which is not restricted to the ensemble of political interests and institu-
tionally consolidated, dominant opinions (cf. Beckert 2016). A superficial
examination of the glaring discrepancy between the aspirations of the
discursively conveyed model of an integrated transport policy and the
actual development of transport policy makes this appear obvious, at
least initially. At the same time, it would be wrong to assume a complete
decoupling of discursive practices and concrete social development.
Instead, following the model of “critical discourse analysis”, ! it is as-
sumed here that, like material social structures, discourses involve
social relations and they therefore have to be re-appropriated over and
over again. The appropriation of material relations without symbolic
practice is, of course, just as inconceivable as a symbolic practice that
is independent of the respective historically specific context. Material
practice and semiotic practice are mutually dependent and must there-
fore always be analysed in their relationship to each other. “Describing
discourse as social practice implies a dialectical relationship between
a particular discursive event and the situation(s), institution(s) and
social structure(s) which frame it. A dialectical relationship is a two-way
relationship: the discursive event is shaped by situations, institutions
and social structures, but it also shapes them” (Fairclough & Wodak
1997: 258).

2.1.1 Hegemony

By analysing the discourse of an integrated transport policy, the aim is
to establish the connection between the discourse analysis and the con-
crete social relations as they are expressed in the specific interests of the
respective social actors. Following the concept of hegemony developed

1 This Anglo-Saxon strand of theory is to be distinguished from the German “crit-
ical discourse analysis” (cf. Jager 2015: 26ff.).



https://doi.org/10.14361/9783839464519
https://www.inlibra.com/de/agb
https://creativecommons.org/licenses/by/4.0/

2. Discourse Analysis of the Objectives of Transport Policy

by Antonio Gramsci, who used it to analyse social fields “in which ‘lead-
ership is contested” (Bollinger & Koivisto 2001:1258), it is assumed that a
hegemonic discourse is always already socially contested (cf. Kebir 1991).
This means that a hegemonic discourse is fragile in several respects. For
a start, when viewed from the outside, it becomes apparent that other
subaltern discourses exist parallel to the dominant discourse. These can
be formerly dominant discourse strands that have been supplanted by
the current hegemonic discourse.

In addition to the ongoing existence of old discourse formations,
new subaltern discourses can also exist parallel to the hegemonic dis-
course. Whether these develop power of definition or are swallowed
up by the existing hegemonic discourse, or whether the old discourse
formations possibly experience a renaissance, depends on the respective
social power relations.

“Hegemony thus means the temporary domination of a discourse
through power, with the simultaneous existence of competing dis-
courses, which are subordinated, creating a relationship of domi-
nation between the hegemonic and the non-hegemonic discourses.
[...] Social consensus is thus always only a hegemonic determina-
tion, where certain positions are privileged over others” (Dingler
2003:178 f.).

In this respect, the “discourse of the transport turnaround” [Verkehr-
swende] of the 1990s was at no point hegemonic. However, for a short
time it attracted increased public attention and became quite effective
by influencing the debates regarding transport policy in politics, in
research and the economy.

The fragility of a hegemonic discourse, however, is not only evident
in the above-mentioned external perspective. Viewed from within, a
dominant discourse formation also exhibits an enduring unstable rela-
tionship. After all, the achievement of a hegemonic discourse consists
precisely in reconciling different interests. However, this also means
that the respective actors go on pursuing their divergent interests.
Even if this occurs within the framework of the hegemonic discourse,
there is constant movement at work and thus a permanent potential
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destabilisation of the prevailing discourse formation. A hegemonic dis-
course can thus be described in two respects as a partially wide-ranging
model of persuasion. Viewed from the outside, the hegemonic discourse
extends to its boundaries, which are ‘abraded’ by other subaltern dis-
courses. Viewed from the inside, the hegemony of the discourse extends
to the divergent interests. The differences are minimalised through
compromise solutions within the framework of the prevailing discourse
formation, but they cannot be completely erased.

2.1.2 Guiding Principles (Leitbilder)

In connection with the formation of a hegemonic discourse, guiding
principles, such as that of integrated transport policy, fulfil a special
discursive function. Disparate, abstract, in short, confusing discourse
constellations are tangibly condensed in the guiding principles, which
facilitate a conceptualisation of the discourse, as it were. In this way,
they can fulfil a number of very different tasks. Research into guiding
principles distinguishes between the guiding (Leit) function and the
image (Bild) function (Dierkes et al. 1992: 41 ff.). On the one hand, the
guiding function has the task of collective projection. Starting from the
horizon of people’s everyday experience, a conceivable line of develop-
ment is drawn that reaches beyond the feasible and is directed towards
the horizon of a common aspiration. In addition, the guiding function
fulfils the task of a synchronous pre-adaptation. In this process, individ-
uals who have divergent horizons of experience are directed towards a
common horizon of perception. “The various personal mechanisms of
evaluation that result from the diversity of individual dispositions, the
diversity of social positions and the specificity of the respective cultures
of knowledge to which they belong are pre-synchronised” (ibid.: 46).
Following this mental adjustment, a further function consists in the
effect of the guiding image as a functional equivalent. Guiding principles
thus function for different traditions of thought as a rough orientation
grid in the establishment of a new scientific paradigm. They serve as
a hinge, as it were, between the old, persistent patterns of thought
and the new thought structures that have yet to emerge. Through this
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reorientation, the old orientation routines fade away and make way for
new prospects. “Metaphorically speaking, the longer the actors in the
process of interference move around in the space of interference, the
more they open up — on the level of communication — to unfamiliar
and hitherto alien modes of argumentation and evidence, and on the
level of individuation to unfamiliar directions of thinking and decision-
making” (ibid.: 50).

In addition, the guiding principles also fulfil an image function. To
a certain extent, this supports the abstract guiding functions described
above through vivid image metaphors. By reducing the complexity of
different cultures of knowledge to a single perspective, the image sup-
ports a core meaning held in common and has the effect on the partici-
pants of a cognitive activator. However, the image function not only influ-
ences people’s thinking, but also moves them emotionally and in this way
brings about personal mobilisation along with cognitive activation. Lastly,
by bringing different people together by means of a pictorial metaphor,
the image function fulfils the task of an interpersonal stabiliser. “Guiding
principles bind people together who are bound together by nothing else;
people who perhaps belong not only to different social milieus, but above
all to different cultures of knowledge, whose perception, thinking and
behaviour may therefore under certain circumstances not simply devi-
ate, but follow downright opposing orientations; people who are neither
bound to each other by external social constraints, nor attracted to each
other by mutual sympathy” (ibid.: 57).

2.1.3 Critique of Ideology

Recent research on guiding principles has contributed to an understand-
ing of the formal functioning of social guiding principles. By describing
their functions in a factual manner, the research undoubtedly lives up
to its own claim not to contribute to the idealisation of social conditions
(cf. Dierkes et al. 1992: 58). However, by not taking into account the ide-
ological function of guiding principles, it fails to critically question the
discourse formations that these principles generate (cf. Adorno 1967). If
the latter is the aim, then it is necessary to go beyond the reconstruc-
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tion of the effects of guiding principles and to inquire into the interests
of the social actors. For if guiding principles succeed in establishing a
hegemonic discourse above and beyond diverging interests, social power
relations and relations of domination are articulated in a specific way.
“The task of ideology critique is thus not to confront norms with ‘real’ re-
ality or to denounce the general dominating character of discourses, but
rather to show how discourses contribute to the formation and unity of
a historical bloc and thus to a specific collective way of life. The object
of the critique is the specific form of the antagonistic social relations of
volition that constitute reality, the specific historical, capitalist unity of
being and consciousness and the collective forms oflife” (Demirovic 1988:
71).

To that effect, the following chapter will carry out an ideology-
critical reconstruction of the hegemonic discourse of integrated trans-
port policy, based on certain theoretical-methodological premises (cf.
Hirseland & Schneider 2003: 395f.). On the one hand, the discourse
oriented towards the principles of an integrated transport policy is con-
textualised historically and socio-politically. Both through the historical
genesis of the model of integrated transport policy as well as through its
embedding in the current socio-political context, it becomes clear that
this is a discourse formation that has always been contested. Further-
more, the ideology-critical analysis reveals an unspoken, latent level of
meaning of the discourse of an integrated transport policy. Facilitated
by the paradigm shift in the discourse of sustainability, a notion of
sustainable transport development in the sense of sustainable transport
growth has become established. In this way, integrated transport policy
is implicitly reduced to a perspective of economic integration. Lastly,
I adopt a perspective taken from the sociology of domination, with
reference to the different interpretive strategies of various actors in the
field of transport policy. I demonstrate the respective definitional power
of the actors in articulating their specific interests.
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2.2 The Talk of an Integrated Transport Policy

In the following, the insights of discourse theory are applied to the
field of transport policy. A historical retrospective reveals a persistent
discrepancy between the political objectives and actual transport de-
velopment. In order to understand the reasons for this discrepancy
between aspiration and reality, the most recent discourse of transport
policy is then examined more closely. This shows that the objectives
of transport policy are oriented towards the paradigm of economic
growth, according to which sustainable transport development is to be
achieved through sustainable transport growth. The guiding principle
of anintegrated transport policy in turn stands for sustainable transport
growth.

2.2.1 A Historical Genealogy of Failure

The formation of the current hegemonic discourse of integrated trans-
port policy goes back historically to the 1920s. From the time of its first
appearance, the guiding principle has experienced several renaissances.
Historically, the guiding principle of an integrated transport policy has
always come to the fore when a climate in society as a whole emerged
in which a fundamental reorganisation of the transport sector was
deemed necessary. In each instance, the motives for the demand for
such a reorganisation were quite different. When it first emerged in the
19208, at a time when lorries were becoming increasingly widespread
and beginning to compete with the railways, it was primarily economic
reasons that seemed to speak in favour of an integrated transport policy.
At the time, there was a widespread consensus that an increasingly
fragmented transport system and the competition this sparked between
the different modes of transport would lead to frictional losses, which in
turn would have a negative impact on the entire national economy. This
was exemplified in 1930 by the German Industry and Trade Conference,
which came to the conclusion in its memorandum on the reorgani-
sation of the German transport system that a nationwide integration
of the modes of transport was necessary in order to promote efficient
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economic performance in the sector: “Just as an organic cooperation
between the railways (Reichsbahn) and the postal system (Reichspost)
is necessary, a similar cooperation should also be sought between the
two national administrations, the motor transport companies and the
remaining licensed motor vehicle enterprises” (DIH 1930: 71). In addi-
tion to technical and economic integration, the idea of an integrated
transport policy at the time also included the social, political and, to
some extent, even the ecological dimension of the idea of integration,
which meant that it already encompassed all five strategies of integra-
tion familiar to us today. Moreover, even back then the debate was not
unique to Germany. The question of integration in the transport sector
arose simultaneously in virtually all European countries and beyond. *
Nevertheless, the implementation of the model of an integrated trans-
port policy did not advance beyond the early stages. Despite individual
attempts at cooperation between different modes of transport, which
for a short time were also reflected in joint agreements, the momentum
of economic competition ultimately reasserted itself, as a result of which
the implementation of a cross-modal strategy of integration failed, due
to individual economic interests.

After the guiding principle of integrated transport policy had been
forgotten for some time, it experienced its first renaissance in the 1960s.
This time, however, it was not economics that triggered the demand fora
new orientation in transport policy. It is true that economic arguments
for an integrated transport policy were again proposed. In addition,
rudiments of ecological criticism of the development of motorised
individual transport made themselves heard, the response to which
was a push for greater integration of public transport. The dominant
argument at the time, however, was a social one. > The main grievance

2 For the international debate, cf. for England (Sherrington 1929), Switzerland
(ibid. 1929), the USA (Rudolphi1929).

3 It is true that several of these arguments were consistently invoked concomi-
tantly. For example, the criticism of motorised individual transport cited here
as a socially motivated argument goes back to the beginnings of motorisation
and also appeared as early as the 1920s. Here, however, our concern is to em-
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concerned the displacement of people by the automobile, especially in
urban areas. The debate was initiated in the early 1960s by the so-called
Buchanan Report, which had been commissioned by the British Min-
istry of Transport. This was the first time the term “integrated policy”
had been explicitly coined. The report was taken as an opportunity by
many European countries to commission their own studies, and once
again a Europe-wide discussion developed. In Germany, the discourse
of an integrated transport policy became established with the study
‘Municipal Transport Problems in the Federal Republic of Germany’ (Die
kommunalen Verkehrsprobleme in der Bundesrepublik Deutschland) by Josef
Hollatz and Friedrich Tamms, which was published in 1965 and made
explicit reference to the Buchanan Report. The study thematised the
problem of essentially unregulated traffic development since the end
of the Second World War. In cities in particular, it seemed, traffic was
developing in line with private investment decisions, while the interests
of the residents were literally being pushed aside. An integrated trans-
port policy was meant to more closely correlate economic and social
concerns, but once again competing economic interests prevailed and
prevented the implementation of the model of an integrated transport
policy.

The model did not experience a second renaissance until the begin-
ning of the 1970s, when the social-liberal government coalition initiated
a paradigm shift in transport policy with its Course Book for Transport
Policy. This questioned the undifferentiated application of free-market
principles to all areas of transport and instead formulated the aspira-
tion to “resolve the growing conflicts between the satisfaction of social
needs on the one hand and private interests on the other” (Bundesmin-
isterium: 11). Since private-sector profits can involve macroeconomic
losses, the Course Book saw a need for balance in the transport sector at
the macroeconomic level.

The political objectives of the Course Book were flanked academically
by the expert report of the German Advisory Council on the Environ-

phasize which motives determined the discourse on integrated transport policy
at the time.
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ment, entitled Auto und Umwelt’ (Automobile and Environment),
which appeared in the same year (cf. Nebelung & Meyer 1974). The ex-
plicit thematisation of the environment expresses the new ecological
perspective, which increasingly shaped the discourse of an integrated
transport policy. Like the Course Book, the report of the Advisory Council
on the Environment presented a comprehensive analysis of the trans-
port problem, in which transport policy was understood as a central
component of social policy. The authors were convinced that transport
development could not be viewed in isolation from other areas of society
onwhich it has an effect or by which it is influenced. “Rather, the Council
has to analyse the entire range of interactions between the individual
motor vehicle and the sphere of human life, up to and including the
regulatory and socio-political implications, which are documented, for
example, in the economic interlinkages of the automobile industry and
in the means used to advertise it” (ibid.: 57). Accordingly, the Advisory
Council also saw the solution to transport problems in “integrated
transport planning” (ibid.: 58). However, while the debate on reforming
transport policy was still given special attention in the context of the
oil crisis in the early 1970s, a fundamental change of mood set in once
the energy crisis was overcome in the mid-1970s. From then on, the
global recession also dominated strategic considerations in transport
policy. In coping with the economic crisis, public authorities turned
their attention to the economic significance of the automotive industry
and aligned their policies with its interests. On the other hand, the far-
reaching plans in favour of an integrated transport policy were not even
rudimentarily implemented. “This demonstrates two things: first, how
quickly approaches to genuine structural reforms have to be thrown
overboard when, in the rollercoaster of economic cycles and crises in
private commodity production, state policy has no other option than to
protect jobs by unconditionally stimulating new private investments;
second, it becomes clear how high the costs of such policies of accom-
modation are. Against our better judgement, short-term reactions have
to be bought at the price of later follow-up costs, social and environ-
mental problems as well as the needs of society as a whole have to take
a back seat to the constraints of the profit-driven market economy”
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(Linder et al. 1975: 65). In this way, despite the criticism of the prob-
lematic development of transport and the intermittent incorporation
of integrated transport policy into the discourse, the principle of free-
market competition reasserted itself and transport developed along the
same lines as before.

2.2.2 Sustainable Development through Sustainable Growth

Following the recurrent failure to realise the guiding principle of an inte-
grated transport policy, an initially conflict-laden debate on the ecolog-
ical question in transport policy was ignited in the 1970s/80s. Following
on from the 1972 report The Limits to Growth (Meadows & Meadows 1972)
to the Club of Rome, which foregrounded the clash between continued
economic growth and limited natural resources, the effects of economic
and transport growth on natural resources were also addressed in the
transport sector. “Political ecology” examined the question of to what ex-
tent it was conceivable to resolve the contradiction between economic
and transport growth on the one hand and the protection of nature on
the other - in the given socio-political framework with an economy com-
mitted to the logic of growth — and touched on fundamental questions
of the boundaries of social systems.

By way of contrast, a paradigm shift took place at the end of the
1980s with the publication of the so-called Brundtland Report, “Our
Common Future”. Whereas previously natural resources had been iden-
tified as constituting the absolute limits to growth of the capitalist
economy, the Brundtland Report brought about a fundamental change
in perspective by interpreting the limits to growth as obstructions to
modernisation in human development. Absolute limits tied to natural
resources were no longer problematised; instead, relative limits were
identified, dependent on the respective state of technological and social
development.

“The concept of sustainable development does imply limits— not ab-
solute limits but limitations imposed on environmental resources by
the present state of technology and social organisation [...]. But tech-
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nology and social organisation can both be managed and improved to
make way for a new era of economic growth” (WCED 1987: 8).

This new perspective ultimately resulted in an equally new understand-
ing of sustainable development. For if the limits to growth can be pushed
aside by technological and social innovations, then in principle limit-
less economic growth is possible. Moreover, economic growth creates the
very resources on the basis of which social progress in the sense men-
tioned above is possible at all. The formerly system-critical argumenta-
tion, which was fed by the recognition of “limits to growth”, is inverted
in the Brundtland Report into the system-immanent perspective of the
“growth of limits”. The core statement of the new discourse of sustain-
ability can be reduced to the formula that sustainable development is
synonymous with sustainable growth.

“Economic growth is thus not part of the problem of the anthropogenic
overexploitation of nature, as is argued in the discourse of political
ecology, but rather part of the solution. Growth can thus be seen as a
strategy for overcoming the ecological crisis. The adherence to the im-
perative of growth within the framework of a strategy of sustainable
development can be assessed as the essential paradigm shift and fun-
damental discursive break from the earlier debate on sustainability
and the discourse of political ecology, which was specifically initiated
by the Brundtland Report” (Dingler 2003: 243).

This new strategy is still being pursued today within the framework of
the Agenda 21 process initiated at the Rio Conference in 1992 (cf. BMU
1997). Here, in contrast to the Brundtland Report, in which poverty in
developing countries was held responsible for the unsustainable use of
resources, the problematic economic practices of the developed indus-
trial nations take centre stage. However, it is not the growth imperative
of these countries that is called into question, but rather their lack of ef-
ficiency is bewailed. Accordingly, it is not about restricting growth, but
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rather modernising the economy in a way that is conducive to more effi-
cient use of resources (cf. Gorg & Brandt 2002; Tremmel 2003).*

“Itis increasingly recognised that production processes, technologies
and management practices that use resources inefficiently produce
residues that are not reused, generate waste that has adverse effects
on human health and the environment, and manufacture products
that continue to have harmful effects after they are used and are dif-
ficult to recover [...]” (BMU 1997: 256).

In order to achieve the sustainable development striven for in the growth
paradigm, five procedures are invoked within the hegemonic discourse
of sustainability: The first and most important approach refers to a
general systemic revolution in efficiency as developed by Ernst Ulrich
von Weizsicker, Amory and Hunter Lovins (1995) with their factor-
four approach. According to the central thesis, technological progress
would make it possible to use natural resources four times more effi-
ciently, which would contribute to a corresponding eco-efficiency. The
second approach is very similar, since it also focuses on technological
innovations with the goal of being able to re-use raw materials as often
as possible in the future in order to reduce the overall consumption
of natural resources. The third approach consists in striving for global
environmental management, which is intended to facilitate a rational
use of resources. Fourthly, the dematerialisation of the economic system
is expected to lead to sustainable effects. This refers to the change from
an industrial to a service society, which is associated with a decrease
in the consumption of energy and resources. Fifthly and lastly, cost
transparency is expected from the internalisation of externalised costs,
which is meant to contribute to more (responsibly) aware and thus more
sustainable behaviour.

4 In contrast, the follow-up report by Donella and Dennis Meadows “The New
Limits to Growth”, also published in 1992, represents the old growth-critical
strategy of reduction (cf. Meadows et al. 1992). The relatively faint response
to this report at the time already pointed to the emerging reorientation.
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This represents a shift from the so-called sufficiency approach,
which is oriented at renunciation — doing without — in the widest sense,
to the so-called efficiency and effectiveness approach, which comprises
elements such as the most effective possible use of natural resources
and energy, reduction of emissions, a circular economy with recycling
of waste products, economic clusters (industry interlinkages) and utili-
sation efficiency. Thus: a technical-industrial pattern of thought aimed
at a radical increase in the efficiency and effectiveness of all metabolic
processes involving nature (cf. Huber 2011: 304 ff.).

The consequences of this strategy for the transport sector are already
hinted atin the Agenda 21 report. For example, it assumes further growth
in transport — in particular an increase in automobile traffic - which
is supposed to be channelled into sustainable pathways through the
increased use of technologies (BMU 1997: 70). Karl-Werner Brand and
Georg Jochum (2000) have described this discursive shift in the interna-
tional context for Germany. They see the paradigm shift as having been
completed with the report of the German parliamentary enquiry into
“Protection of the Earth's Atmosphere” (1994). There it also becomes clear
that this transformation in the discourse of sustainability affected the
transport sector in particular. In the sub-report “Mobility and Climate:
Paths to a Climate-Friendly Transport Policy”, the report by Eckhard
Kutter et al., which adhered to the ‘old’ idea of sustainability, is relegated
to the status of a dissenting, minority opinion. At the same time, the
debate with the representatives of the majority opinion impressively
demonstrates the strategic reorientation. In their response to the dis-
senting minority, the representatives of the majority again recapitulate
the different approaches. Since they still determine the orientation of
transport policy today, they should be quoted here in detail: “We under-
stand the mandate of the parliamentary enquiry for the transport sector
primarily as a call to develop proposals for reducing the emissions of
climate-relevant trace gases by motorised vehicles and thus to achieve
the CO, reduction target set by the Federal government for the Federal
Republic of Germany. In the parliamentary enquiry into “Protection of
the Earth’'s Atmosphere” there was agreement from the outset that the
report on transport should not only address proposals and demands for
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the reduction of climate-relevant trace gases in the transport sector,
but that the consequences of such proposals for the overall economic
framework and jobs must also be included in the presentation, if the
report is to have any prospect of having a serious effect on the decision-
making process and on opinion in the political and public spheres. We
do not think much of recommendations for action that merely reflect
wishful thinking without any chance of implementation. Such recom-
mendations are cheap. On this basic question, fundamentally different
views soon emerged and it became clear that the representatives of
the dissenting minority were aiming to bid farewell to the automobile-
centred society while the representatives of the majority wanted to con-
tinue developing the mobile society and therefore demanded rigorous
measures for the transport sector to reduce emissions of trace gases
that have an impact on the climate” (Enquete-Commission 1994: 365 f.).
The reformulation of the discourse on sustainability is expressed in
the commitment to a mobile society that has to learn to live with a large
volume of traffic. The latter is therefore to be moderated in a climate-
compatible fashion with the help of “rigorous measures”. The “old” strat-
egy of traffic avoidance seems antiquated in comparison. This strategic
reorientation still dominates the discourse on sustainability today and
has also brought about a readjustment of transport policy. (DGB 2004)

2.2.3 Sustainable Transport Development through Sustainable
Transport Growth

Since the strategy pursued with the guiding principle of integrated
transport policy was essentially aimed at sustainable transport devel-
opment, the discourse of integration in transport policy was, from the
outset, closely linked to the discourse of sustainability outlined above.
In fact, a similar paradigm shift can be discerned in the transport sector,
just as Johannes Dingler (2003) was able to show for the discourse of
sustainability. Parallel to the paradigm shift in the discourse of sus-
tainability, a change in strategy took place within the academic debate
on transportation. At the end of the 1980s, researchers who advocated
critical positions on transport policy, positions that until then had been
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prominently represented, increasingly went on the defensive. While
the latter were oriented towards the paradigm of the “limits to growth”
and accordingly advocated a “turnaround” in the transport sector in the
sense of a resource-saving strategy of “traffic avoidance” (cf. Hesse 1993),
for the first time the Federal Ministry of Transport thematised an inte-
grated transport policy (BMV 1992a; 1992b). But just like the discourse
of sustainability, the talk of integrated transport policy only developed
its full persuasive power in the course of the 1990s (cf. Beckmann 1992;
2002). A similar development took place in all member states of the Eu-
ropean Union (cf. Janic 2001). By the end of the 1990s, the discourse had
prevailed in most member states or had even made its way into political
concepts of transport and had been elevated to an official government
strategy (BMVBW 2000). A final expression of its hegemonic claim to
validity was the proclamation of integrated transport policy as a guiding
concept in the European Commission’s ‘White Paper’ in 2001 (cf. COM
2001). Thus the - by then - fourth renaissance of the guiding principle
had also become a European phenomenon.

The transport policy objectives of the White Paper were entirely ori-
ented towards the central premises of the new discourse of sustainabil-
ity (for details, cf. chapter 4.2). Economic and transport growth are not
problematised as such, but rather accepted and desired as a prerequisite
for, and necessary consequence of, the European integration process.
“Strong economic growth that creates jobs and prosperity is difficult to
imagine without an efficient transport system that enables optimal use
of the internal market and the globalisation of trade” (ibid.: 13). A re-
ciprocal relationship is established between European economic growth
and transport growth. On the one hand, economic growth necessarily
leads to transport growth, but on the other hand, it is also concluded
that increasing transport growth contributes to more economic growth.
In this mutually reinforcing dynamic, a strategy for avoiding traffic no
longer has any purchase. Instead, growth forecasts in the transport sec-
tor become a necessary prerequisite for the economic growth that is de-
sired on all sides. Sustainable transport development is no longer to be
achieved by avoiding traffic, but by regulating the expected as well as
the targeted processes of growth. Existing bottlenecks in the transport
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system and the looming additional bottlenecks caused by economic and
transport growth are to be widened in advance in order to cope with
the expected and desired dynamics of development. For “[t]he conges-
tion seriously endangers the competitiveness of the European economy”
(ibid.: 12). The task of an integrated transport policy is thus to moderate
transport growth, in the interest of sustainable transport development.
In the context of the European integration process, it is meant to cre-
ate the conditions for a smooth flow of traffic across national borders,
in order to mobilise the common internal market. Unlike in the past, the
economic, social and ecological goals of an integrated transport policy
now stand as equals in the sustainability triad, side by side, at least con-
ceptually.

In keeping with the new discourse of sustainability, five procedures
can also be identified in integrated transport policy, by means of which
the relative ecological limits of transport growth are to be shifted in order
to contribute to sustainable transport development: First, the integra-
tion of European transport markets is expected to increase the efficiency
of the way transport is managed. The European Commission hopes that
the elimination of existing frictions in cross-border transport and better
synergy brought about by organisational, technological and institutional
coordination will lead to a more acceptable ecological balance. Secondly,
it is pursuing reduced consumption of resources through technological
innovations, whether through more economical motors or by enhancing
the flow of traffic by means of telematics systems. Thirdly, it is striving for
European traffic management, whereby traffic flows can be coordinated
in a more targeted fashion. Fourthly, the European Commission hopes
that the dematerialisation or virtualisation of transport will reduce the
consumption of material resources. Fifthly and lastly, it is striving for the
internalisation of externalised costs in the transport sector in order to
achieve cost transparency. This is because, so goes the thesis, transport
behaviour that is oriented towards the true costs is ecologically sustain-
able as a result.
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2.2.4 Sustainable Transport Growth through Integrated
Transport Policy

On the basis of the programmatic draft papers, I have shown that the
new discourse in the field of transport research follows the paradigm
shift in the hegemonic discourse of sustainability, now meaning sus-
tainable growth. Just as in the hegemonic discourse of sustainability
sustainable development in general is equated with sustainable growth,
in transport research sustainable transport development in particular is
now equated with sustainable transport growth.

Beyond the adaptation of the growth paradigm articulated in the
hegemonic discourse of sustainability, however, the new discourse in re-
search on transport fulfils another function. While the growth paradigm
reconciles ecological sustainability and economic growth in the idea of
sustainable growth, the new discourse in transport research also com-
bines the formerly antagonistic principles of economic competition and
political cooperation. As was shown in the historical perspective, the
guiding principle of integrated transport policy has repeatedly failed in
the past due to the factual competition between the modes of transport.
A systematic linking of modes of transport was regularly thwarted by
the individual pursuit of single economic market interests. With the
adoption of the logic of economic growth in the transport sector as de-
scribed above, the necessity arises again today to reconcile the principle
of competition inherent in market logic with the procedure of political
cooperation, in the interests of an integrated transport policy.

The study carried out by Klaus Beckmann and Herbert Baum, In-
tegrated Transport Policy (2002), commissioned by the Federal Ministry
of Transport, Building and Housing, attempted to conceptually link
political cooperation and economic competition in a way that was con-
ducive to an integrated transport policy. Based on a dual regulatory
framework consisting of the market-based transport sector and the
public interest represented by the State, the study sees the distinguish-
ing task of an integrated transport policy as linking both of these social
sub-logics through an integrated market strategy. “The focus of an inte-
grated transport policy is on sustainably securing and strengthening the
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functionality of the transport system as well as reducing the burdens,
nuisances and encroachments that are attributable to transport” (ibid.:
314). However, as the study sees it, it is the requirements of the economic
system that constitute the starting point of an integrated transport pol-
icy:“Ensuring a functioning transport system primarily involves tapping
into market forces and competition, which are, however, incorporated
into a framework that facilitates compatibility” (ibid.: 314). Within the
framework of the economic dynamics driven by economic forces, social
and ecological aspects are to be taken into account in the public interest.
“Transport markets are to be stabilised, complemented and expanded
to include the public interest” (ibid.: 314). The public interest, which was
seemingly without central significance in the transport sector in the
past, is now to be systematically taken into account for the first time
in the context of an integrated transport policy. At the same time, it
becomes clear that, for the foreseeable future, politics will continue to
be assigned a marginal role in the articulation of public interest in the
transport markets, marginal in the sense of a functionally equivalent
‘add-on programme’. The different functional logics in the fields of
economics and politics, as well as the resulting conflicts, remain un-
addressed. Accordingly, the principles of economic competition and
political cooperation suddenly find themselves reconciled in a future
perspective: “The vision could be a policy of ‘cooptitior’ (a combination
of cooperation and competition) with competitive and cooperative
elements, which could enjoy a high level of social acceptance” (ibid.:314).

Of course, this not only fails to clarify but actually tends to ob-
fuscate the historically well-known political-economic problem in the
transport sector, which in the past has repeatedly been reflected in the
discrepancy between political aspirations and economic requirements
and has been resolved in favour of the latter. Instead, the two func-
tional logics are forced together in the artificial term “cooptition”. The
strategy of integrated transport policy is thereby tied to the new dis-
course of sustainability. Striving for sustainable transport development
in conjunction with sustainable transport growth simply means that
the economy is assigned central significance. In the wake of the global
financial and economic crisis in 2008, this development has intensi-
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fied even further. In order to protect the German automotive industry
from the economic consequences of the crisis, the German government
launched several economic stimulus programmes, which were intended
to support the development of electric mobility in particular through
comprehensive subsidies. The fixation on the electric car constitutes yet
another one-sided orientation towards the economic interests of the
established industries (cf. Schwedes 2021).

2.2.5 Avoidance versus Decoupling

In the debate on sustainability in transport policy, in addition to the shift
in the discourse described above and the concomitant strategic reorien-
tation, a conceptual vagueness has become established that repeatedly
contributes to misunderstandings. This is especially true for the two
conceptual approaches of traffic avoidance and decoupling. As I pointed
out, the strategy of traffic avoidance was originally intended to reduce
economic growth. The close linkage and interdependence of economic
and transport growth seemed to make such an approach necessary. With
the increasing de-thematisation of the growth paradigm, a strategic
reorientation in traffic avoidance also took place in the 1980s. Inspired
by the successes in the energy sector, in which it had proved possible to
achieve a decoupling of energy consumption from economic growth,
there was also a plea in the transport sector to strive for traffic avoid-
ance by loosening or even breaking the connection between economic
and traffic growth. However, two fundamentally different approaches
emerged, both pursuing the same goal but favouring different ways of
achieving it. Herbert Baum and Markus Heibach (1997: 3f.) summarised
the differences as follows:

“— Traffic avoidance follows a top-down approach: The avoidance
strategy assigns priority to the goal of reducing traffic. By shaping
the immediate determinants of demand (e.g. prices or the costs of
transportation services, the supply of transport infrastructure, traffic
management, slowdown of economic growth), transportation ser-
vices are reduced. The strategy of traffic avoidance does not ask what
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repercussions the reduction in traffic has on production and sales
in the upstream or downstream economic sectors. Decisive here is
solely that a reduction in demand for transport is achieved. It remains
open which adjustments and changes in the economy and population
compensate for the decline in demand for transport. Therefore, the
overall economic effects of an avoidance policy are difficult to calcu-
late.

— Decoupling follows the bottom-up principle. It starts at the origin
of transport in the fields of action upstream of transport demand
and endeavours to reduce the necessity of processes involving trans-
portation for the creation of economic value. It does not directly
change demand, but exerts an indirect influence by reducing the
need for forms of transport. The aim is to reduce ‘transport intensity’,
i.e. the ratio of transport services to total economic value creation.
This is made possible by promoting transport-saving ‘structures’
in the population and the economy (e.g. production technologies,
product development, forms of organisation, choice of location). In
this respect, decoupling does not pursue the reduction of demand
for transport by setting certain market parameters, but rather by
changing the constellations that generate transport.”

However, the clear-cut analytical separation of the two approaches pos-
tulated by Baum and Heibach does not stand up to scrutiny. They them-
selves cite the “Sustainable Germany” model presented by the Federal
Environment Agency in 1997 as an example of a decoupling strategy, only
to note that in the actual implementation a traffic avoidance strategy is
pursued, with dirigiste measures such as making road transport more ex-
pensive and steering investment and supply in favour of public transport
(cf. Baum & Heibach 1997: 5).

In fact, the decoupling strategy favoured by business representa-
tives, which essentially aims at a systemic increase in efficiency, can
readily be integrated into the traffic avoidance strategy. A combina-
tion of top-down and bottom-up methods was proposed here early on
(cf. Weizsacker 1989). Markus Hesse, for instance, distinguishes three
dimensions of traffic management:
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“The necessary structural change to ‘less traffic’ is linked to various
conditions: first, to turning away from the principle of catering unre-
strictedly fordemand in transport and infrastructure policy, combined
with a stronger assessment of the transport consequences of spatial
development (precautionary planning); second, to conceptualising
space(s) instead of traversing spaces (structural traffic avoidance);
thirdly, to contributions from the economic system to easing the
burden on transport, especially from corporate and structural policy
(low-traffic economy, closing regional resource cycles, increased com-
mitment on the part of companies to remaining local, etc.)” (Hesse
1994: 3f.).

The situation is obviously different from the point of view of business
representatives when they categorically exclude top-down procedures.
While the pure decoupling approach pursues a limited strategy oriented
towards criteria of economic efficiency, the avoidance approach is in
principle characterised by greater openness.

In light of this conceptual clarification, the development of the dis-
course of transport policy can be described as follows: whereas in the
1970s traffic avoidance was discussed in close connection with curbing
economic growth, deemed necessary at the time, this connection has
hardly been thematised since the 1990s. Instead, the traffic avoidance
strategy was increasingly oriented towards the goal of decoupling eco-
nomic and transport growth, with the energy sector as a model. Initially,
particular emphasis was placed on restrictive measures aimed at forcing
a decline in transport growth. Since then, there has been an increasing
focus on a decoupling strategy oriented towards increases in efficiency,
brought about by technological innovations. * Instruments of political

5 This is currently demonstrated by the example of electric mobility, which is pri-
marily aimed at replacing the relatively inefficient internal combustion engine
(30% efficiency) with the highly efficient electric motor (90% efficiency). How-
ever, this does not take into account the energy and resource consumption re-
quired in the production of electric cars, nor the negative effects of the mass use
of electric vehicles, such as land use and consumption, which are no different
from the combustion-engine vehicle. Again, the electric car only contributes to
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control are increasingly taking a back seat. Economists, in particular,
justify this with the fundamental impossibility of influencing transport
development politically (cf. Aberle 1993). This is the starting point for the
discourse on an economically-inspired decoupling strategy, described
above.

Finally, the concept of decoupling has recently been used for the
purposes of an even more greatly reduced ambition. The research
framework on mobility adopted by the German government in 1996, for
example, speaks of “decoupling mobility growth and traffic congestion”
(BMBF 1997a: 3). This variant still stands alongside the aspiration to
decouple transport growth from economic growth. At the same time, it
already points to a further step, which reduces the decoupling strategy
to decoupling the negative social and ecological consequences from
an ostensibly natural, unstoppable growth in traffic. In reality, this no
longer has anything to do with traffic avoidance.®

2.3 First Interim Summary - from Healthy Shrinkage
to Beautiful Growth

The model of integrated transport policy is the result of a “scientific
paradigm shift” (Kuhn 1978), which is based on a peculiar logic of
argumentation. It is precisely the ‘scientificatior’ of the model that con-
tributes to its persuasiveness. However, the significance of the transport
policy model only becomes apparent against the background and in the
context of the new discourse of sustainability. What has now become
the hegemonic discourse in transport research initially follows a line of
reasoning that sees sustainable development being achieved through

sustainable transport development if it constitutes one component of mobil-
ity within the framework of a strategy of integrated transport development (cf.
Schwedes/Keichel 2021).

6 After the decoupling of economic and transport growth had been formulated
as a goal in the European Commission’s first White Paper on Transport in 2001,
it was abandoned in the current White Paper, which dates from 2011.
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sustainable growth. By ‘ecologising’ economic growth by means of vari-
ous processes — especially increases in efficiency - it can help to shatter
the existing systemic limits to growth. The formerly external, natural
systemic boundaries are shifted inwards through a kind of internal land
grabbing with system-internal innovations. When applied to the trans-
port system, this perspective leads to a strategy that pursues sustainable
transport development through transport growth. Sustainable trans-
port growth is to be attained through system-immanent optimisations,
to be coordinated by an integrated transport policy. Integrated transport
policy aims to contribute to an increased functionality and social com-
patibility of the transport system, first, by eliminating frictions between
the different social actors in the transport sector (social integration);
secondly, by avoiding ‘frictional’ losses due to inefficiency between
the different ministries (political integration); thirdly, by supporting a
competitive dynamic mediated by the market (economic integration);
fourthly, by avoiding negative external effects (ecological integration);
fifthly and lastly, by promoting synergy effects between the individual
modes of transport (technical integration). Integrated transport policy
thus pursues an increase in efficiency in the transport system with the
goal of sustainable transport growth: transport policy as growth policy!
Moreover, on this understanding, the model of integrated transport
policy supposedly eliminates the factual contradiction between political
cooperation, which follows from the aim of integration, and economic
competition, which underlies the growth paradigm. By committing
themselves to the common goal of economic growth in the conceptual
framework of the model of integrated transport policy, the real conflict
of interests between political policy and the economy simply vanishes
behind a common discursive strategy: ‘cooperation and competition’
are forced together in the concept of ‘cooptitior. It is thus perfectly
consistent that questions of political regulation that go beyond the
common economic goals, such as the social or ecological aspects of
transport development — if these are addressed at all - then take on
a subordinate status, at best. This is consistent to the extent that the
sustainable transport growth that is the aim of an integrated transport
policy encompasses the sustainability triad that takes into account
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social and ecological aspects, in addition to economic ones. In other
words, the strategy of sustainable transport growth, pursued with the
model of an integrated transport policy within the framework of the
new hegemonic, academic discourse on transport has as its goal a one-
sided economic integration of the transport sector.

If this is an adequate outline of the new hegemonic discourse in
transport research, it remains to be noted that in addition to the po-
sition outlined above, there are still dissenting contributions to the
discussion, which are, however, subordinate to the hegemonic dis-
course. This confirms that hegemony is always the result of conflicts,
disputes and struggles for dominance. In that these competing alter-
natives are at least acknowledged, the claim to absoluteness of the
hegemonic discourse is relativised. This becomes clear when we look
at the representatives of transport policy with their sometimes very
different policy orientations. But before examining the actors in the
field of transport policy, the practical consequences of the paradigm
shift for transport policy should first be discussed.
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3. Actor-Centred Analysis of the Field
of Transport Policy

After having employed discourse analysis in the last chapter to trace out
and contextualise the rationale of transport policy, its argumentative
foundations, which direct the steps taken by the actors in the field, this
chapter examines the resulting practical consequences for transport
policy. The Federal Transport Infrastructure Plan is particularly suitable
for this purpose, since the various activities in transport policy con-
verge in it, as if placed under a magnifying glass. Following on from
this, I offer the first systematic presentation and classification of the
actors in the field of transport policy in Germany. This policy analysis
complements the discourse analysis and shows who is pursuing which
transport policy goals and in whose interest.

3.1 Practical Transport Policy - The Federal Transport
Infrastructure Plan

“This Federal government has invested more than ever before in trans-
port infrastructure. We are investing significantly more, ten percent
above the budget appropriation for 1998.”

The Federal Ministry of Transport is responsible for implementing
the Federal Government’s transport policy programme. Its central in-
strument for shaping transport development is the Federal Transport
Infrastructure Plan (BVWP), which is an investment framework plan.
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While the Ministry of Transport is represented externally by the Federal
Minister of Transport and appears to speak with one voice (cf. Heldmann
2002), internally the Ministry is traditionally marked by considerable
fragmentation. For a long time, the Federal Ministry of Transport was
composed of four departments, representing shipping, road construc-
tion, the railways and air transport. Each individual department was
relatively autonomous within the Ministry and consistently pursued
the interests of its own clientele. Accordingly, the departments had es-
tablished close contacts with the respective stakeholders from industry
and business, and there were internal conflicts between the individ-
ual departments over the allocation of funds (cf. Dienel 2007). At the
beginning of the 1970s, the social-liberal coalition made an attempt to
bring the individual departments more into step with each other and to
integrate them into an overall transport plan. To this end, the transport
policy department, which had existed for some time, was steadily ex-
panded, until by the end of the 1970s it comprised almost half as many
staff as the other departments combined. “It was the first systematic
attempt in the Ministry to establish an integrated transport policy. This
entailed combined adjustments in investment policy, research policy,
regulatory policy and international transport policy in central units in
the department” (ibid.: 217f.). However, this attempt failed - internally
due to the resistance of the individual departments, which did not want
to relinquish any powers of control, and due to a lack of external support.
Not only were the respective stakeholders in the transport industry less
than receptive to an integrated transport policy, but also the transport
researchers at the universities mostly saw themselves as experts in a
specific transport sector, to which they also felt personally attached.
The model of integrated transport policy only experienced a renais-
sance in the 1990s. This rediscovery resulted in the merger of the Fed-
eral Ministry of Transport with the Federal Ministry of Regional Plan-
ning, Housing and Urban Development, to form the Federal Ministry of
Transport, Building and Housing (BMVBW), when the coalition of the
Social Democrats and the Greens came to power in 1998. This expressed
the Federal government’s aspiration not only to pursue a policy spanning
the different modes of transport, but also to establish a stronger link be-
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tween transport and urban and spatial development. In this respect, the
2003 Federal Transport Infrastructure Plan was regarded as an essen-
tial instrument for implementing an integrated transport policy and as
“a pivotal measure for the realisation of an integrated transport system”
(BMVBW 2003: 6). Due to its programmatic significance and because it
served as akind of “master plan” for the transport policy framework until
2015, it will be used in what follows in order to evaluate current transport
development. Following on from that, we will examine the new BVWE,
dating from 2015, which extends to the year 2030, in order to be able to
assess the future development strategy.

3.1.1 Aspiration

The FTIP 2003 was based on programmatic statements formulated by
the Federal Ministry of Transport, Building and Housing (BMVBW) in its
Transport Report 2000. In the introduction, the central perspective is es-
tablished, which determines the entire subsequent programme and re-
mains valid today. Due to its importance for the argumentation to follow,
the relevant section is quoted here in its entirety: “An efficient and effec-
tive transport infrastructure is an essential component of Germany as a
strong and dynamic location for business as well as a vital prerequisite
for growth and employment. Investments in infrastructure ensure the
competitiveness of the regions and strengthen structurally weak areas.
They not only create the basis for the enduring and sustainable mobil-
ity of people and enterprises, but also increase the quality of life in cities
and the surrounding areas. In the construction and expansion of infras-
tructure, particular importance is attached to the interconnectedness of
modes of transport, the promotion of railways and waterways, the opti-
misation of interfaces between modes of transport and the improvement
of intermodal transport. The specific strengths of the individual modes
of transport must be utilised in order to be able to fully exploit the exist-
ing capacities of the transportation system” (BMVBW 2000: 5).

The BMVBW assumed a direct causal relationship between the
construction of transport infrastructure, transport growth, economic
growth and resulting employment. The logic at the core of the argumen-
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tation was the tight interrelationship between transport and economic
growth, with growth as the common target value. Reference was not
only made to the historical finding that economic growth has always
generated transport growth. In addition, the reverse conclusion was
drawn from the retrospective observation and became the essential
basic assumption of all further deliberations. According to the unswerv-
ing conviction of the Ministry, transport growth is not only the result
of economic growth, but also its central prerequisite." The Ministry
expected both sustainable transport development and a generally im-
proved quality of life to emerge from the growth dynamics generated by
the mutually reinforcing interrelationship between transport and the
economy. It is only against the background of these assumptions that
integrated transport policy — in the sense of improved networking of
the different modes of transport — acquires it importance. Accordingly,
the function of cross-modal integration is to ensure smooth growth
dynamics in the transport sector in order to generate the economic
growth that is meant to benefit all members of society.

Based on the assumption of future growth in transport, which is
seen as imperative because it is economically necessary but at the same
time is also considered desirable because it promotes social prosperity,
the concomitant social and ecological problems were also addressed.
“Transport policy thus finds itself caught between conflicting social,
economic and ecological priorities. In light of this, the task at hand to
satisfy the mobility needs of people and businesses while at the same
time keeping the undesirable consequences of transport within tight
limits” (ibid.: 7). Given the basic assumptions formulated at the outset,
however, the prioritisation was clear. By making transport and eco-
nomic growth the basis of all further deliberations, attending to social
and ecological consequences was relegated to damage containment.
Accordingly, to this day, the Federal Ministry of Transport sees its task
of steering transport and investment policy as consisting in shifting the

1 This was especially true for the “new federal states” in the former East Germany,
for which considerable state input in transport infrastructure was considered a
prerequisite for more economic dynamism (cf. Hettlich & Schroder 2004).



https://doi.org/10.14361/9783839464519
https://www.inlibra.com/de/agb
https://creativecommons.org/licenses/by/4.0/

3. Actor-Centred Analysis of the Field of Transport Policy

disquieting limits of the transport system’s performance and capability
in the direction of expanded transport capacity. On the one hand, the
Ministry supposedly aspires to strengthen rail transport and water-
ways through investments “so that they can significantly increase their
share” (ibid.: 10). On the other hand, however, this is directly followed
by a much longer passage that emphasises the growing importance of
road transport in the future: “The forecast growth in road freight and
passenger transport can only be managed if road transport continues to
make a significant contribution to transport management in the future
and assumes a corresponding position in the Federal government’s
investment policy” (ibid.). Consequently, the importance of investment
in infrastructure is again explicitly referred to in the same passage:

“Infrastructure measures are therefore indispensable. We cannot afford
to neglect investments in transport, since to do so would have a detri-
mental effect on national economic performance, on social standards
and on the preservation of the natural foundations of life and produc-
tion” (ibid., emphasis added).

That endeavouring to avoid traffic is also necessary is abruptly men-
tioned in one sentence, but is not taken up again in what comes after,
let alone elevated to a systematic strategy (cf. ibid.: 11). Rather, priority
is assigned to the status quo as orientation. This becomes particularly
clear in the strategic decision regarding the direction to be taken by
future transport development. In the Transport Report 2000, three
transport scenarios were presented, each of which differed in terms of
the future cost burden for passenger and freight transport. Revealingly,
the scenario that pursues the strategy of a transport turnaround in
keeping with the political-ecological approach, that is, seeking to reduce
or avoid traffic, is described as an “excessive demand” on the economy
and was thus rejected from the outset as an alternative that could not be
taken seriously. Between the remaining laissez-faire and the integration
scenario, the Federal government finally opted for the latter (cf. Table 1
and Table 2).
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Table 1 Transport Performance and Modal Split in Passenger Transport (com-
parison between 1997 and 2015)

1997 Laissez-faire Integration Excessive
Demand
o] o] o] o]
oo oo oo oo
c c c c
(o] [} [} [}
a a a a
© © © ]
(= [a (= (=
‘6 L s L 5 L 5 L
. 4] . 3] . 4] . 4]
sE|& sE|&S sE|& sE|S
Road 750 79.6% | 915 79.2%| 873 77.3% | 768 72.8%
Rail 74 7.8% | 87 75% | 98 8.7% | 123 1.7%
Public 83 8.8% 76 6.6% 86 7.6% 93 8.8%
Trans-
port*
Aviation 36 3,8% | 78 6.7% | 73 65% | 7 6.7%
Total 943 100% | 1156 100% | 1130 100% | 1055 100%

*urban rapid transit rail, underground rail, tram, trolleybus and bus transport of
municipal, mixed-economy and private companies

Source: BMVBW 2000: 58
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Table 2 Transport performance and modal split in freight transport (compari-
son between 1997 and 2015)

1997 Laissez-faire Integration Excessive
Demand
< < < <
2 8 = 8
g g E g
o o v o v 3] o o
e , s © ,l| ® © ,| ® e , <
c = [=R = cC = c =
[a I = (%] [~ T = wv o C (%] o C (%]
Road 236 63.6% | 422 69.5% | 374 61.5% | 353 58.1%
Rail 73 19.6% | 99 16.3% | 148 24.3%| 169 27.8%
Water- 62 16.8% | 87 14.3% | 86 141% | 86 14.1%
way’s
Total 943 100% | 608 100% | 608 100% | 608 100%

Source: BMVBW: 58

Compared to the initial situation in 1997, the expected effects of the
integration strategy were rather marginal. The increase in rail transport
performance remained negligible at 0.9 percent. This gain in the rail sec-
tor was more than offset by a decline of 1.2 percent in public road passen-
ger transport (OSPV). The expected modal shift from road to rail was cor-
respondingly low at just under two percent. The expected shift in freight
transport was also low. Although rail was supposed to increase its share
by 4.7 percent by reducing the cost burden by eighteen percent, the cost
burden of road freight transport was also supposed to be reduced by four
percent, so that its share would scarcely have been reduced (cf. Table 3).
Finally, according to the projection, rail gained mainly at the expense of
waterways, whose transport performance was to decline by two percent-
age points. Road freight transport performance would also be reduced by

roughly the same proportion (2.1 percent).

n


https://doi.org/10.14361/9783839464519
https://www.inlibra.com/de/agb
https://creativecommons.org/licenses/by/4.0/

72 Transport in Capitalism

Table 3 Change in cost burdens for users depending on the scenarios

User Costs’ Changes between 1997 and 2015
Laissez-faire Integration Excessive
Demand
Road Passenger -5% +15% +70%
Transport
Road Freight Transport ~ -19% -4% +14%
Rail Passenger real constant -30% -30%
Transport for private for private long-
long-distance distance travel
travel
Rail Freight Transport -7% -18% -18%
Aviation real constant +9% +18%
Internal Waterways -25% -25% -25%

" User costs are changes in real terms (i.e. adjusted for inflation) in 1997
prices/costs
Source: BMVBW 2000: 58

In other words, the systematic suppression of a traffic avoidance
strategy was also expressed in the choice of the transport scenario. The
integration scenario did not pursue cross-modal cooperation aimed at
modal shift, with the goal of traffic avoidance. Rather, integration here
meant cross-modal participation in traffic growth. The transport and
economic growth expected and hoped for by the Ministry within the
framework of an integrated transport policy was supposed to contribute
to an “efficient”, “socially compatible” and “environmentally friendly”
transport system (cf. ibid.: 11). On the one hand, this was to be achieved
by conserving the existing infrastructure and increasing its efficiency
rather than through expansion and new construction (cf. ibid.: 12). On
the other hand, shortly afterwards in a separate chapter (3.4.1. “The Role
of Roads in the Transport System”), the importance of the federal road
network was emphasised at length and a significant - in fact record
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level — increase was announced in investment in the expansion and
maintenance of the road network (cf. ibid.: 21). Finally, in the summary,
the framework is clearly defined within which the activities involved in
an integrated transport policy — to the extent that the latter is aiming
for a modal shift from road to rail - may move:

“The shares of road transport in both freight and passenger transport
can only be partially shifted; with all the undoubtedly necessary ef-
forts to enable the non-road modes of transport to play a greater role
in transport growth, it is also necessary to maintain and expand road
infrastructure in accordance with the high trafficloads to be expected.
In this context, the preservation of the available infrastructure, which
represents a considerable economicvalue, has priority over expansion
measures. On the one hand, the latter serve to enhance the synergy
effect of the federal motorways by expanding the existing motorways
and closing gaps in the network. On the other hand, they are intended
to increase the efficiency of federal main roads by bypassing highly
congested roads that pass through towns, villages and other built-up
areas and to reduce environmental pollution” (BMVBW 2000: 22).

Only directly following these conventional transport policy ideas, in-
tended to eliminate traffic bottlenecks, do we encounter the decades-old
insight that this conventional strategy enjoyed only limited success in
the past: “Despite all efforts to eliminate bottlenecks in the road network,
such as the anti-congestion scheme, it has to be acknowledged that a
congestion-free transport system, albeit designed to cope with heavy
traffic loads at peak times, is not feasible” (ibid.). Moreover, already back
then one would have expected a reference to efforts to eliminate conges-
tion, which had shown that such efforts always end up inducing even
more traffic (cf. Motzkus 2004). If the Ministry of Transport had made
this insight the yardstick of its thinking on transport policy instead of
following the growth paradigm, it would undoubtedly have settled on a
different strategy. As it was, however, all the elements associated with
the model of an integrated transport policy were assigned a subordinate
status. This was reflected in the resulting concrete transport policy.

13
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3.1.2 Reality

When the coalition government of the Social Democrats and the Greens
took office in 1998 and the new Federal Ministry of Transport, Building
and Housing (BMVBW) was created, a fundamental “turnaround” in
transport policy was announced. However, the first appraisal after the
famous 100 days in office turned out to be sobering: “Those who expected
a turnaround in transport policy will be disappointed: The Federal Min-
ister of Transport, Building and Housing, Franz Miintefering, by his own
admission, is banking on continuity: ‘Transport policy in Germany can
do without disruptions’; at most Miintefering is prepared to accentuate
certain aspects of policy” (Schnell 1999: 163). Neither the substantive
orientation nor the financing policy controlled by the Federal Transport
Infrastructure Plan (BVWP) underwent a directional readjustment. The
main objections can be summarised in three points: First, there was no
uniform financing concept coordinated with the individual modes of
transport. The (previously-mentioned) fragmented institutional struc-
ture of the Ministry resulted in a financing practice that was fixated on
the individual modes of transport, which stood in the way of a unified
strategy. Second, there was a lack of secure financial planning for the
FTIP (Federal Transport Infrastructure Plan) that was geared to concrete
needs. Since every FTIP in the past had turned out to be underfinanced
within a very short time, the proposals formulated were hardly taken
seriously any more, but dismissed as “wishful and woolly thinking” (in
the words of the then Federal Transport Minister Franz Miintefering in
1999, commenting on the 1992 Federal Transport Infrastructure Plan).
Thirdly, and lastly, the internal competition in the Federal Ministry
of Transport and the associated disputes over the allocation of funds
were intensified due to the highly decentralised decision-making in the
Federal states. As a result of the fact that the competing interests of the
Federal states are not embedded in a uniform Federal transport strategy,
the FTIP has repeatedly been a collection of disparate, barely-related,
individual projects (cf. Heuser & Reh 2016). Against the backdrop of this
widely-shared criticism and the almost unanimous conviction concern-
ing a profound need for reform, correspondingly high expectations were
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associated with the new FTIP announced for 2003. Now that it has run
its course, however, it has become apparent that the implementation of
the 2003 FTIP failed yet again, due to structural deficits that, against
better judgement, were not eradicated at the time (cf. UBA 2012). The
resulting problems persist today, in the form of three dilemmas.

3.1.3 The organisational dilemma

In contrast to the far-reaching expectations, the old structural deficits
remained evident. It is true that the dissolution of the old independent
Federal Ministry of Transport and its merger with the Ministry of Re-
gional Planning, Building and Urban Development in 1998 was carried
out with the declared aim of bringing the previously separate organisa-
tional structures more closely into line with each other. Nevertheless, the
newly created Ministry of Transport, Building and Housing (BMVBW)
was also fragmented in character (cf. Figure 4). On their own, the two
separate tree structures of the BMVBW’s organisational chart make it
clear that the two formally merged ministries in fact exist side by side.
Even at the departmental level, there has been no substantive merger.

In the area of transport, a departmental structure was retained
that was oriented towards the importance of the individual modes of
transport and not towards a substantive, cross-modal, overall concept.
The two departments of waterways and shipping of the previously in-
dependent department of shipping were added to the departments of
railways/waterways and aerospace/shipping respectively and merged
into the departments railways/waterways and aviation/aerospace/ship-
ping. In addition, there was a third department, “S”, which was the only
mono-modal department, grouping the portfolios of road construc-
tion and road transport. There was thus no perceptible cross-modal
approach in the institutional restructuring. This organisational struc-
ture, which is still oriented towards individual modes of transport, was
also reflected in the 2003 Federal Transport Plan in the form of parallel
financial support for all modes of transport.
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Figure 4. Organisational Structure of the Federal Ministry of Transport, Building and Housing
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Even the new Federal Transport Plan 2030 has not changed this sit-
uation. On the contrary: in the course of the formation of the Federal
grand coalition in 2013, the two ministries of construction and trans-
port were again separated, thus putting an end to the idea of integra-
tion. While the Ministry of Construction was at least added to the Min-
istry of the Environment, making synergy effects at least conceivable, the
Ministry of Transport again stands isolated, a fragmented, solitary en-
tity. Accordingly, an integrated financing concept has been unsuccess-
ful to date, as a result of the segmented administrative structure of the
Federal Ministry of Transport, Building and Urban Affairs. On the other
hand, the organisational structure is only one of several structural di-
mensions and should thus not be overestimated. It is quite conceivable
that the individual ministries could be interlinked within the framework
of a coherent transport policy strategy and that a common definition of
policy goals could also serve to bridge their internal fragmentation. Such
aperspective is aimed less at the institutional structures that stand in the
way of political objectives, but rather addresses the specific relations of
power and dominance in the field of transport policy, in order to influ-
ence them in the direction of an integrated transport policy strategy.

3.1.4 The Funding Dilemma

One problem that remains unresolved to this day is the uncertainty of
funding for the FTIP. For example, just one year after the 2003 FTIP
came into force, its investment base was substantially reduced (cf.
Cabinet decision, 23.06.2004). Friends of the Earth Germany (BUND:
Bund fir Umwelt und Naturschutz) had calculated that for the period
from 2004 to 2008 alone, measured against the objectives of the FTIP
2003, there was a shortfall of more than 8 billion euros (cf. BUND 2004).
Extrapolated over the entire term up until 2015, the shortfall added up
to around 2.0 billion euros.

The funding cuts had different effects on the future development of
the modes of transport. Although the cuts were supposed to be evenly
distributed, the 2003 Federal Transport Plan was used as the basis for
calculations, which assumed record investments of 5.2 billion euros an-
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nually for road construction. In reality, the budget cuts for road con-
struction therefore merely meant stagnation at the previous year’s level
and not a real reduction. The situation was different for the railways,
for which no increase was envisaged in the 2003 Federal Transport Plan.
Here the drop in funds from 4.4 billion euros to 3.7 billion euros resulted
inan absolute cutback. The full extent of the cuts becomes clear when one
considers the original estimations in the plans for financing the railway
reform. The Government Commission on the Federal Railways, which
laid the groundwork for the railway reform in the early 1990s, estimated
annual investments of 4.5 to 5 billion euros for a successful modernisa-
tion and consolidation process of the German Railways (RKB 1993). This
investment target was only met in the first two years after the railway
reform in 1994. After that, federal funding for rail investments fell again
to 2.7 billion euros in 1998. After the investment target put forward by
the Government Commission was met again in 2002, there were signs
of a trend reversal. This erratic financing practice was not least of all an
expression of the structural organisational dilemma of the Ministry of
Transport described earlier. The institutional structure, which was ori-
ented towards individual modes of transport, supported parallel fund-
ing and at the same time thwarted a cross-modal funding strategy.

“In light of this situation, the allocation of funds to road and rail in the
current Federal Transport Infrastructure Plan is inconsistent. Although
the investment offensive for the railways is based on the desire for
modal shift, the infrastructure and route planning remains stuck at
the point of enabling such shifts and fails to initiate the second step,
namely implementing the shifts by putting in place the appropriate
framework, out of fear of the declining competitiveness of the Ger-
man economy” (Kutter 2004: 360). Even the introduction of the high-
way toll for lorries did not automatically solve this problem, since this
new instrument was not employed in order to contribute to a possi-
ble modal shift. On the contrary, the highway toll for lorries has been
falling continuously for ten years, while — in contrast— the prices de-
manded for rail routes have risen almost in the same proportion (cf.
Figure 5). In addition, there have been a whole series of other political
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decisions that contribute to cost increases in rail freight transport and
thus systematically worsen its competitive position compared to road
freight transport (cf. HWH 2015, Sonntag & Liedtke 2015).

Figure 5. Development of tolls for lorries and rail in Germany. Indexed representation based on av-
erage toll rate for lorries and the average price for vail routes

Source: Statistika 2021

Measured against the federal government’s ambitions for an inte-
grated transport policy, the strategic aim of which is to strengthen the
railways in particular, the current situation thus appears problematic.
In order to be able to better assess future development, this snapshot
needs to be supplemented by a review of developments over the last few
years. In the Transport Report 2000 (BMVBW 2000: 23ff.) the Federal
government — more than six years after the railway reform — had already
carried out an initial interim assessment. Serving as an orientation here



https://doi.org/10.14361/9783839464519
https://www.inlibra.com/de/agb
https://creativecommons.org/licenses/by/4.0/

80

Transport in Capitalism

were the four main goals of the railway reform, in order to examine the
extent to which these have been achieved. The goals were:

a) Shifting as much traffic as possible from road to rail

b) Increasing the turnover and productivity of German Rail (Deutsche
Bahn AG)

¢) Introduction of competition

d) Relieving the burden on taxpayers.

With regard to the development of the modal split of road and rail, the
Transport Report 2000 comes to the conclusion that services in long-dis-
tance passenger rail transport have declined, while local passenger rail
transport has increased. All in all, this had led to a stagnation of rail pas-
senger transport services between 1991 and 1999. In rail freight transport,
services had even plunged in the same period. The most important goal
of the railway reform had thus not been achieved. The same was true
for the second goal, entrepreneurial profitability. Although an increase
in productivity had been achieved thanks to a major reduction in per-
sonnel, this was not linked to an increase in turnover. In view of Ger-
man Railways’ (DB AG) market share of over 90 per cent, competition
in rail transport, the third objective of the railway reform, was also not
achieved. Lastly, only the fourth objective, providing relief from public
subsidy payments, was positively assessed in the Transport Report 2000.
Inlight of these results, the Federal government assessed the overall out-
come negatively at the time.”

In 2004, after 10 years of railway reform, various parties used the op-
portunity to take stock once again.? In addition, on March 29" 2004, the
public hearing of the Committee on Transport, Building and Housing of
the German Federal Parliament on the subject of “railway reform” took
place. The outcome: the majority held that transport policy had failed
to achieve the four goals of the railway reform that it had set for itself

2 Cf. in contrast the positive interim assessment of the German Railways by
Daubertshiduser (2002).
3 Cf. e.g. Ritzau et al. (2003); Pillmann (2004); Gietinger (2004); llgmann (2004).
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(Deutscher Bundestag 2004). For example, there had been no shift of
traffic from road to rail. Particularly in freight transport, the results were
clearly negative (cf. UBA & Federal Statistical Office 2004). * Turnover
per employee has also been negative to date. With a rail transport share
of 90 percent, there can also be no talk of a competitive situation. Even
the fourth goal, to reduce the burden of subsidies, is now considered,
depending on the basis of calculation, either to have been only partially
achieved (cf. Mehdorn 2002; Federal Audit Office 2003), not achieved at
all (cf. Ilgmann 2005), or as even more negative than before (cf. Wolf
2004; Knierim & Wolf 2014).

Today, after the fifteen-year term of the Federal Transport Infras-
tructure Plan 2003 has expired, we know that the results turned out to
be even more modest than predicted in the integration scenario aimed
for at the time (cf. DIW 2014). The volume of passenger transport has
declined by around two percentage points, as forecast, and in rail trans-
port it has increased by just under one percentage point. However, once
again only local rail passenger transport benefited from the increases in
rail transport, which was subsidised for over twenty years with regional-
isation funds totalling more than 140 billion euros (cf. Karl 2014). In con-
trast, the services of German Railways’ long-distance rail transport have

4 Railion, the freight transport subsidiary of German Railways, has been record-
ing high losses ever since. As a result, the railway group has repeatedly discon-
tinued unprofitable rail freight services, thus counteracting the political goal of
the Federal government to get more traffic onto the rails. Moreover, the Com-
petition and European Affairs Officer for German Railways had already pointed
out at the time that in future the group would concentrate its international
investment strategies primarily on the lorry business (cf. FR, 9.11.2004). This
strategic reorientation — which can be described as a double strategy of with-
drawing the railways from the field while at the same time pressing ahead
with lorries — contradicts the original idea of integration. While the lorry was
supposed to serve as an additional, merely local distributor, complementing
the railway to enable door-to-door transport, today it is increasingly replacing
rail transport in the field. German Railways took a further step in this direction
in 2014 when it discontinued the car-carrying trains and since then has only
transported its customers’ cars by lorry. Cf. in contrast the Bahn 21 concept of
the Transport Club Germany (2004).



https://doi.org/10.14361/9783839464519
https://www.inlibra.com/de/agb
https://creativecommons.org/licenses/by/4.0/

82  Transport in Capitalism

been declining, which has been exacerbated by competition from long-
distance buses in the wake of market liberalisation in 2013. The situation
is even more disappointing in freight transport, where a reduction of two
percentage points in road transport had been set as a target, but its vol-
ume has actually increased by three percentage points. Rail was only able
to benefit from traffic growth by one percentage point and not by five as
forecast (cf. Figure 6).

Figure 6. Rail share of freight transport, 2000-2019 in Germany, in percent based on transport
performance in tonne-kilometres

Source: Pro-Rail Alliance | 11/2020 | with material from the Federal Ministry for Digitalisation and
Transport & Destatis |

The European Court of Auditors attributes this development in par-
ticular to Germany setting the wrong priorities in transport policy (cf.
ECA 2016). Contrary to the goals of the European Commission, namely to
focus freight transport funding on more efficient and sustainable modes
of transport, Germany invested more EU funds in roads than in rail be-
tween 2007 and 2013. Measured in terms of per capita expenditure, Ger-
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many lies far behind Austria and Switzerland in the European compari-
son (cf. Figure 7).

The new Federal Transport Infrastructure Plan also earmarks more
than fifty percent of the funds for investments in the new construction
and expansion of road infrastructure by 2030. Accordingly, current fore-
casts assume a further decline in rail freight transport, to which German
Railways repeatedly responds with job cuts (cf. Doll 2017).

Lastly, transport performance on the waterways declined not only by
three percentage points, as forecast, but by four, which means that a po-
tentially particularly sustainable mode of transport — along with rail - is
losing more and more of its importance.

What were the political consequences of these disappointing results
for the 2015 Transport Infrastructure Plan, which regulates financing
until 2030, and what are the expected developments? Overall, hardly
anything has changed in the conception of the FTIP and the structure
of its financing (cf. Heuser & Reh 2016). This is already evident from
the fact that the principle of the “backlog”, which has been criticised for
decades and where projects are carried over unexamined from previous
requirement plans, is now being practised again. In concrete terms,
this means that the funds for the first nine years of federal transport
infrastructure planning have already been earmarked for old projects,
i.e. projects that were announced and approved previously but which
are not subsequently re-examined to determine whether they are still
needed.

An example of this problematic procedure is the extension of Berlin's
A100 urban motorway. The decision to finance it was taken in the early
1990s, when it was still assumed that Berlin would experience rapid pop-
ulation growth. When the population growth failed to materialise, the
question arose as to whether such an urban motorway was still neces-
sary or sensible. The decision of the Berlin Social Democrats (SPD) to
go ahead and build the motorway was therefore not based on transport
policy, but on economic policy. The party Biindnis 90/Die Griinen (the
Greens), with which the SPD originally wanted to form a coalition, had
previously asked the transport minister at the time whether the 400 mil-
lion euros budgeted for the construction of the motorway could not also
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be used for other, much more urgent transport measures, such as the
construction of cycle paths. This proposal was rejected by the Minister of
Transport, who gave the parties the choice between building the motor-
way as planned twenty years earlier or returning the funds. While the
Greens wanted to forego the construction of the motorway on ethical
grounds and return the funds, in accordance with sustainable transport
development, the Social Democrats acted pragmatically and stuck to the
construction of the motorway, as a way of stimulating the economy. In
2011, the coalition in Berlin between the SPD and the Greens failed as a
result of this political controversy, which was decided in favour of eco-
nomic development.®

In light of the development of rail transport in recent years — which,
when measured against the goals formulated at the outset of the railway
reform twenty years ago, can only be described as having remained at a
standstill - a negative developmentis to be expected, as a consequence of
the planned absolute cuts in the sector. The fears of Tilman Heuser and
Werner Reh seem to be confirmed, in that the present Federal govern-
ment, in office since 2013, is looking for new sources of funding within
the framework of the current underfunded financing structure instead
of tackling the reform of the financing and planning system. “It is thus
perpetuating the fundamental error of the last 50 years of highway plan-
ning far into the 21 century” (Heuser & Reh 2016: 262). Of course, this
means that the core element of an integrated transport policy is up for
re-negotiation.

The Federal Environment Agency (UBA 2016b, 2016¢) recently ex-
plained how a change in transport policy in favour of rail transport
could be supported politically and the significant role that rail freight
transport in particular could play in this change. The existing, ill-ad-
vised fiscal incentives in favour of lorries would have to be rectified,
whether by reducing the prices for rail routes in relation to the toll for
lorries, reducing the tax on electricity or introducing a tax on kerosene

5 The coalition government of the SPD, the Greens and the leftist party, Die
Linke, elected in 2016, announced a political turnaround in transport and spoke
out against the extension of the A100.
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in aviation, or expanding the rail network, which has been in decline
for many years compared to the road network, which has been given
preferential treatment for decades.

Figure 7. Per capita government investment in rail infrastructure in selected European countries, in
euros, 2019

Source: Pro-Rail Alliance | 07/2020 | with material from Federal Ministry for Transport and Digital-
isation, EFV (Switzerland: Federal Finance Administration, compilation by Public Transport Assoc.),
BMK (Austria: Federal Ministry for Climate Action), MMT (Ministry of Mobility and Public Works,
Luxembourg), SCI Verkehr GmbH

The Federal Environment Agency’s evaluation of the environmental
report (which is required by law as part of the current Federal Transport
Infrastructure Plan) is uniformly negative, stating succinctly “that the
draft of the FTIP 2030 has in fact ‘failed’ the environmental assessment
(UBA 2016d: 2). As a result, the current Federal Transport Infrastructure
Plan, like its predecessors, once again fails to achieve the goals it set it-
self.

»
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3.1.5 The Governance Dilemma

The organisational dilemma and the financing dilemma culminate to
a certain extent in the governance dilemma. This becomes particularly
clearin the relationship between the Federal government and the Federal
states (Bundeslinder), which is regulated by law through the Municipal
Transport Financing Act (GVFG). The GVFG defines for which purposes
the funds allocated by the Federal government for transport may be
used. The financing measures in question are primarily intended for
infrastructure; the funding of new, innovative transport services is not
provided for (cf. Karl 2008, 2014). Furthermore, the Federal government
provides full financing for both the construction and maintenance of
federal highways, whereas this has only applied to a limited extent to
regional transport infrastructure and environmentally friendly modes
of transport such as local public transport and cycling. It follows from
this that cities and municipalities are primarily responsible for in-
frastructure measures, consisting principally of road construction and
specifically federal highways. It is not uncommon for the Federal states
to choose bypass roads as the reason for building highways. “Due to
these structural incentives, regional actors and members of parliament
for the constituencies therefore appear to be acting rationally when they
push road projects through. This is because the Federal government’s
road construction investments at least create employment during the
construction period, serve the interests of the road construction lobby,
pass on follow-up costs to the Federal budget and provide welcome
occasions for political grandstanding. Moreover, from their perspective,
a less than optimal solution to traffic problems is often still better than
none at all” (Heuser & Reh 2004: 43).

While on the one hand the financing procedures lead to a one-sided
privileging of road construction, which goes against a philosophy of in-
tegration, on the other hand the Federal government can only exert a
limited corrective influence on the decisions of the states. Although the
projects of the Federal states must in principle comply with the goals of
the Federal government, a number of exceptions are formulated in the
Highway Development Act, which in the past have repeatedly meant that
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it has not been possible to bring the majority of transport projects into
line with the specifications of the Federal Transport Plan (cf. UBA 2012).

The new strategy of an integrated transport policy aims in particular
to rectify the governance dilemma. In future, the projects of the Federal
states are supposed to be embedded more strongly in the overall concept
of sustainable transport development formulated by the Federal govern-
ment in the FTIP. To this end, the advisory board of the Federal Ministry
of Transport developed a decision-making procedure that is intended
to ensure the selection of transport projects in conformity with an in-
tegrated transport policy, with the goal of sustainable transport devel-
opment (cf. ibid).

This assessment procedure should enable an assessment oriented to-
wards ecological criteria, across all modes of transport. Admittedly, this
would have required a fundamental organisational change in the Federal
Ministry of Transport, as was originally intended with the creation of the
new Ministry. However, as described above, this was not implemented
and, moreover, the integration of the two Ministries for construction
and transport, which was carried out in 1998, was even reversed. This
brings us back to the beginning of the analysis, namely the organisa-
tional dilemma consisting in the structural problem of an administra-
tion oriented towards individual modes of transport.

3.1.6 Summary

Both the objectives and the transport policy practice of the Federal Min-
istry of Transport impressively demonstrate the paradigm shift in trans-
port policy from a strategy of traffic avoidance to a strategy of sustain-
able transport growth, as described above. This means that the idea of a
“transport turnaround” with the goal of traffic avoidance has been largely
abandoned. Instead, a tight and inextricable causal relationship between
economic and transport growth is taken as a given. Accordingly, not only
does economic growth induce transport growth, but transport growth is
understood as a necessary precondition for economic growth. One could
also say that the conviction has prevailed that sustainability can be inte-
grated into economic growth. More than that, the innovation-promot-
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ing growth impulses in the transport and economic sector are seen as the
basis of sustainable prosperity effects in general. This is undoubtedly a
radical change in the manner of viewing the problem and raises the ques-
tion of the underlying deeper judgement. After all, as late as the 1990s,
economic activity without growth had been scientifically established (cf.
the overview in Sarkar 2001). In this context, the decoupling of economic
and transport growth was also called for, in line with the solution already
implemented in the energy sector (cf. Baum & Heibach 1997). Itis all the
more astonishing when today some of the same authors consider such
a decoupling within the framework of an integrated transport policy at
best as a long-term strategy for the year 2050 (cf. Beckmann & Baum
2002:317).°

If what was once scientifically demonstrated no longer seems con-
ceivable, because today the conviction prevails that such measures would
possibly cause a blockade of economic development in general, then as
a result the mental horizons of the actors concerned shrink to the size
of the status quo. The half-hearted restructuring of the Federal Ministry
of Transport, Building and Housing made this particularly clear. By re-
maining trapped in the philosophy of growth, the Ministry and those po-
litically responsible turned integrated transport policy into the lubricant
of unobstructed growth in transport and the economy. Thus, the strat-
egy of the Ministry was to “secure a self-perpetuating model of growth in
road transport, into the future” (Reh n.d.: 8). The original idea of a cross-
modal strategy with the goal of sustainable transport development was
lost. Instead, the parallel structures remained in place, resulting in par-
allel financing and amounting to nothing more than parallel activities,
running side by side.

In this context, the reform blockades in the Federal Ministry of
Transport, Building and Housing are strikingly similar to those of its
predecessor, the Ministry for Transport, in the 1970s (cf. Scharpf 1976).
It has already been mentioned that in the early 1970s the last major

6 But the authors seem to find even a long-term strategy not entirely convinc-
ing: “In the long term, a decoupling of transport development from economic
growth seems achievable, but only to a limited extent” (ibid.: 304).
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attempt at structural reform of the Ministry of Transport was made,
in order to remove administrative obstacles and enable an integrated
transport policy across all modes of transport. This was not the least of
the consequences of the experience gained from the attempt in the years
1968 to 1972 to establish a set of objectives in the Federal Ministry of
Transport with the so-called Leber Plan, which was aimed at a balanced
transport policy between rail and road. The analysis of these plans and
why they failed concluded even back then that the main reason was to
be found in a narrow view of the problem on the part of the ministry
officials (cf. Kussau & Oertel 1974). In the foreground of their delib-
erations were always the restrictions caused by the normativity of the
existing situation. At no time was the possibility of expanding the scope
for action considered.

“Thus it is explicable that the scope for dealing with problems cannot
be politically expanded beyond what is enforceable, because this re-
quires an understanding of ‘political’ that includes the discussion of
what is desirable and the ‘politicisation of restrictions™ (ibid.: 141).

In a comparable fashion, the current Federal Ministry of Transport and
Digital Infrastructure (BMVI) is steered by supposed economic con-
straints to which the entire transport policy strategy is subordinated.
The result is both a contradictory set of objectives and a problematic
transport policy practice that barely corresponds to the original goals
of an integrated transport policy. However, neither the contradictory
objectives nor the resulting practice of the Federal Ministry of Trans-
port and Digital Infrastructure can be attributed solely to its structural
deficits. Rather, the question arises as to why and how it was possible
to redefine the transport turnaround, using the model of integrated
transport policy as an artifice to legitimise sustainable growth in trans-
port and the economy. Is there any motivation at all to cast doubt on
the status quo, or do positive incentives represented by strong societal
interests still prevail today, so that we will continue down this develop-
ment path? From this perspective, the Federal Ministry of Transport and
Digital Infrastructure itself appears to be an expression of social power
relations, which are articulated in the concrete interests of individual
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social actors. Therefore, in the following, I will examine the constellation
of actors in the field of transport policy, which is regarded as the central
location for decisions on the direction to be taken by transport policy.
The analysis of the field of transport policy field is consequently followed
by a contribution to the politicisation of problem assessment in the
transport sector.

3.2 The Stakeholders in Transport Policy and their Position
in the Field

The following chapter will provide an overview of the most important
stakeholders in German transport policy and their political orientation.
At the same time, these stakeholders will be positioned in the field of
transport policy on the basis of their objectives. This will provide a struc-
tured insight into the opaque (con)figuration’ of the diverging interests
of the various actors, which will also make it possible to position the ac-
torsin relation to each other and to describe the lines of conflict and con-
vergence between them.

In order to present this complex interplay, I first examine which
stakeholders have been actively involved in setting the agenda of trans-
port policy in the past and thereby qualify as stakeholders in transport
policy (chapter 3.2.1). The index of political activity presented in the
first sub-chapter in turn serves to separate out for closer examination
the most active and thus supposedly most influential representatives in
the different categories. Following on from that, I present a categori-
sation of the stakeholders in terms of the role they play in the process
of balancing the interests (chapter 3.2.2). Lastly, the representatives are
situated in the field of transport policy, where the delineated interplay
is illustrated by the integrative sustainability triangle (Chapter 3.2.3).

7 On the (con)figuration approach, cf. Elias (2006).
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3.2.1 Identifying the Stakeholders in Transport Policy

In order to be able to examine the relevant stakeholders in transport pol-
icy, it is first necessary to identify all the actors that influence the dis-
course on transport policy, with the help of a structured approach. The
screening process is based on several “major events” in transport policy
in recent years. It is assumed that the overall state of affairs in German
transport policy can be broken down into several individual thematic
fields, in which decisions on transport policy are wrangled over. In the
course of these temporally-limited negotiation processes, which can in-
volve, for example, defining a strategy in transport policy, the allocation
of funds for transport projects and research, or even the development of
concrete legislation, the stakeholders try to influence the political deci-
sion-making process in their favour. Within this time frame, they show
themselves and can thus be identified.

The aim here was to encompass as much as possible of the entire
spectrum of actors in the field of transport policy. Accordingly, “major
events” in transport policy were selected that lay at cross-purposes to the
specific interests of individual modes of transport and in each of which a
large number of different stakeholders in transport policy participated.®
In order to maintain the focus on the German discourse on integrated
transport policy, only national events are included in the analysis.

Four such “major events” were identified for the study carried out
here; the recommendations of the National Platform for Electromobility
(NPE), the elaboration of the Mobility and Fuel Strategy (MFS), the con-
sultation procedure on the Federal Transport Infrastructure Plan (FTIP)

8 In contrast, in the debate on the toll for lorries, actors from the road transport
sector in particular (e.g. haulage associations, car clubs, etc.) actively partic-
ipated in the political decision-making process, while, for example, the EU's
efforts to liberalise passenger rail transport were mainly influenced by rail op-
erators and passenger associations. Due to the mono-sectoral orientation of
the political events, the diverse configuration of actors in the discourse of in-
tegrated transport policy is more difficult to apprehend than in the case of
events with a cross-modal focus.
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and the work of the Commission on the Future of Transport Infrastructure
Financing (FTIF).

The NPE and the Commission on FTIF® are both advisory bodies to
the Federal government. While there is no legally binding connection to
transport policy in practice, it has nevertheless become apparent in the
past that the work of both commissions has received a great deal of at-
tention in debates on transport policy. For example, the German govern-
ment’s goal of having one million electric vehicles in use in Germany by
2020 was based on the recommendations of the NPE (BMWi 2011). Fur-
thermore, essential parts of the Electromobility Act (EMoG) are derived
from the resolutions of the NPE. Stakeholders who belong to the NPE
can thus help shape practical transport policy in Germany (BMWi 2015).
The Commission on the FTIF also influences agenda setting in transport
policy with its work. For example, the 2012 report identified an infras-
tructure funding deficit of more than 7 billion euros (Daehre Commis-
sion 2012:37). The result was increased pressure on transport policy mak-
ers to find alternative forms of financing in order to close the gap. This
at least served to encourage the debates on motorway tolls and public-
private partnerships (PPP) in road construction.

In contrast to the advisory character of the NPE and the Commis-
sion on the FTIF, the MFS and the FTIP are actual work plans of the Fed-
eral government that have been developed under the direct influence of
stakeholders in transport policy. Both plans were adopted by the Federal
Cabinet and thus have a binding character.”® While the MFS primarily
describes the technical options for solving the energy problems in the
transport sector, the FTIP sets out concrete investment decisions by the
Federal government. Due to the high investment volume of 264 billion
euros over 15 years, one can assume that it will have an extraordinary in-
fluence on future transport infrastructure and transport development.

9 The Commission on the FTIF last presented its report in 2012 under the chair-
manship of Karl-Heinz Daehre (Daehre Commission 2012).

10 The MFS and the FTIP were last adopted by the Federal Cabinet in 2013 and
2016 respectively.
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The consultation procedure for the FTIP exemplifies the twofold mo-
tivation of the stakeholders to participate in the political negotiations.
On the one hand, they can influence the concrete development of trans-
port in Germany, e.g. by prioritising investment in a specific mode of
transport, and on the other hand, individual stakeholders hope to gain
direct economic advantages from the allocation of funds. In the run-up
to the new federal transport infrastructure planning, for example, mu-
nicipalities and federal states compete for investments in the respective
local authorities. The construction industry, which is responsible for in-
frastructure development, also benefits directly from the allocation of
funds and thus has an interest in influencing investment decisions.

Participation of stakeholders in the events and involvement
of “silent actors”
Within the parameters of the transport policy events in question, a total
of 291 stakeholders were identified. To qualify as a stakeholder, a differ-
ent set of conditions applied in each case. For example, 115 actors partic-
ipated in the committees of the NPE (BMVI 2015), while the commission
onthe FTIPincluded the input of 22 actors in its report (Daehre Commis-
sion 2012). The elaboration of the FTIP and the MFS were each accompa-
nied by a consultation procedure or a dialogue with experts, in which 44
and 171 stakeholders participated respectively (BMVI 2013, BMVI 2014).
In addition to the aforementioned platforms for participation in the
‘major events’, it is also possible for other stakeholders to influence the
discourse on transport policy in a roundabout way. This can happen, for
example, through direct exchange with political decision-makers (lobby-
ing) or through the influence of the media. Since these stakeholders are
not visible at first glance or act informally, they are referred to in what
follows as “silent stakeholders”.” The problem of their ‘invisibility’ can

11 Thus, the list of stakeholders in transport policy also includes actors who only
make their standpoint known at the request of political decision-makers, i.e.
they are passive participants in the discourse. These actors elude the analysis
of Grandjot & Bernecker (2014: 63), who assume that actors qualify as stake-
holders only by being active in transport policy.
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be circumvented by referring to the list of lobbyists of the German Fed-
eral Parliament (register of associations) as well as the ID list for the Par-
liament (Deutscher Bundestag 2015; Der Abgeordnetenwatch 2015). The
register of associations was used to identify a further 206 stakeholders
with a connection to transport policy, while 77 stakeholders relevant to
transport policy™ have a ‘house pass’ for the German Federal Parliament.
The complete list of stakeholders thus comprises 485 entries.”

Transport policy activities of individual stakeholders

The data examined provide an insight into the specific transport policy
activities of the stakeholders (cf. Table 4). While a large proportion of the
actors are either not listed at all or are listed in the register of associa-
tions or the ID list of the Federal Parliament (40 %), i.e. they are ‘silent
actors’, 60% of the stakeholders participate actively in the formal proce-
dures. Of these, in turn, 46 stakeholders (9 %) participated in two ‘major
events”, 6 in three events (1 %) and only one in all four events.

12 In this context, stakeholders that are relevant to transport policy are under-
stood as those who either work on issues related to transport policy or are
part of the transport industry, e.g. through the production of means of trans-
port or infrastructure.

13 Since some of the stakeholders participate in several events and are simulta-
neously listed in the register of associations as well as in the house pass list
for the Federal Parliament, the complete list is shorter than the sum of the
individual events. In addition, the list was expanded to include stakeholders
mentioned in Grandjot & Bernecker (2014), Schéller (2006) as well as research
institutions with a connection to transport policy and checked to ensure that
itis up to date.
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Table 4 Distribution of stakeholders based on Index of Political Activity (PAI)

INDEX OF POLITICAL NUMBER of Share (%)
ACTIVITY (PAI) stakeholders

o 194 40.0

1 238 491

2 46 9.5

3 6 1.2

4 1 0.2

Total 485 100

Source: Own presentation

The particularly active stakeholders are the Association of German
Cities and Towns (Deutscher Stidtetag: DST), the German Automobile
Club (ADAC), the German Association of the Automotive Industry
(VDA), the Association of German Transport Companies (VDV), the
German Transport Forum (DVF), the Association Pro Mobility and the
Federal Association of Road Haulage, Logistics and Disposal (BGL). Par-
ticularly noteworthy are the activities of the ADAC, which was the only
one of all the stakeholders examined to be involved in all the transport
policy events in question. For the DST, VDA and BGL, in addition to the
increased activity, it should be noted that each of these stakeholders has
a parliamentary pass, providing them with additional opportunities to
exert political influence.

The hierarchisation of the stakeholders according to how active they
are in transport policy is a first step towards highlighting particularly
relevant stakeholders and subjecting them to closer scrutiny. In the fol-
lowing, the number of events in which they participated is described as
the Political Activity Index (PAI) of a stakeholder. Since it can be assumed
they exert additional influence through the ID list of the Parliament as
well as the Register of Associations, it seems to make sense to consider
this data. The hierarchisation in terms of “major events”, the parliamen-
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tary ID list and the Register of Associations is therefore presented in
what follows as the Political Influence Index (PEI). The conceptualisation
in terms of PAI and PEI will be dealt with later.

In this context, it should be noted that in addition to the mere activ-
ity and listing of a stakeholder in the presented data, other characteris-
tics also reflect a stakeholder’s capacity to exert influence. For example,
Schéller (2006: 52) used the annual budget, membership numbers and
citation index to determine the most important representatives. In ad-
dition, the number of employees, press contacts, presence of branch of-
fices and leverage, for example through economic clout, can also give a
stakeholder special significance in terms of transport policy. However,
since in the case examined here the focus was primarily on comprehen-
sibility and simplicity of selection, the factors just mentioned were not
taken into account and we only drew on PAI or PEIL. While we thus aim
at a holistic classification of the actors in the field of German transport
policy, future analyses of individual cases should also take into account
the other factors mentioned in order to be able to adequately describe
the concrete mechanisms of political influence.

3.2.2 Categorising the Stakeholders

The following subchapter presents a systematisation of the stakeholders
intransport policy and endeavours to provide answers to two fundamen-
tal questions: first, whether stakeholders can be grouped on the basis of
certain characteristics, and second, whether it is possible to discern po-
litical interplay between the groups and/or what their specific tasks are
in transport policy. Since determining the interplay between the stake-
holders and assigning characteristics to a category or group are interre-
lated, the two questions will be answered in combination.

The Groups of Stakeholders

The study by Bjelicic (1990) provides an initial indication of the grouping
of stakeholders in transport policy. In his categorisation, Bjelicic distin-
guishes between stakeholders in practical transport policy and transport
researchers. Whereas the stakeholders in research are viewed as a group
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without further differentiation, the author divides the actors in practical
transport policy into a national and an international category. The organ-
isations representing special interests in the economic sector are divided
into further subcategories, whereas state-controlled bodies and special
interest organisations in civil society are not further differentiated.
Bjelicic’s approach is open to several points of criticism, which
will be rectified in the categorisation below. First, it should be noted
that the distinction between the national and the international level
no longer corresponds to current practice in transport policy. Increas-
ing integration in the E.U. has led to transport policy decisions at the
supranational level affecting transport policy decisions at the Federal
level in Germany.* Through the consultation procedure for legislative
developments, which is generally conducted at EU level, supranational
political decision-makers and international interest groups can, for ex-
ample, significantly influence Federal transport policy. Special interest
organisations and political decision-makers from Germany also have
the opportunity to influence political decisions via the formally regu-
lated EU legislative procedure. The distinction between national and
international bodies, with each one only exerting influence at their own
political level, thus becomes blurred and no longer seems consistent
with a revised categorisation (cf. Chap. 4.2. European transport policy).
Furthermore, it should be noted that the strict focus on subcat-
egories in the economic sector skews the model in favour of special
interest organisations from the business sector. For example, while the
main category “stakeholders in transport policy research” is not further
differentiated, the “special interest organisations” from business are
provided with four further subcategories. A subsequent selection of
stakeholders to delimit the force field in transport policy on the basis of
the categorisation would thus disproportionately represent the business
sector in the balance of interests. The final criticism is that the model
as presented has many ramifications and thus does not fulfil its claim

14 For example, the amendment of the Passenger Transport Act (PBefG) was ini-
tiated by the EU Regulation 1379/2007, which revised the public procurement
law in public transport.
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to be an easy-to-grasp schematic representation of the stakeholders in
transport-policy.

Political Interplay

The results of the work of Grandjot & Bernecker (2014) will provide us
with an initial conception of the political interplay between the groups.
The authors understand transport policy as a triad consisting of deci-
sion makers, decision supporters and influencers. While decision-mak-
ers are responsible for making legally binding transport policy decisions,
decision supporters prepare and implement them. Influencers, on the
other hand, only have social power and have the task of developing ideas
intransport policy. According to Grandjot & Bernecker, the relevant deci-
sion-makers are mainly governments and ministries, decision support-
ers are the ministerial bureaucracy and influencers are, for example, as-
sociations, trade unions or the business community.

For the purposes of our categorisation here, we will continue using
the terms decision-makers, decision-supporters and influencers. In
terms of content, however, the category of decision-makers now also
includes all actors who are understood by Grandjot & Bernecker as deci-
sion-supporters, consisting of the ministerial bureaucracies mentioned
above. Since the latter limit or expand the scope of political action by
selecting political alternatives, they have a greater significance than
mere support in transport policy decisions. Their direct involvement in
the formulation of legislative texts or the legally binding interpretation
of laws confirms the insight that ministerial bureaucracies are quasi-
decision-makers.

In contrast, amongst the stakeholders there is a larger group of
actual decision-supporters whom Grandjot & Bernecker categorise as
influencers, namely the group “academics and researchers”. Despite the
obligation to scholarly neutrality, in the view of Grandjot & Bernecker
(2014: 73) these stakeholders attempt to influence transport policy ei-
ther through their own initiative or through a mandate from political
decision-makers. Although there’s no denying that it is possible for
academics and researchers to represent particular interests in transport
policy decisions, categorising them as influencers of transport policy
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would not do justice either to the social self-image of the research in-
stitutions or to their concrete social function. This becomes particularly
clear if one compares them with other influencers, such as business or
environmental associations, whose motivation is always to represent
particular social interests. This cannot be said to apply so definitively
to researchers and academics, whose overriding ambition is usually
to bring about objective decisions or decisions that are viable for so-
ciety as a whole. While in the categorisation below influencers thus
act subjectively or are guided by particular interests, decision-supporters
in transport policy are oriented towards the common good or render
objective the decision-making process in transport policy.

(Re-)categorisation of Stakeholders in Transport Policy

Figure 8 presents a synthesis of the findings presented above. Here, the
first category of policy-makers represents all bodies and downstream in-
stitutions whose task it is to make legally binding policy decisions. As can
be seen from the first column, this is the only category that is further sub-
divided by political level. Decision-makers at the regional and municipal
level are, for example, the German Association of Cities and Towns as
well as the German Association of Counties. Although these two bodies
do not make any legally binding decisions themselves, they do represent
their members in the respective regional authorities. Decision-makers
at the national level include the Ministry of Transport (BMV]I), the relevant
federal agencies and, downstream, the ministerial bureaucracies. As a
decision-maker at the supranational level, i.e. the EU level, the only ap-
parent actor in events relating to transport policy was the Directorate-
General for Mobility and Transport of the European Commission.*”

15 On the international level, although there was no identifiable transport policy
maker in the relevant events, the group was added to provide a consistent
categorisation and to cater for future developments or other occurrences in
transport policy.
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Figure 8. Categorisation of Stakeholders in Transport Policy
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The second category of decision-supporters is divided into the four
groups of private academic institutions, public academic institutions,

foundations and platforms, and advisory institutions. The foremost task
of the decision-supporters is to render decisions in transport policy ob-

jective.

Academic advocacy is divided into two groups (public and private)
based on the criterion of funding. The special task of both groups is to
conduct research into transport policy alternatives on the basis of crite-
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ria of scholarly quality and to make the acquired knowledge available to
decision-makers in transport policy.

In contrast, the foundations and platforms have the task, among
other things, of providing decision-makers, decision-supporters and
influencers with a platform for exchange. Irrespective of their con-
victions regarding transport policy, foundations and platforms play a
major role in the decision-making process, since they can be seen as
a link between civil society, business, research and political decision-
makers. Foundations and platforms are represented, for example, by
party-affiliated foundations, such as the Friedrich Ebert Foundation or the
Heinrich Boll Foundation, or privately-funded foundations, such as the
Bertelsmann Foundation.

Compared to the established foundations and academic institu-
tions, the advisory institutions are the group of decision-supporters
that has received the least attention so far. However, advisory firms,
auditing companies or law firms are increasingly being commissioned
by political decision-makers to provide expertise.’ Thus, they have the
task of providing policy advice, which, ideally, takes place independently
of the respective particular interest. In addition, there are further iden-
tifiable sub-groups within this group, which, for reasons of clarity, are
not shown in figure 8. The majority of the stakeholders are located in
the private sector and are therefore profit-oriented in their actions.
Examples include Dornier Consulting GmbH, Ecofys GmbH and SCI Verkehr
GmbH. In addition, there are advisory institutions founded by the pub-
lic sector but operating in the private sector, which almost exclusively
take on contracts in the public sector. Amongst these self-proclaimed
‘competence centres’ are, for example, the Deutsche Energieagentur GmbH

16  In this context, it should be pointed out that the advisory institutions have
now advanced to become powerful stakeholders in transport policy. In some
cases, entire laws are pre-formulated by law firms. In this regard, a request
for information from the Green Party reveals that in the 16" legislative period
of the Federal Parliament at least three laws were drafted under the aegis
of the Ministry of Transport with the help of advisory institutions (Deutscher
Bundestag 2009: 15 ff.).
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(dena) or Agora Verkehrswende. Finally, the last subgroup of advisory
institutions is exemplified by institutions such as the Council for Sus-
tainable Development or the German Advisory Council on the Environment.
These stakeholders are not profit-oriented. Unlike the other advisory
institutions mentioned, they exclusively provide advisory services for
political decision-makers.

The category of influencers in German transport policy is again sub-
divided into representatives of civil society and the business community.
Stakeholders from civil society are characterised above all by criteria of
exclusion in comparison with other categories. Unlike political decision-
makers, they have no formal right to make legally binding decisions. Fur-
thermore, they are not mandated by the decision-makers to render polit-
ical decisions objective or to develop solutions that are viable for society
as a whole. Instead, they ‘subjectify’ the discourse, since the social con-
cerns of the actors represented are guided by particular interests. At the
same time, organisations from civil society often represent large parts
of the population, so that they can be extremely important for the po-
litical decision-making process. These actors have specific knowledge in
their respective fields of expertise, which is why they are often consulted
by policy-makers and decision-supporters. If decision-makers and sup-
porters seek the opinion of influencers on an equal footing, it leads to
a more consistent transport policy. That policy-makers recognise this is
demonstrated by the advisory processes for the events outlined above.

The influencers from civil society are divided into three sub-cat-
egories representing different social groups with transport policy
concerns. The group “organisations representing the interests of trans-
port users” includes all clubs, associations, citizens’ initiatives or other
organised interest groups that represent the ideas of transport users
concerning transport policy. These can be, for example, passenger asso-
ciations such as PRO BAHN or automobile and bicycle clubs such as the
Allgemeiner Deutscher Fahrrad-Club (ADFC), ADAC and Auto Club Europa
(ACE). Organisations representing road safety interests, such as the
German Road Safety Organisation or the German Road Safety Council (DVR),
were also included in the group. The interests of transport users are also
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represented here, since road accidents occur exclusively among road
users.

The second group of influencers from civil society are “organisations
representing the interests of those affected by transport”. The decisive
criterion for classification as a stakeholder in this group is that it is a so-
cial sphere that is affected by transport and traffic, but without sharing
the concerns of transport users. Since this point of intersection issues
from the negative external effects of transport, the group almost exclu-
sively consists of interest groups. It should be noted that in contrast to
the organisations representing the interests of transport users, the or-
ganisations representing the interests of those affected by transport and
traffic mostly deal with other political issues besides transport policy.
Their participation in the discourse of transport policy can be viewed as
reactive with regard to the economic, ecological and social impacts of
transport. The relevant organisations include, for example, Greenpeace,
Friends of the Earth Germany (BUND), Environmental Action Germany (DUH)
or Federal Association against Rail Noise (BVS).

The group of “Miscellaneous Special Interest Organisations from
Civil Society” includes all organisations that cannot be clearly assigned
to the first two groups. These include those actors that represent both
the interests of transport users and the interests of those affected by
transport and traffic. This special role is played, for example, by the
Parity Welfare Association, which supports the interests of socially dis-
advantaged people. One of the Association’s concerns is to increase the
mobility of people with low incomes, which at the same time repre-
sents the interests of transport users. On the other hand, it can also
represent the interests of residents who live on noisy roads due to their
low income. In this case, it represents the interests of those affected by
transport and traffic. Other interest organisations with this special role
are the Federation of German Consumer Organisations (vzbv), Germanwatch
or Mobile with Disabilities.

Lastly, we have the sub-category “economic influencers” in transport
policy, who have several features in common with influencers from civil
society. For example, economic influencers also lack politically legit-
imised power, and influence the discourse on transport policy through
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their respective particular interests. Through their know-how, they can
substantiate political decisions, which gives them a special significance
in the decision-making process in transport policy. In contrast to the
influencers from civil society, however, they derive their justification
from the private sector. Since the economy is directly dependent on
transport, these organisations have a particularly strong motivation
to influence transport policy to serve their own interests. Accordingly,
the specific requirements of the private sector play a prominent role in
guiding political decision-making in Germany.

The economic influencers can be divided into three groups. The first
group is the “organisations representing the interests of employers and
employees”, meaning all organisations that represent a particular inter-
estindifferent business sectors. These include, for example, professional
organisations, trade unions or employers’ associations. A decisive crite-
rion for the grouping of this type of organisation is that only one partic-
ular interest is pursued within a sector or between several companies.
Examples here are the German Trade Union Confederation (DGB), the Asso-
ciation of German Engineers (VDI) or the Air Transport Employers’ Association
(AGVL).

The second group are private businesses: they act in accordance with
economic principles and are in most cases profit-oriented. Due to their
respective legal structure (usually a company with limited liability, a cor-
poration with stockholders, or a limited partnership company), most of
the stakeholders can be clearly assigned to this group. For reasons of clar-
ity and simplicity, in what follows no further distinction is made between
them (for instance, on the basis of the specific transport sector or the in-
dustry). Companies that exemplify the group in question are German Rail
(DB), Volkswagen (VW) or Dekra SE.

Finally, sector and business organisations aggregate the interests
of businesses and represent their political goals. The decision-sup-
porters, who are organised exclusively as associations, are thus given
greater weight in the political decision-making process. The group thus
includes classic business lobby associations such as the Association of
German Chambers of Industry and Commerce (DIHK), the Association of
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the German Automotive Industry (VDA) or the Federal Association of Road
Haulage, Logistics and Disposal (BGL).

Brief presentation of the distribution of the stakeholders
The categorisation of the identified stakeholders provides an insight into

the distribution of the relevant actors in the political decision-making
process (cf. Table 5). While 29 of the total of 485 stakeholders (6%) are
political decision-makers, 105 (22%) of the actors serve as decision-sup-

porters in transport policy. With 351 actors (72%), the majority are influ-

encers of transport policy. Of these, 55 actors (11%) come from civil soci-
ety and 296 (61%) from the private sector.”

Table 5 Shares and number of stakeholders in transport policy by category

and group
Category Number Percentage
Decision-Makers 29 6%
Regional and Municipal 4 1%
National 24 5%
Supranational 1 0%

17

The breakdown of the stakeholder groups and the excess of economic influ-
encers makes it clear why Bjelicic's (1990) categorisation shows an imbalance
in favour of interest groups in the private sector. It seems plausible that the
greater the number of actors, the more distinguishing criteria for the actors
can be discerned. The differentiation criteria give rise in turn to the formation
of new categories. However, this means losing sight of the fact that the number
of actors does not lead to an increase in the range of tasks in transport pol-
icy. If the decision-making process is to be adequately represented between
the different groups of stakeholders and their respective tasks, the same num-
ber of stakeholders must be selected from each category or group. Otherwise,
the policy analysis itself would fall victim to the design flaw of favouring the
specific interests of certain stakeholders due to their sheer number.
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International o] 0%
Decision-Supporters 105 22%
Private Sector 33 7%
Public-Private 45 9%
Advisory Bodies 19 4%
Foundations and Platforms 8 2%
Influencers 351 72%
Civil Society 55 1%
Transport Users 31 6%
Those Affected by Transport and Traffic 18 1%
Miscellaneous 6 1%
Private Sector 296 61%
Businesses 121 25%
Sector and Business Organisations 138 28%
Employers and Employees 37 8%

Source: Own presentation

3.2.3 Situating the Stakeholders in the Field of Transport Policy

On the basis of the foregoing identification and categorisation of stake-
holders, they will now be situated in the field of transport policy. The pur-
pose of situating them is to illustrate the relationship between the actors
in relation to the overall goal of integrated transport policy. At the same
time, by means of the topography, the position of the actors in relation
to each other should become evident.

The section is divided into three subchapters. In the first sub-chap-
ter, the methodology of the integrative sustainability triangle (IST) is de-
scribed in more detail and adapted to the discourse of integrated trans-
port policy. In this context, the advantages of the IST with regard to the
diverging interests of stakeholders in German transport policy will also
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be highlighted. The second subchapter fills out the sustainability trian-
gle with indicators that make it possible to situate the actors’ fields of
action. At the same time, the indicators can be understood as the most
important political points of gravity in relation to the discourse of in-
tegrated transport policy. Finally, the sustainability triangle facilitates a
classification of the actors on the basis of their objectives. The synthesis
of indicators and fields of action thereby provides us with a visualisation
of the topography of the landscape of actors in German transport policy.

The Differentiated Sustainability Triangle
To systematise the fields of action within the discourse of integrated
transport policy, we will apply the integrative sustainability triangle
(IST) proposed by Hauft & Kleine (2005). Proceeding from the generally
valid guiding principle of sustainable development, which, as we know,
is based on the three pillars of economy, ecology and social affairs, the
authors voice the criticism that the pillars have so far been considered
too much in isolation from each other. This not only neglects important
connections between the three integration strategies, but also means
that the three-pillar model does not adequately convey the complexity of
the political objectives or fields of action. A differentiated sustainability
triangle, which presents the three pillars as the outer points of gravity
of a triangle and blurs the boundaries between them, could therefore
provide a more fine-grained situating of indicators, political objectives
and actors (cf. Figure 9). It would also be possible to better describe the
relationship between the goals of the different sets of objectives and thus
render apparent any possible lines of conflict or positive relationships.
In the following, the IST is first used to structure the objectives in
the field of transport policy in terms of the model of integrated trans-
port policy. The three pillars of economy, ecology and social affairs are to
be understood as the corner points of the triangle that span the gravita-
tional field of transport policy. The outer triangles of economy, ecology
and social issues form the extremities of the ‘field of gravity’, spanned
by the areas of interest of the various actors.
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Figure 9. Variables of the integrative Sustainability Triangle (IST)

Source: Own presentation

The intersections between two of the three dimensions of sustain-
ability mentioned at the beginning are represented by the hybrid trian-
gles Economic-Ecological, Social-Economic and Social-Ecological. The
boundaries between the “classic” three pillars are thus dissolved, while
the degree of integration of the fields of action increases. However, only
two of the three dimensions are integrated in each case, while the di-
mension opposite is largely disregarded in the fields of action.

Furthermore, there are three sub-triangles (predominantly ecologi-
cal, predominantly economic, predominantly social), each of which still
has a strong connection to one of the three points of gravity, but which
also have a weak impact on the fields of action of the two dimensions
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opposite each other. What is important here is that there is an equal re-
lationship between the two dimensions positioned opposite each other,
while the fields of action of the closer dimension are given priority.

Lastly, the central hexagon of integrated transport policy is to be un-
derstood as the political guiding principle where all dimensions are fully
integrated. All fields of action that display a balanced relationship be-
tween the three dimensions of sustainability are gathered here. This can,
for example, also be a balanced mixture of the three corner triangles, hy-
brid triangles and sub-triangles.

Programmatic Indicators of the Integrative Sustainability Triangle
The next step is to identify and classify indicators within the IST. In the
following, an indicator is understood as a field of action in transport pol-
icy or as the objective of a stakeholder with which the latter positions it-
selfin the process of mediating interests. A stakeholder’s fields of action
are not limited and result from the set of objectives or the stakeholder’s
guiding principle. Generally speaking, the guiding principles and self-
descriptions of the actors, as documented on their websites, serve as the
basis for determining the indicators. These have the advantage that the
actors themselves present a concise and precise selection of their most
important fields of interest. This limits the danger that the distinct po-
litical objectives of the actor in question become blurred in an unlimited
list of demands, e.g. in recommendations for political action on the oc-
casion of elections.

The selected actors whose political objectives were coded and used
to determine or validate indicators belong exclusively to the categories
of decision-supporters and influencers.” The decision-makers were ex-
cluded from the analysis because, in the ideal case, they are apt to ad-
vocate a fair balance of interests conducive to the common good, or an

18  The selection of the stakeholders is based on the Political Activity Index (PAI)
introduced in chapter 1.1. For this purpose, an average of three actors were
selected from each group. If they were equally ranked according to the PAI,
the actors with the higher Political Influence Index (PEI) were then chosen.
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integrated transport policy. In addition, in their case there is no politi-
cal positioning comparable to that of decision-supporters or influencers.
Only on the basis of all the decisions made in transport policy would it be
possible to establish an indicator for, and to situate, the decision-makers
within the IST. On the one hand, this would greatly reduce the compa-
rability of the data, and on the other hand, the sustainable character of
the envisaged practical solutions, such as multimodality or electro-mo-
bility, would need to be clarified. However, there is no appraisal here of
the instruments of transport policy on the basis of the IST.

Identified Indicators

Figure 10 shows the most frequently occurring indicators in the field of
transport policy and assigns them to the features in the IST. The indica-
tors perform three tasks: firstly, as already mentioned, the political ob-
jectives of the stakeholders are presented; secondly, the indicators char-
acterise the respective triangles within the IST; thirdly, they structure
the discourse in terms of integrated transport policy.

Indicators of the outer triangles ecology, economy and social affairs
can be characterised by the fact that they exclusively thematise the re-
spective guiding principle without taking into account the interests of
other dimensions. For example, the ecology triangle includes the indica-
tors of nature conservation and environmental protection. In this con-
text, the transport policy objectives are aimed at eliminating the negative
impacts of transport on nature. In order to achieve this overarching goal,
negative social and economic effects are considered acceptable. Overall,
the outer triangle of ecology with its so-called sufficiency strategy repre-
sents a sustainability approach strongly oriented towards natural condi-
tions, with the goal of traffic avoidance as the result of a change in trans-
port behaviour.

The strictly economic triangle is characterised by objectives that re-
flect the aspirations of capitalist economic activity. Here transport policy
is understood as a means to maintain and improve the economic cycle as
much as possible. To this end, transport policy should, on the one hand,
be designed to achieve the greatest possible economic growth and, on
the other hand, its implementation should be based on the principle of
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equal competition. Further indicators found in this context are the per-
formance principle as well as the principle of full automation and glob-
alised free markets.

Figure 10. Transport Policy Indicators of the Integrative Sustainability Triangle

Source: Own presentation

The strictly social triangle covers all direct human requirements in
relation to transport. Here transport policy takes on the task of protect-
ing people’s physical integrity and ensuring their mobility needs in order
to guarantee the necessary social participation. The relevant indicators
are thus human rights, workers’ rights and data protection rights, but
also the improvement of road safety. The user-oriented perspective plays
a prominent role in this context. Thus, transport policy should be ori-
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ented towards the interests of users and consider these as decisive. The
fields of action within user orientation can be heterogeneous, as demon-
strated by the topics of accessibility and low mobility costs, which are not
always congruent.

The indicators of the triangles Economic-Ecological, Social-Eco-
nomic and Ecological-Economic, on the other hand, display a mixed
ratio and are inherently closer to the guiding principle of integrated
transport policy. For example, the economic-ecological aspiration of
economic activity that is resource-conserving or sustainable serves a
dual purpose. On the one hand, there is the insight that the destruc-
tion of nature is primarily the result of previous forms of economic
activity, meaning that the latter must be made more ecologically com-
patible. On the other hand, there is the realisation within economically-
oriented objectives that a transport policy exclusively committed to
economic principles exhibits limits to growth, which in turn entail
negative economic effects. Consequently, a resource-conserving and
thus sustainable transport system should be established for the long-
term preservation of the economy. This approach is represented by the
so-called efficiency strategy, which aims to achieve gains in efficiency
through technical innovations and thus reduce negative environmental
impacts (e.g. the development of engines that are more fuel-efficient).

The most important indicators of the social-economic hybrid tri-
angle are the fields of action infrastructure and working conditions. Both
indicators exemplify how demands in transport policy integrate dif-
ferent dimensions of sustainability. On the one hand, a functioning
economic system requires a functioning transport infrastructure — for
example, for the delivery of goods and commercial transport. On the
other hand, infrastructure also fulfils social requirements, for example
through leisure traffic. Infrastructure thus also increases the degree
of mobility (social objectives), since the potential for movement from
one place to another is increased, thus guaranteeing diverse social
participation. Working conditions, on the other hand, are a subject area
which is not transport-specific and which exhibits interdependencies
with the economy and social affairs. On the one hand, the transport
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industry provides jobs; on the other hand, it is of social concern that this
employment is designed to be as employee-friendly as possible.

The indicators of the social-ecological triangle also constitute a
hybrid field of transport policy. The demand for a higher quality of
life through an integrated transport policy touches on both social and
ecological aspects. Thus, first of all, it is a social requirement to expose
people to less traffic stress, which helps to ensure physical integrity.
However, this goal can only be attained by managing transport in a
more ecological fashion, since it requires reducing the latter’s environ-
mental impacts. Another descriptive indicator of quality of life here
is reducing traffic noise, brought about by the two outer gravitational
points. As the last of the three sustainability strategies in the IST there
is the consistency strategy. Since this strategy aims to reduce resource
consumption and thereby the environmental impact of transport on
the one hand, and on the other hand, it also affects social issues such
as the fair distribution of resources, it is positioned in the IST as a dual
integration strategy.

The strongest indicators of the “predominantly ecological” sub-
triangle are land use and climate protection. In addition to the clear
reference to ecological aspects, these indicators exhibit a weakened
reference to social and economic issues. For example, the economic
significance of climate-damaging gas emissions is to be highlighted rel-
ative to the pollutant emissions located in the social-ecological triangle.
Long-term economic risks are posed by the abstract danger of climate
change, which is why the economic dimension is affected. Climate
change caused by vehicle emissions, among other things, also has social
impacts, for instance through drinking water shortages and flooding.
Likewise, the ecological aspect of land use not only raises an issue of
social distribution, but the availability of land as a factor in production
is also necessary for a functioning economic system.

The decisive indicator of the “predominantly economic” triangle is
technology, which likewise includes — albeit to a lesser extent — social
and ecological aspects. The field of action is predominantly economic be-
cause it has its origins within the economy. The latter brings new tech-
nologies onto the market and provides an impetus for their further de-
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velopment. At the same time, technology has social impacts, for example
through the social changes it brings about. Technology can also increase
the negative environmental impacts of transport, for example through
the invention of the internal combustion engine in the 19" century, or
reduce them, for example through the subsequent development of en-
ergy-saving engine technology. This is where the connection to the eco-
logical integration field comes into play. Two illustrative sub-indicators
of technology are digitalisation in transport and road safety solutions.

Lastly, the predominantly social indicators “provision of basic sup-
plies and services” and “social aspects” should be mentioned as a field of
political action with a weak economic and ecological connection. Polit-
ically this triangle stresses the importance of a functioning social sys-
tem, while at the same time recognising the importance of the economy
and social responsibility for an environmentally sound use of resources.
Further indicators in this segment of the IST are the provision of basic
supplies and services or public transport, as well as the effects of demo-
graphic change on transport.

Interim summary

The integrative sustainability triangle as proposed by Hauff & Kleine
(2005) has helped us to structure the discourse on integrated transport
policy in terms of the three dimensions of ecology, economy and social
issues. Three corner triangles, three hybrid triangles and three sub-tri-
angles were formed, each with a different weighting of the dimensions
of sustainability. We then identified fields of action in the objectives of
the stakeholders in accordance with the different weightings within the
integrative sustainability triangle. This made it possible to situate the
fields of action that are part of the discourse on integrated transport
policy within the integrative sustainability triangle. An important point
in this context is the classification of the three sustainability strategies:
the efficiency strategy conforms to the ecological-economic hybrid tri-
angle, while the consistency strategy is situated in the social-ecological
hybrid triangle. The sufficiency strategy, on the other hand, is placed in
the outer triangle of ecology and thus has no aspects that integrate it
with the social or economic field.
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Visualising the Positions of the Actors

By situating the political fields of action, it is now possible to classify the
stakeholders with their different objectives within the integrative sus-
tainability triangle (IST). Itis important here that the position of an actor
is determined by the general tenor of the organisation’s objectives. This
means that the subsumption of the coding of all the subsections of the
objectives determines where the stakeholder is located in the triangle.
If, for example, an actor is active in the strictly economic and the strictly
ecological sectors, he is placed in the ecological-economic field. At the
same time, the integration of the ecological-economic field with the so-
cio-ecological field means being located in the predominantly ecological
sphere and thus closer to the integrating point, since one can ascertain
an attraction to economic and social fields of action.

Figure 11 illustrates the programmatic orientation of the stakehold-
ers within the IST.  In the following, selected actors will be discussed
by way of example and arguments presented for their positioning within
the triangle.?® In this context, the configuration of actors, the position of
the actors in relation to each other and their relationship to the respec-
tive fields of action will be explored.

The strictly economic camp is exemplified by the Federation of Ger-
man Industries (BDI), Volkswagen AG (VW) and the German Transport Fo-
rum (DVF). These three actors generally advocate a policy oriented to-
wards the key concepts of competition, growth and economic perfor-
mance. This is particularly clear in the analysis of the BDI, which states:

“Industry constitutes the foundation of the German economy and is
decisive for the competitiveness of our country. Prosperity in Germany

19 Although the quantitative data on the positioning of the actors is not visible
here, each actor has a specific value that situates it in the sphere of transport
policy. This value is divided into three dimensions: ecology, economy and social
issues. Forexample, the stakeholder Volkswagen has an economicvalue of 70%,
a social value of 15% and an ecological value of 15%. A “fully integrated” set of
objectives would therefore have the value of 33.3% for each dimension.

20 The selection is made for the sake of clarity; a complete list of all the relevant
stakeholders in the field of transport policy can be found in the appendix.
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depends to a large extent on the development of the global economy.
Internationally competitive companies guarantee that Germany as an
industrialised country benefits from globalisation” (BDI 2016).

Figure 11. The Topography of Actors in the Integrative Sustainability Triangle

Source: Own presentation

The implications of this for transport policy can be seen in the guid-
ing principle of the German Transport Forum. It views the “preservation
and improvement of mobility as a basic prerequisite for growth and
employment” (DVF 2016). Accordingly, a transport policy in concordance
with the interests of the DVF is part of Germany’s economic policy.
Through its “Group Strategy 2018”, Volkswagen is also gearing the de-
velopment of the group towards growth in the sphere of international
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competition (cf. VW 2014). Although the strategy itself does not for-
mulate any demands concerning transport policy, it is obvious that the
objective for decisions in transport policy is to maximise growth in sales
and profit and to maintain international competitiveness. At the same
time, approaches can be found in Volkswagen's corporate strategy that
reveal links to social concerns. Thus, in addition to the focus on eco-
nomic success, VW also has the ambition to be considered an attractive
employer, in order to attract highly qualified and motivated personnel
(cf. VW 2014).

The rudimentarily formulated ambition in the direction of socially
acceptable working conditions is an indicator of the transition to the so-
cio-economic sub-triangle of the IST. Similar to the clarification of the
social question in the 19™ century, the stakeholder here becomes aware
of people as a resource and integrates them as a building block of sus-
tainable economic activity. In this way, the socio-economic sub-triangle
also marks the historical change from a capitalist industrial society to a
modern welfare state. Representative organisations that adopt this par-
tially integrated position are the German Association of the Automotive In-
dustry (VDA), German Railways (DB), ADAC and the Fraunhofer Institute for
Systems and Innovation Research (Fraunhofer ISI) (cf. Figure 12).

Politically speaking, for the German Association of the Automotive Indus-
try, this position is expressed not only in the technological ambition to
“build the best cars in the world” (VDA 2015: 3), but also in the obligation
to act responsibly towards its employees (cf. ibid.). The same applies to
German Railways (DB), which in its guiding principle sets itself the task
of “attracting and retaining qualified employees as a top employer” (DB
2012). In both cases, however, the overriding goal is still economic suc-
cess. Nonetheless, the social needs of the employees must also be taken
into account in order to achieve the goal, which is why a partially inte-
grated positioning of the actors with a stronger connection to the eco-
nomic gravitational point seems to make sense.

In contrast, the German Automobile Club (ADAC) provides a com-
pletely different approach to socio-economic integration. On the one
hand, the automobile club places the socially-motivated demand on
transport policy to provide access to (auto-)mobility as cheaply as pos-

7
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sible (cf. ADAC 2013: 4). On the other hand, this demand is to be met
through a high level of competition on the provider side and demand-
oriented infrastructure development (cf. ibid.). This opens up the user
perspective in transport policy, which focuses even more strongly on
people’s needs than on economically motivated workplace design.

Figure 12. Segment of the Economically-Inclined Topography of Actors

Source: Own presentation
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In addition, the ADAC’s demand to expand and maintain transport
infrastructure delineates a broad field of action that has the effect of
integrating a large proportion of the stakeholders — also those situated
outside the socio-economic triangle. Thus, on the one hand - as in the
case of the ADAC - the demand can be made with a socially-motivated
aspiration for increased mobility and convenient access to it. On the
other hand, there is a consensus among the majority of stakeholders
that a functioning infrastructure is essential for economic growth and
competitiveness (cf. dbb 2013, DVF 2016, VDV 2016, Pro Mobilitit 2013,
Dornier Consulting 2016). Accordingly, transport infrastructure serves
not just users and people, but also the economy. The analysis of the
Association of German Transport Companies makes this clear: “a well-
developed and efficient transport infrastructure [is] a decisive loca-
tional factor for a modern economy” (VDV 2016). In the context of global
competition, infrastructure thus goes from being the basis for freight
and passenger transport to being an argument for investors to establish
business locations and provide jobs. !

Whereas the argumentation of the stakeholders examined so far has
tended to be oriented towards economic policy, the stakeholders situated
in the predominantly social triangle see transport policy primarily as a
socio-political task (cf. Figure 13).

There is also a connection here to the upkeep of transport infras-
tructure, as the demands of the German Confederation of Trade Unions
(DGB) show:

21 Another demand in transport policy that goes beyond the boundaries of the
IST sub-triangles is the improvement of road safety. Thus, there is widespread
consensus on increasing road safety or reducing the number of accidents. On
the one hand, this objective can be based on the socially-motivated ambition
to protect physical integrity, as is shown by the guiding principles of the Ger-
man Road Safety Council and the German Transport Club (DVR 2014, VCD 2016).
On the other hand, this argumentation can also be made from an economic or
technological standpoint, for instance, when it is a question of increasing the
acceptance of established transport technologies. The VDA (2015: 3) and the
DVF (2016) are examples of organisations that pursue economically or techno-
logically-oriented improvements in road safety.

9
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“For the DGB, transport infrastructure is on the one hand part of the
state's provision of public services and on the other hand an impor-
tant locational advantage for the economy and employment” (DGB
2013:3).

Figure 13. Segment of the Socially-Oriented Topography of Actors

Source: Own presentation

If the DGB thus also has a socio-economic perspective on transport
policy, such demands originate in the social sphere. The stakeholder be-
gins by opening up the socially-oriented field of working conditions, be-
fore shifting the focus to securing employment, which is dependent on
the economy. The link between the DGB and social policy arises from the
fact that, on the one hand, it needs to be clarified how the profits of the
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transport industry are distributed within society (working conditions,
job preservation). On the other hand, the state is called upon to ensure
a satisfactory degree of mobility and social participation for all social
groups and thus to increase the quality of life.

The connections between transport and socio-political issues be-
come clear when looking at the programmatic demands of the German
Civil Servants’ Association (dbb) and the Friedrich Ebert Foundation
(FES). The dbb, for example, sees transport policy and planning as being
duty-bound to develop concepts that take into account demographic
change, especially in rural areas (dbb 2013:14). As in the case of the DGB,
transport policy thus has the task of providing equal access to mobility
for all social groups.

Furthermore, the FES identifies conflicting socio-political objectives
in the transport sector. On the one hand, it is acknowledged that

“mobility [...] in our modern society is a prerequisite for [...] participa-
tion in [...] social life” (FES 2009: 3), which leads to the demand for a
“high degree of mobility for all” (ibid.). On the other hand, “the struc-
tures that are required to satisfy mobility needs lead to a reduction in
the quality of life, especially in urban areas” (ibid.).

The positive social effects of mobility are thus at odds with the ecolog-
ical effects of the resulting traffic management. The adverse ecological
effects of emissions in turn lower people’s quality of life, which leads to
a programmatic connection to the level of social-ecological integration.
By concurrently taking into account the requirements of the economy,
the FES positions itself almost integratively in the IST.

The stakeholders in the strictly social camp deviate from this partially
integrated position. These are the Federation of German Consumer Organi-
sations (vzbv), the German Road Safety Council (DVR) and the German Par-
ity Welfare Association (DPW: Parititischer). It should be emphasised in
this context that the strong common social orientation is based on dif-
ferent sets of objectives. The vzbv, for example, sees its task mainly in
the protection of consumers vis-a-vis producers. “We fight for fair mar-
kets, safe products and clear information” (vzbv 2016). From a transport
policy perspective, this implies the protection of users in their consump-
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tion of transport offerings. Since, for example, transparent markets for
transport offerings ensure increased competition and thus lower prices
or profits, this stakeholder tends to be in conflict with the strongly eco-
nomically-oriented supply side. -Along similar lines, the DPW also sees
itself as “committed to the idea of social justice” and to the social and so-
cietal policies associated with it (DPW 2014). In contrast, the DVR also
demands user protection, but in a physical sense: “The mission of the as-
sociation is to promote measures to improve the safety of all road users.
[...] The DVR advocates positions that are apt to save lives and prevent
serious injuries” (DVR 2014). Since in this instance appropriate solutions
are often seen in technological or infrastructural terms, the relationship
with the economic field is more harmonious than that of the vzbv.

Whereas the political demands of the stakeholders have so far mainly
involved the conflict between — and the integration of — the economic
and social spheres, the representatives of the strictly ecological camp
have a special significance in the field of actors (cf. Figure 14).

Although the demands of the stakeholders stand in a similarly con-
flictual relationship to the respective outer triangles, this extends the
IST into a third dimension, which entails two further areas of inte-
gration. Exemplifying the strictly ecological triangle are the Friends of
the Earth, Germany (BUND), the Nature and Biodiversity Conservation
Union (Nabu) and the World Wildlife Fund, Germany (WWF). These
organisations advocate consistent environmental protection and nature
conservation. Nabu describes this in the definition of its goals:

“We want future generations to enjoy a world worth living in— one
that offers a great variety of habitats and species as well as good air,
clean water, healthy soil and as large a reserve of natural resources as
possible” (Nabu 2016a).

On the one hand, this demand presupposes that people change their cur-
rent lifestyle; on the other hand, dependence on and the exploitation of
finite resources should be reduced to a minimum. From a transport pol-
icy perspective, this means a change in transport behaviour with a si-
multaneous renunciation of fossil fuels. Furthermore, “mobility policy
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[...] should aim to drastically reduce traffic where it is superfluous and
harmful to the climate and health” (Nabu 2016b).

Figure 14. Section of the Ecologically-Oriented Topography of Actors

Source: Own presentation

These goals tend to conflict with the requirements of the economy:
changing lifestyles and abandoning fossil fuels is incompatible with the
current way of doing business. At the same time, placing restrictions on
economic growth is held to be acceptable in order to achieve ecologi-
cal goals. However, the relationship between the social sphere and pro-
nounced ecological interests is ambivalent. On the one hand, the envi-
ronmental burdens caused by traffic are harmful to people and reducing
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them brings positive social effects. On the other hand, imposing a re-
duction of traffic or a change of lifestyles can restrict individual mobility,
which entails negative social consequences.

The favoured approaches to transport policy of stakeholders in the
ecological field versus those of actors from the social or economic fields
in turn give rise to two integrative options, each of them occupied by
actors with different sets of objectives. In line with the clarification of
the social question in the 20" century as a result of integrative solutions
from the social and economic fields, the two integrative options can thus
be seen as the equivalent to the clarification of the ecological question in
the 21%° century.

The first integrative option encompasses organisations from the eco-
logical-economic field. These are the German Energy Agency (dena), the
Wuppertal Institute and the Centre for Solar Energy and Hydrogen Research
Baden-Wiirttemberg (ZSW). The focus here is on finding solutions to eco-
logical issues with the help of technology. For example, a central criterion
of the development of technology at the ZSW is the “conservation of nat-
ural resources” (ZSW 2013). For the Wuppertal Institute, a focal point of
its research is “analysing and inducing innovations apt to decouple the
consumption of natural resources and the development of prosperity”
(Wuppertal Institute 2016). In terms of transport policy, this means priv-
ileging efficiency measures in order to reduce environmental pollution.
The orientation towards technological efficiency in this context is exem-
plified by the German Energy Agency and clearly stated in the definition
of its goals:

“dena promotes forward-looking approaches with new, intelligent
ideas in order to achieve verifiable success in increasing energy effi-
ciency and the more efficient use of renewable energies, as swiftly as
possible” (denazo21).

In order to reduce the consumption of resources and environmental
pollution, dena thus favours on the one hand the optimisation of ex-
isting technologies, and on the other hand innovative approaches such
as forms of renewable energy, which are supposed to eliminate the
dependence on energy use and resource consumption. Likewise, for the
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ZSW, “ecologically, economically and socially viable energy concepts [...]
are inseparably linked to the use of renewable energies and increased
energy efficiency” (ZSW 2013).

Bearing in mind the goals of the stakeholders in question, the link-
age between ecology and the economy also becomes evident. On the
one hand, the institutions see themselves in a position to “successfully
develop key technologies and implement them in conjunction with
industry” (ZSW 2013); on the other hand, “challenges in the areas of
resources, climate and energy” (ibid.) are central to their work. The
solutions offered by technological efficiency have a dual impact, which
has an integrative effect on the demands being made. First of all, lower
resource consumption can increase growth and prosperity, thus serving
to fulfil economic demands. Moreover, ecological goals can be achieved,
since lower resource consumption leads to the conservation of natural
resources and less environmental pollution. Also fundamental to this
balancing of interests are the stakeholders in the purely ecological and
purely economic fields. Whereas stakeholders in the sphere of ecolog-
ical sustainability generally issue demands to reduce environmental
pollution and verify compliance with the goals, the technologies to be
optimised usually originate from the economic sphere or are transferred
back to it after development by stakeholders in the economic-ecological
field (opening up new markets and increasing sales).

In addition to these technology- and efficiency-oriented options,
the demands of the socio-ecological stakeholders point to additional ap-
proaches to finding solutions to the ecological question in the transport
sector. The representative organisations in this field are the German
Advisory Council on the Environment (SRU), the German Transport
Club (VCD), German Watch and the German Institute of Urban Affairs
(DIfU).

First of all, it should be noted that, in these instances — unlike in the
case of ecological-economic objectives — a connection is established be-
tween the environmental impacts of transport and its negative social ef-
fects. For example, in the view of the SRU, “automobile traffic[...] contin-
ues to place an unacceptable burden on the quality of life in urban areas,
particularly through air pollutants, noise and the risk of accidents” (SRU
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2012:198). In addition, “the burdens are unevenly distributed socially and
spatially” (ibid.). At the same time, “mobility [...] is an essential compo-
nent of social life and is part of the quality of life” (ibid.). The solution to
this conflict of goals is therefore seen in “environmentally sound trans-
port” (ibid.). An essential criterion of transport policy is thus to move
away from what these actors see as car-centredness. As a result, they
call for “speed limits that are environmentally compatible and people-
friendly” (VCD 2016), as well as a high share of trips made using diverse
forms of eco-mobility (SRU 2012:199).

In view of the ecological-economic set of objectives already de-
scribed, technology-based approaches to problem-solving are thus
pushed aside in favour of options and goals that are socially-oriented.
The social orientation is evident in two respects: first of all, increasing
the quality of life becomes the guiding motive for the stakeholders’ ac-
tions, as opposed to an increase in prosperity. In addition, the demands
also take into account the social framework of mobility behaviour. This
is shown by the fact that the envisaged paradigm shift in transport
policy explicitly includes and calls for a change in the lifestyles of trans-
port users. As these stakeholders see it, an approach that is exclusively
efficiency-oriented, with incremental improvements in technology, is
not sufficient to achieve environmental goals and fulfil social demands
at the same time. This does not mean, however, that the stakeholders
fundamentally reject technology-based approaches to problem-solving.
Rather, they are considered a valid approach in places where traffic
cannot be reduced or relocated without restricting people’s mobility.
For example, the VCD (2016) states that “one cannot always do without
the automobile”, which is why the transport club also advocates for “cars
that are as efficient and quiet as possible and, in the best case, have
multiple users”.

3.2.4 Summary

The aim of this study was to structure the diffuse configuration of diver-
gent stakeholder interests in the field of transport policy. Derived from
the common goal of an integrated or sustainable transport policy, the ac-
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tors were placed in the integrative sustainability triangle on the basis of
their objectives.

The presentation of the discourse on transport policy showed that,
given an equitable selection of stakeholders representing the gamut of
interests in transport policy and society, almost all possible positions in
the integrative sustainability triangle are occupied. On the one hand,
this means that, as one would expect, certain individual actors mainly
represent the positions of one of the three dimensions of sustainability:
ecology, the economy and social issues. What is new, however, is that a
large number of the stakeholders, as a result of their specific goals, oc-
cupy a partially integrative position between the outer positions of the
triangle. The existing image of the discourse on transport policy, con-
sisting of static and conflicting interests relative to the three dimensions
of sustainability is thereby partially rectified, revealing previously con-
cealed transitions between the sets of objectives.

The field in which social and economic interests are integrated con-
stitutes the most compromise-oriented field in transport policy to date,
in line with the proportionately high number of actors in the category.
Prominent topics in this context are the development and upkeep of in-
frastructure as well as road safety, which is traditionally tightly inter-
twined with German transport policy or has evolved to become so.

In contrast, newer fields with fewer actors are those endeavouring to
integrate socio-ecological and economic-ecological interests. These two
options delimit the current programmatic dualism in efforts to find an-
swers to the ecological question in transport. If socially viable solutions
are to be found - oriented towards an integrated transport policy — the
interests of the two groups of actors have to be reconciled through com-
promises in transport policy. It will not be sufficient to favour one of the
two integration options in the formulation of policy.

Even if none of the stakeholders under study here adopts a fully in-
tegrated position, this does not automatically contradict the goal or the
possibility of an integrated transport policy. Thus, it can neither be as-
sumed nor expected that the stakeholders will orient their objectives in
away that is conducive to an integrated transport policy. Rather, an inte-
grated and thus socially viable compromise should be reached in trans-
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port policy decision-making on the basis of the heterogeneous interests.
To this end, this study provides two practical aids. On the one hand, the
categorisation can be used to select actors for the transport policy de-
cision-making process who each fulfil different social functions. In this
way, one achieves a balanced consideration of stakeholders, which is in
keeping with the goal of reaching socially acceptable compromises. On
the other hand, the transport policy goals of the stakeholders can be il-
lustrated using the integrative sustainability triangle. This makes it clear
which compromises between the sets of objectives are necessary in order
to achieve a sustainable transport policy.

3.3 Second Interim Summary - from Guiding Principle
to Conundrum

“The future has long since begun: by 2002, about one in three pas-
sengers on domestic flights will migrate to rail. [...] The switch from
air to rail will only be a first step on the way to a change in mobility
behaviour” —Opaschowski 1999

The debates over transport policy in the 1990s were characterised by
a spirit of optimism that gripped all social actors. In the tradition of
political ecology, the one-sided dominance of individual motorised
transport was critically examined in terms of its ecological and so-
cial consequences. For a while, a far-reaching social consensus was
established that fundamentally questioned this development. The auto-
mobile, it seemed, had reached the limit of its acceptance and the end of
the automotive age was proclaimed on all sides (cf. Canzler & Knie 1994).
Even the German car industry was caught up in the wave of revolt and
was prepared to question its role as a “car-only” manufacturer in order
to transform itself into a mobility provider instead, not even shying



https://doi.org/10.14361/9783839464519
https://www.inlibra.com/de/agb
https://creativecommons.org/licenses/by/4.0/

3. Actor-Centred Analysis of the Field of Transport Policy

away from cooperating with its harshest critics (cf. Vester 1990; Berger
& Servatius 1994).%*

The unanimous goal was a reorientation in the direction of (at the
time) marginalised public transport, which was to be upgraded, in par-
ticular by moving traffic from road to rail. In addition, ever more ob-
servers doubted the social benefits of further traffic growth and advo-
cated a strategy of minimising traffic. The close connection between eco-
nomic growth and transport growth was to be renegotiated, envisaging
a decoupling of this supposedly natural connection. A distinction was
made between social mobility and transport, where the former was to
be maintained. Lastly, the social paradigm of growth itself was funda-
mentally called into question. After all, even a successful decoupling of
economic and transport growth would contribute to a further increase
in the consumption of resources if economic growth continued, as in the
energy sector. This debate in transport policy came to a head in the first
half of the 1990s with the call for a “transport turnaround” (Hesse 1993).

In the second half of the 1990s, the ambitious project of a transport
turnaround was ensnared by the model of integrated transport policy.
The discourse of sustainability played a central role in the strategic
reorientation of the debates on transport policy, with the 1987 Brundt-
land Report already constituting an initial caesura. Its significance for
a strategic change in the discourse of sustainability was recognised in
particular by the opponents of political ecology, which had been strongly
represented until then. It opened up new perspectives, especially for
economists presenting explicitly neo-liberal arguments: “The expansion
of the target field through the Brundtland Report and the consensus-
based concepts that followed on from it, e.g. the three-pillar model of

22 The best-known example was the chairman of Ford Germany, Daniel Goeude-
vert, who had commissioned futurologist Frederic Vester to develop a scenario
of future transport development: “The task of the study, carried out using our
bio-cybernetic methodology, was to investigate the role of the automotive in-
dustry and what possibilities for evolution the future offers for such a widely-
ramified economicsector, in a world thatis increasingly altered by environmen-
tal pressures” (Vester1995: 9).
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the Commission of Enquiry (1994), finally made it possible to break out
of the sterile, arrogant and unacceptable ecological dictate” (Willeke
2000: 22). In the German Federal Parliament’s Commission of Enquiry
into “Protection of the Earth’'s Atmosphere”, the representatives of an
integrated transport policy only had a minority vote. The breakthrough
of the neo-liberal reformulation of sustainable development has been
traced and precisely dated by J6rg Tremmel: “With the publication of the
Commission of Enquiry’s conclusions in 1998, the ecology faction began
to lose its discursive sovereignty” (Tremmel 2003: 149).

Our study here has shown that a comparable power shift has taken
place in the debate on transport policy. In the transport sector, the sit-
uation with regard to the model of integrated transport policy has since
then been similar to the one Holger Rogall (2003) described for sustain-
able development as a guiding principle. All the actors are in favour of
it, in principle. However, a closer look at their specific goals then reveals
clear differences.

“The majority of the groups of actors are not prepared to take the ap-
propriate steps in light of the new guiding principle of sustainability
and the threat to the natural foundations of life. It is obvious that not
only the actorswho are directly involved, but also the majority of those
indirectly involved are pursuing symbolic instead of solution-oriented
politics. In part (e.g. sections of the private sector), sustainability is de-
fined in such a way that its core is turned on its head. According to this
definition, economic development should not take place within envi-
ronmentally-determined boundaries, but rather environmental pro-
tection should be restricted by the framework of what is economically
acceptable” (ibid.: 295).

The contradiction between aspiration and reality is explained in the case
of integrated transport policy, as well as the discourse of sustainability,
by the necessity of cultivating an image by means of symbolic politics,
a necessity recognised by all actors. What is practised serves to camou-
flage their real interests. In this context, it is interesting that certain ac-
tors, such as the automobile industry, apparently do not consider such
symbolic politics necessary when it comes to integrated transport pol-
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icy. This can most likely be explained by the fact that the industry has not
yet been subject to any public pressure on this front.? This in turn high-
lights the socio-political functioning of integrated transport policy as a
guiding principle. Following Eblinghaus and Stickler (1996), a distinction
can be made between a formal and a substantial level: on the one hand,
we have the fuzzy formal concept of the guiding principle, with which ev-
eryone is basically in agreement, and on the other hand, the substantive
definition of the concept of integrated transport policy by the actors in-
volved, which is essentially mediated by the distribution of social power.
In essence, this reveals a struggle for the power of interpretation.

The guiding principle of integrated transport policy fulfils an ideo-
logical function by pursuing a strategy of harmonisation that sidesteps
factual conflicts of interest and in this way denies existing unequal
power relations. What Hartwig Berger states regarding the discourse of
sustainability as a whole also applies to integrated transport policy, the
goal of which is sustainable transport development: “Today’s discourse
of sustainability differs from the earlier ecology movement not in that it
is more comprehensive, but in that it puts aside the movement’s partly
radical challenges and weakens its strong impulses for social change.
Not criticism and conflict, but consensus and communication are the
guiding concepts of the discourse of sustainability. The demand to
achieve change through and by consensus of all participants — an ‘axiorm’
of most Agenda 21 activities — rapidly leads to omitting or downplaying
structures of power distribution and social prestige, and even more
so clashes of interests and conflicts. In this respect, the discourse of
sustainability is a convenient imposition on power elites” (Berger 2003:
19). In other words, the model of integrated transport policy functions
as an instrument for subordinating competing discourses to a neo-
liberal transport strategy. This is particularly reflected in the dominant
discourse, which assumes that more transport leads to more economic
growth.

Apart from the unequal power relations in the field of transport
policy, a dilemma of sustainable transport development is that it is

23 Even after the emissions scandal in 2015, little has changed.
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barely appreciated as a ‘public, indivisible good’. Such general interests,
which concern everyone equally, lack organisational motivation. “In a
thoroughly organised society, it is precisely those interests that don't
lend themselves to being organised and don't give rise to conflicts that
are politically most difficult to perceive” (Vieler 1986 cited in Alemann
1989: 191). If, however, the idea of an integrated transport policy with
the goal of sustainable transport development committed to the com-
mon good is to be maintained, then transport policy, which has been
underestimated up to now, would have to be fundamentally revalued.
Transport policy should no longer remain the plaything of economic
vicissitudes, but should be given a louder voice in the political concert
by being understood as a significant part of social policy.

In order to come closer to realising this goal, three successive steps
are proposed here:

First, a theory of sustainability based on political economy must be
established for the transport sector. The often criticised, vague discourse
of sustainability has to be made specific for transport. A primary goal
could be to recall essential insights from transport research that seem to
have beenlostin the course of the neo-liberal ‘backlash’ of the last 25 years
(cf. Schwedes 2016). These include basic insights that — if they were taken
into account — would render implausible a justification of transport pol-
icy based on eradicating traffic jams and managing traffic flow. And here
too, there is no need to reinvent the wheel. On the contrary, the politici-
sation of the transport sector, periodically pursued for decades with the
model of integrated transport policy, is still on the agenda. Such a project
is, of course, diametrically opposed to the current trend in society as a
whole towards the economisation of politics, which is particularly evi-
dent in the transport sector.

Secondly, after this initial stocktaking by researchers and the result-
ing self-assurance, a political transport strategy must be developed that
is distinct and decisive in form and content. The pivotal task is to aggres-
sively thematise and publicise the social conflicts necessarily associated
with such a strategy, preceded by a politically- and economically-in-
formed elucidation of the configuration of social power in the field of
transport policy (cf. Schwedes 2013b). For if the goal is to understand
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sustainable transport development as a “public, indivisible good”, then
transport policy, unlike in the past, must be negotiated more publicly
and in this way gain a new status in the public awareness. The handling
of the emissions scandal in the German automotive industry, which was
only possible due to an opaque power structure between politics and
business, constitutes a recent acid test in this regard.

Thirdly, at this point at the latest, the question arises as to how
to achieve a discursive shift in favour of the sustainable transport de-
velopment we have in mind here, when the resources of social power,
especially in the transport sector, are so unequally distributed in favour
of the economic actors. In this context, it should be recalled that eco-
nomic power was never able to be directly translated into political power.
Rather, economic power is always — sometimes more, sometimes less —
politically ‘broker’. How strong political influence turns out to be ulti-
mately depends on concrete social power relations. Accordingly, after
researchers have gone through the process of self-appraisal and have
developed a consistent set of objectives in transport policy, thought
should be given to strategies for forming social alliances in order to
achieve hegemony in transport policy. While the importance of inte-
grated transport policy for sustainable transport development can be
substantiated by researchers, it must above all be politically desired.

The analogy of the ‘turnarounds” in transport and energy is both
instructive and politically encouraging in this regard. After the Grand
Coalition under Angela Merkel initially reversed the nuclear phase-
out decided by the previous coalition of the Social Democrats and the
Greens, the nuclear disaster in Fukushima, Japan, in 2011 brought about
another political change of course with the decision to phase out nuclear
energy and to consistently support the expansion of renewable energy
(cf. Becker 2011). Since then, the four reputedly all-powerful energy com-
panies in Germany have been fighting for their survival by increasingly
turning to renewable energy. The parallel with the transport turnaround
raises the question of whether the German automotive industry is more
capable of reform than the energy industry. If this is answered in the
negative because there are no identifiable efforts at reform, the question
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arises as to whether a catastrophe of some kind is also required in the
case of the transport turnaround in order to motivate politicians to act.
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Having presented the discourse on transport policy and having drawn up
a topography of the relevant actors in the field of transport policy, this
fourth chapter will use recent developments in the transport sector as
examples to demonstrate the consequences of current transport policy.
This requires an examination of Germany'’s federal political system at the
different political levels — starting with the federal government, the state
level and the municipalities. For our study, well-researched, exemplary
cases have been selected that are situated at different political levels in
the federal system of government.

4.1 German Transport Policy in the Multi-Tiered
Political System

Starting with the national level, the most recent developments in the
freight transport sector are first described on the basis of the restructur-
ing of Deutsche Post AG. Then, using the example of the joint regional
planning department of Berlin-Brandenburg, the consequences for
transport policy of a failed regional policy are presented at the level of
the federal state. Lastly, developments at the local level are presented
through the evaluation of projects within the framework of the research
initiative of the Federal Ministry of Education and Research, “Mobility
in Urban Areas”. A separate chapter is then devoted to the European
level, in accordance with its importance for national transport policy.
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4.1 Federal Transport Policy - the Example of Deutsche Post AG

While the concrete national transport policy has so far been examined
primarily on the basis of passenger transport, these observations will
now be supplemented by references to significant current developments
in the freight transport sector (cf. Hesse 2008). This is exemplified by
the restructuring of Deutsche Post AG, a case that makes it possible to
grasp central trends in the freight transport sector, as if viewed through
a magnifying glass, and which apply in a similar fashion to other areas
of business in the sector.

Withits restructuring, Deutsche Post AG, like other companies, is re-
acting above all to a profound change in the operating environment and
the organisation of goods distribution. The process involves various in-
tertwined and mutually-reinforcing developments. The progressive dif-
ferentiation of production processes based on the division of labour and
the “mass individualisation” inherent in the consumer goods industry
means that it is becoming less and less possible to transport mass-pro-
duced consumer goods from A to B in bulk. Instead, a fine distribution
is required that allows those mass-produced goods with individual at-
tributes to be brought to the consumers. This is illustrated by examples
such as the dispatch of books via the online shop “Amazon” or the In-
ternet-based auction house “eBay”. Users search for and find what they
want based on personal preferences, nationwide and beyond. The selec-
tion is based on individual needs and appraisals of the costs. Fulfilling
the specific demand thus occurs over ever greater distances. While ‘Ama-
zon” guarantees personal book delivery to the home, “eBay” enables the
individual selection of second-hand consumer goods in connection with
favourable delivery rates. For example, via “eBay, the Berlin-based au-
thor of the present book found the used pram of his choice in the Diis-
seldorf suburb of Meerbusch, 500 km away. Personal taste and the price
of a new pram diverged to the point that they could only be reconciled
by the internet auction, with the successful bid amounting to one third
of the new price. The scarcity, in tandem with the pronounced demand,
forced a purchase beyond the limits of the city. Logistics plays a decisive
role in this process, by making it conceivable in the first place (until a few
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years ago, parents-to-be were still dependent on searching local second-
hand shops for suitable prams and had considerably less choice). On the
one hand, it is not a decisive cost factor, and on the other hand, it of-
fers trouble-free and prompt delivery, with both aspects being mutually
conditional. Itis only new logistical procedures that bring the fulfilment
of specific desires into the realm of possibility and thereby simultane-
ously open up new spaces of consumer demand. “In this respect, the de-
velopment of distribution is driven by two imperatives of competition:
first, to offer high quality; second, to reduce costs. Its main task is to
bundle the spatio-temporally differentiated (“atomised”) flows of goods
into an economically and organisationally controllable transport struc-
ture. Both sides are in perpetual conflict with each other: the tendency
of the flows of goods to diffuse, and the attempt to control these flows
in terms of transport logistics or to rationalise them economically. This
is attempted above all in two ways: on the one hand, there is the neces-
sity to achieve the highest possible degree of control over the logistics
chain;on the other hand, stocks of goods are “mobilised” as much as pos-
sible — above all by reducing warehousing in order to lower capital costs”
(cf. Hesse 2005).

The strategies resulting from these new demands on freight trans-
port companies are demonstrated particularly impressively by the
restructuring of Deutsche Post AG. The company emerged in the early
1990s from the privatisation of the — at the time - state-owned company
Deutsche Bundespost. Due to the deregulation of the market for courier,
express and parcel services (CEP services), which took place at the same
time, the new private company was thereby exposed to international
competition. It reacted to the new requirements in the logistics sector
described above (small consignment size, flexible demand, standardised
and thus cost-effective service provision) by developing and establishing
anew freight concept. Whereas the old concept was based on combined
transport of rail and road and was characterised by personnel-intensive
and thus cost-intensive intermediary steps between the modes of trans-
port, the new concept relies solely on road freight transport by truck.
The establishment of 33 new greenfield freight centres on the outskirts
of cities with motorway access replaced the 150 parcel handling centres
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that had operated in the cities until then. Whereas the urban locations
still had railway sidings, the new freight centres can only be reached by
truck.

This decentralised choice of location necessarily meant spatio-tem-
poral fragmentation. It is true that concentrating on a few, largely auto-
mated freight centres and avoiding frictional losses at the interfaces of
rail and road enabled a significant increase in efficiency and an associ-
ated reduction in costs. At the same time, however, considerably greater
distances had to be covered. This meant that sophisticated, integrative
logistics were required in order to countervail the disintegrating effects
of location-conditioned, spatio-temporal fragmentation.

“Deutsche Post’s new concept of transport and location illustrates
the consequences that internal strategic decisions can have for the
effects of location and traffic on the way logistics is organised. The
reorientation and modernisation of the provision of logistical services
(especially the rationalisation in handling), which is understandable
from a competitive point of view, has a) led to the relocation of freight
centres from the city centres to the periphery, b) parcel transport, which
in long-distance transport used to be essentially railway-based, was
replaced by an initially 100 percent truck-based logistics. With these
two consequences, freight is sent down a path of spatial fragmentation
and an accompanying fragmentation of transport, while the logistics
organisation is characterised by a high degree of integration (and at the
same time closed to the outside). Thus, this model, which also underlies
the logistical organisation of CEP services as a whole, outwardly has a
disintegrating effect. It is true that the company explicitly claims to be
committed to assuming responsibility for the environment and society.
However, the competitive dynamics have de facto prepared the ground
for an individualisation and virtual independence of the individual
company concepts, so that an integration of procedures is only possible
within the individual company operations (i.e. in-house), not across
companies” (Hesse 2005: 40f.).

The internal restructuring of Deutsche Post AG is thus an example
of a one-sided economic integration strategy, with particularly obvious
consequences. While internally the company contributed to extensive ef-
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ficiency gains and associated cost savings through a high degree of inte-
gration, externally it closed itself off as a result of a systematic decou-
pling from former cooperation partners. However, the internal integra-
tion logic, which is oriented towards criteria of economic efficiency, has
shown itself to be largely insensitive to social or even ecological dimen-
sions that lie outside its own sphere of interest. Accordingly, there is no
room for systematic consideration of the consequences of the company’s
actions for socially just and ecologically viable urban development.

In light of the developments in the freight transport sector outlined
here, the programmatic demand for an integrated transport policy ad-
mittedly seems somewhat naive. Instead of repeatedly opposing real de-
velopments with a model that completely contradicts them, one should
first reflect on the conditions for making the model a reality. One would
need to clarify the regulatory environment that would have to be created
in order to lend more weight to the strategy of social and ecological inte-
gration. Perhaps the most important political measure that has been re-
peatedly put forward in the past is the demand for an internalisation of
the external costs of road freight transport (cf. Becker et al. 2012; Brenck
etal. 2016). Butit was not possible to push through this undoubtedly nec-
essary political measure even in the early 1990s, when the sensitivity to
this problem was greatest, at both national and European level.!

1 On the economic cycle of the debate on internalisation in the context of Euro-
pean transport policy, cf. chapter 6.
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4.1.2 Transport Policy at the Level of the Federal State -
The Example of the Joint Planning Commission
Berlin-Brandenburg?

Shortly after reunification the two federal states of Berlin and Branden-
burg came together to reach an agreement on how to manage the ex-
pected dynamic of urban and transport development (Provisorischer Re-
gionalausschuss, 1990; Senatsverwaltung, 1993). At that time the situa-
tion at the outset for urban and transport development was in many ways
exceptional. Particularly remarkable was the low level of urban sprawl
in the urban hinterland of Berlin. While in the past the containment of
West Berlin by the Wall rendered an outwards orientation impossible,
the centralised, state-dominated politics of the German Democratic Re-
public placed strong restrictions on individuals settling in the outlying
areas. Accordingly, the amount of commuter traffic between the inner-
city of Berlin and the urban hinterland was quite low.

In contrast, after the fall of the Berlin Wall, a dynamic of develop-
ment was expected that would be comparable to the 1920s and 1930s
(cf. IfS, 1993). In light of this expectation, planning was determined
by two goals, which were not necessarily mutually compatible. On the
one hand, the focus was on an extensive development of the metropoli-
tan region; on the other hand, the planners wanted to avoid the often
undesirable aspects of such development, characteristic of large West
German cities. From the 1990s on, a rash of residential concepts were
developed that attempted to meet the two requirements (Wesseling,
2000, 25ff.). At that time the debates still took place in anticipation of
the fusion of the two Federal states Berlin and Brandenburg, which

2 As part of the study, interviews were conducted with two employees of the
Joint State Planning Department and a representative of the Berlin Senate
Department for Urban Development. In addition, reference should be made
here to the master's thesis by Maximilian Friedrich (2020), which is well worth
reading, in which Friedrich interviewed eight of the most important actors
from the post-reunification period on transport development planning in the
Berlin-Brandenburg region.
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was planned for the year 1995 (Benz and Koénig, 1995). As a result, in
1994 Berlin and Brandenburg presented the outline of a “Development
Plan for Tighter Regional Integration in Brandenburg-Berlin’ (Landesen-
twicklungsplan engerer Verflechtungsraum Brandenburg-Berlin). The State
Development Plan (LEP) projected residential development along railway
lines and, furthermore, pursued a strategy of decentralised concentra-
tion. This approach was complemented by the establishment of so-called
regional parks, which were largely pristine areas (Gemeinsame Landespla-
nungsabteilung GL, 2001). On this basis, in April 1995 the state planning
contract was approved. Ever since then, the Joint Planning Department
(JPD) of the Linder Berlin-Brandenburg has been following the overall
concept of decentralised concentration.?

The mission statement of the joint Berlin/Brandenburg state plan-
ning sets out an integrated approach on several levels to this day. On the
one hand, the two federal states strive to combine their different inter-
ests into a common strategy. In addition, the two portfolios of urban and
spatial planning and transport planning are required to coordinate their
field-specific perspectives in the framework of a joint concept. Lastly,
the substantive core of the joint state planning is an integrated transport
concept, which in particular aims to establish stronger linkages at the in-
terfaces of the various modes of transport. The overall aim is to achieve
sustainable settlement and transport development.

The map illustrates the central ideas behind the guiding principle.
(Fig. 15).

The areas in red along the radials of the railway lines mark the exist-
ing settlementlocations along the rail-bound transport, where increased
settlement was planned. This so-called ‘axis model’ (Achsenmodell) explic-
itly referred back to planning from the 1920s. It aimed to counteract ur-
ban sprawl, as well as private transport in favour of public transport. In
particular, those commuting to and from Berlin were supposed to make
greater use of public transport.

3 Shortly afterwards, in May 1995, the fusion of the two Federal states failed, but
the joint development plan nevertheless came into force (LEP, 1998).
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Figure 15. Development Plan for Tighter Regional Integration in Brandenburg-
Berlin

Source: LEP, 1998

However, the concepts that initially consistently followed this ap-
proach and envisaged its implementation by fostering the appropriate
measures, did not prevail (Wesseling, 2000: 31ff.). In 1995 the transport
researcher Eckhard Kutter confronted those responsible with what
he considered to be their completely inadequate concepts for political
action. He argued that simply wishing for less automobile traffic is not
enough; that — in light of the expected urban and transport develop-
ment — what is actually required is a comprehensive concept, in order
to be able to react appropriately to these development processes, in
accordance with a strategy of sustainable transport development.
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“The outlined trends in transport behaviour and secondary effects in
the locational structures of the Berlin-Brandenburg region have a high
degree of probability. On the one hand, they are supported by empir-
ical figures from regions in West Germany; on the other hand, they
take into account the actual hinterland development of the Branden-
burg region and other regions in the East in the recent past. Berlin's
transport policy, however, ignores such alarming facts” (Kutter, 1995:
204).

Eventually, the axis model was supplemented - some would say re-
placed — by the model of decentralised concentration. Even though, of-
ficially, settlement along the railway lines remained the goal, new
agglomeration centres for intensive settlement were designated, but at
a distance from the axis of the railway lines, which favours the use of
private cars. In conscious contrast to the ‘axis model’, this model was
able to claim a certain sense of reality in that it abandoned the previous
aspiration of comprehensive political control and instead attempted to
manage urban sprawl in a way that was conducive to sustainable trans-
port development (cf. Wesseling, 2000: 35). The uncontrollable processes
of suburbanisation are meant to be channelled and, in the context of
a polycentric settlement structure, focused on selected settlement
centres.

Ultimately, this concept was also modified by identifying so-called
‘potential settlement areas’, which are outlined in black on the map.
Some of these ‘grease spots’ encroach on undeveloped conservation
areas, classified as areas of extensive resource conservation or even
placed under special environmental protection, thus indicating a real
development that the joint state planning had precisely sought to pre-
vent. In addition, an exemption clause was included in the LEP which
allows the so-called type 3 municipalities, where further settlement
growth was originally to be avoided, unlimited population development
as long as the settlement development remains within the area map (i.e.
within the area of the “potential settlement areas”) (cf. LEP 1998 chapter
1.1.2). Since these municipalities generally lack a rail connection, the
exemption is extremely problematic from a transport planning point of
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view (cf. IVU 2002: 37). Finally, the situation was exacerbated by further
potential settlements, secured by the municipalities before the joint LEP
came into force in 1998 (cf. also Priebs 2019: 233fT.).

In fact, a survey of regional transport development over the last
twenty years reveals a significant deviation from the original goals of
the JPD, a situation that presumably will only worsen in the future. For
instance, the goal of a modal shift in passenger traffic from private cars
to public transport was not achieved. On the contrary: whereas in the
period from 1990 to 2005 within the common planning area car traffic
(MPT) increased by about 26 percent, the share of public transport
decreased by about 16 percent, even though the frequency as well as the
quality had been significantly improved. The prediction for passenger
transport in Berlin/Brandenburg is also not encouraging in this respect
(cf. Table 6).

Table 6 Passenger Transport Services by Mode of Transport in Percent

Berlin Brandenburg

2006 2025 2006 2025
Motorised Private 36.3% 36.3% 55.0% 54.6%
Transport
Public Transport 26.7% 26.8% 7.2% 7.6%
Bicycle 11.5% 12.4% 10.0% 10.5%
On Foot 25.5% 24.5% 27.8% 27.3%

Source: Land Berlin/Land Brandenburg, 2009: 48 ff.

In freight transport, the situation is even more dramatic when mea-
sured against the original goals. The shares of rail and inland waterways
in the modal split have not increased. On the contrary, both modes of
transport have even suffered losses in absolute terms. In particular, the
plan to shift long-distance transport to rail and inland waterways has
been completely unsuccessful. Here, too, there has been a contrary de-
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velopment in favour of road transport. In light of this, it is not surpris-
ing that interfaces between road and rail, by means of freight centres
(GVZ), have also been unsuccessful. In view of the lack of demand, the
responsible parties are increasingly wondering whether it makes sense
to continue promoting these GVZs.*

At the end of the 1990s researchers predicted that, if barriers of ge-
ographical distance continued to be removed, this development would
continue (Holz-Rau, 1997; Kutter and Stein, 1998). Under the prevailing
conditions, the concept of the ‘central location’ as well as the ‘axis con-
cept’ were deemed to have failed, not only in the capital region Berlin-
Brandenburg but also in Germany as a whole (cf. Saller, 2000). The pre-
dicted continued increase in traffic volume has been attributed to the
trends towards individualisation and flexibilisation of the social struc-
ture and the form of the economy, which were described in detail in the
previous section on German freight transport: “The suburbanisation and
large-scale functional segregation in the entire conurbation, which has
been evident since the beginning of the 1990s, will continue in the years
to come, even though the total population is no longer growing. This is
one of the most important factors causing traffic in the joint planning
area. The associated increase in traffic, particularly as a result of longer
journeys, will thus continue throughout the region’(IVU, 2002:: 39).

If this growth in the volume of passenger traffic therefore mainly
benefits private motor vehicles, in freight transport a similar develop-
ment in favour of road transport was also expected: “According to the
present revised forecasts of the Federal Transport Plan to the year 2015,
the growth dynamics of regional road freight transport will continue in
the coming years in the entire planning area. Rail is expected to play a
greater role in the growth of freight transport than it has so far. Never-
theless, a further decline in the modal split share of rail and waterways
as environmentally friendly modes of transport is expected” (ibid.: 42).
Ten years later, these fears have been confirmed (cf. ROB 2013).

4 The disappointing experiences with the use of GVZs in the Berlin-Brandenburg
region are exemplary for the entire federal territory (cf. in detail Hesse 2005).
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The discrepancy between programmatic aspiration and real develop-
ments with respect to the overall model of an integrated transport pol-
icy, which is also apparentin this instance, is the result of obstructions in
the multi-tiered Federal political system. In the case of the joint planning
of the states Berlin and Brandenburg there are two overlapping lines of
conflict. First, after the fusion of the two federal states failed, the collab-
oration was dominated by the pursuit of interests held in common but
lacking an overarching commonality of interests. In fact, the two Fed-
eral states began to compete against each other by vying for businesses
as well as seeking to attract residential populations in order to guarantee
tax revenues. Conflicts of interest inevitably come to the fore, working
against a common strategy for action, such as the proclaimed concept of
integrated transport and settlement.

Second, transversely to the interests of the two state governments,
there were conflicts with the interests of the municipalities. This has
an especially problematic impact in the case of Brandenburg. Even
when the two Federal states agreed on a joint course of action, this was
thwarted by particular interests, especially those of the Brandenburg
municipalities. As mentioned above, already at the beginning of the
1990s, long before the State Development Plan (Landesentwicklungsplan)
came into force in 1998, the municipalities had sought to identify po-
tential areas for settlement. Independently of the respective transport
connections in terms of the concept of integrated transport, the Bran-
denburg municipalities had designated extensive areas for settlement,
potentially encouraging urban sprawl. The already-mentioned exemp-
tion rule for Type 3 municipalities formulated in the SDP constituted a
further encouragement of suburbanisation and the concomitant traffic
growth.’

5 Apart from the fact that the connection assumed here between the expansion
of transport infrastructure and economic development has not yet been proven
and has not been confirmed in the case of eastern Germany, this strategy runs
counter to sustainable transport development (cf. Blum 2004).
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The transport researcher Eckhard Kutter, mentioned earlier, thus at-
tributes the failure of the programmatic integration goals to alack of ad-
ministrative integration:

“At the planning level, public authorities develop concepts of spa-
tial order; however, since the individual municipalities within this
framework offer areas of land ‘in competition with each other’, and
this competition is ‘encouraged’ or ‘financed’ in an uncoordinated
manner, the result is ‘free choice’ for the individual decision-makers,
who are also insufficiently informed about the consequences of their
actions, which ultimately leads to the disorganised development of
the overall structure. In this ‘disarray’, on the one hand the public
authorities debilitate themselves through inconsistent application of
the various instruments at their disposal, but on the other hand they
don’t pay sufficient attention to the diverse individual (economic)
motives” (Kutter 2001: 76)

The cause-effect relationships of regional development demonstrated by
the metropolitan region Berlin-Brandenburg exemplify the spatial and
transport development of capitalist societies generally. It hasled to a sit-
uation in which about 80 percent of the traffic volume in Germany orig-
inates in the private residential sector and from the economic activity in
regional areas (cf. Kutter, 2015).

From a present-day perspective, more than twenty years after the
State Development Plan came into force in 1998, the situation has not
changed. At the time, a study by the Wuppertal Institute came to the con-
clusion: “Inter-communal competition and the inadequate provision of
regional planning with legal and financial instruments are the reasons
why decisions concerning economic opportunities are often more likely
to win the day than planning principles” (Wuppertal Institute 1998: 118).°

6 Strictly speaking, this problem, like the idea of integration as a whole, has been
known since the 1960s and has been lamented publicly time and again. As early
as1968, for example, the urban sociologist Heide Berndt concluded in her study
of the German urban planning clique: “The present divisional structure of the
administration is outdated in relation to the tendencies to expansion in today's
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Whereas back then it was still possible to hope that the effects of the re-
gional development plan would make themselves felt, today it is appar-
ent that this window of opportunity has now also closed. This means that
Berlin and Brandenburg find themselves at best at the beginning of the
development of ajoint planning perspective. Unlike in the 1990s, those in
positions of responsibility can no longer wait for the formal compulsory
fusion of the two states, which would have automatically led to a com-
mon planning culture. Rather, joint planning successes would now have
to be communicated to the public as examples of best practice that would
make a fusion of the states seem desirable in the first place. In the early
2000s, observers saw the temporary end of new commercial settlements
as an opportunity to replace the egoistic goals pursued in competition
with a new strategy of cooperation (cf. Herrschel/Newman 2003:554). In
the meantime, the situation has changed again and Berlin's population
is growing again. It is unclear whether a joint settlement and transport
development strategy that relies on cooperation can be established un-
der this intensifying competitive situation (cf. Bodenschatz 2016). The
prerequisite for this would be to identify and make public the reasons
for the undesirable developments of the past, so that they are not re-
peated in the future. However, there are no signs of this so far; on the
contrary, in 2016, the state of Brandenburg announced a Mobility Strategy
2030 in anticipation of the emerging new development dynamics, and in
2021 the state of Berlin published its new Urban Development Plan Mobil-
ity and Transport 2030. Against the background of historical experience,
the question arises why the two federal states have not developed a joint
transport development strategy.

In this respect, the example of joint regional planning in Berlin/
Brandenburg demonstrates once again the consequences for the trans-
port sector when it is dominated by the principle of competition. As
was already shown in the freight transport sector by the example of

large cities and prevents effective control over urban growth, especially integra-
ted transport planning (emphasis added). Planning communities between large
cities and the small municipalities adjacent to them are only a stopgap in the
face of an outdated administrative divisional structure” (Berndt 1968: 163).
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Deutsche Post AG, an enterprise that strives to be globally competitive
and whose logic of action — oriented exclusively to economic require-
ments — has a fragmenting effect on the logistics system as a whole,
here too competition between the regional authorities has made clear
the consequences for transport development of political competition
to attract businesses, which is oriented one-sidedly towards criteria of
economic efficiency. Other aspects that transcend particular interests,
such as sustainable settlement and transport development, are lost in
the process. The function of the guiding principle of an integrated trans-
port policy, as pursued programmatically by Berlin and Brandenburg, is
thus increasingly reduced to mere window dressing.

The State Secretary of the Berlin Senate Chancellery, Volker Kihne,
had already warned of this danger in the mid-1990s when he emphasised
in his conclusions on the debate on the reform of joint regional planning
in Berlin/Brandenburg that joint state planning has to be accountable:
“It must not be limited to symbolic political policies” (Kihne 1995: 189).
That this has nevertheless come about is due to the fact that with the es-
tablishment of the joint state planning commission only the first phase
of the reform concept presented at the time by Benz et al. (1995) was im-
plemented. In this first, low-threshold phase, the second, much more
far-reaching phase was to be prepared, which envisaged the establish-
ment of an interregional planning association for the more immediate
region, equipped with the corresponding powers and competence. This
never happened, meaning that the current debate could pick up here,
without having to start from the beginning.

In this case, too, the guiding principle of integrated transport pol-
icy — if it is not to serve solely as a legitimising fig leaf for transport de-
velopment that runs counter to it — must be examined in terms of its re-
alism (cf. Kunst 2004). As a result of such a review, two options are con-
ceivable in principle. Either one comes to the conclusion that the guiding
principle is fundamentally incompatible both with trends in social de-
velopment and constellations of socio-political interests, so that its im-
plementation is neither conceivable nor desirable, because it is opposed
to all social megatrends as well as the interests of most people. In this
case, one would have to bid farewell to the guiding principle. Or the re-
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sult is that the guiding principle is in principle compatible with trends in
societal development and is also in conformity with a collective interest.
In this case, rather than elucidating the guiding principle, future discus-
sions should instead address the political blockades that stand in the way
of its realisation.

4.1.3 Local Transport Policy - The Example of the Research
Initiative ‘Mobility in Metropolitan Areas’

One of the most important research initiatives in the field of transport
studies were the flagship projects “Mobility in Metropolitan Areas”,
which were funded by the Federal Ministry of Education and Research
with more than 8o million euros over a period of five years (cf. BMBF
1998). They formed the “cornerstones of a future-oriented policy in
mobility research”, which the Federal Cabinet adopted in December 1996
with the “Mobility Research Framework” (cf. BMBF 1997a). The strategy
formulated in the cornerstones marks the conceptual transition from
the “strategy of traffic avoidance” to the “decoupling strategy” (cf. the
excursus in chapter 2.24 of the present book). While traffic avoidance
always tended to affect economic growth, the decoupling strategy in
the “Mobility Research Framework” aims to promote technical devel-
opments in the industrial sector, which are also meant to contribute to

7 The assessment of the results and effects of the research initiative “Mobility
in Metropolitan Areas” is based on an explorative study. The empirical basis
is formed by the final reports of the individual projects, the evaluation report
of the research initiative and various publicly accessible publications. In addi-
tion, five expert interviews were conducted with people who were involved in
the research initiative at the time. It is striking that in a publicly funded re-
search initiative, both the final reports and the overall evaluation report have
not been made publicly accessible to date. While the final reports are only
accessible from a database for a fee, the evaluation report has been kept un-
der lock and key to this day. In addition, requests for interviews have been
repeatedly refused by the project sponsor, TUV (Technical Inspection Author-
ity) Rheinland. The evaluation report is available to the author, so it is quoted
publicly here for the first time.
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traffic reduction. The approach is primarily based on the conventional
philosophy of traffic flow (cf. Schmucki 2001), which envisages using
new information technologies in order to ensure smoother traffic flow:
“For delimited and manageable problem areas, practical proof is to be
provided that innovative concepts can contribute to a noticeable im-
provement in traffic flows with a significant reduction in traffic pollution
(pollutants, noise, accidents, space requirements, etc.)” (BMBF 1997b:
2). The central concern is the “decoupling of growth in mobility and
traffic congestion” (BMBF 1997a: 3) — i.e. reducing the negative effects of
traffic that stem from a growing demand for mobility. In contrast to the
strategy of the transport turnaround, which focused primarily on traffic
avoidance, this approach in principle accommodates both economic
growth and growth in traffic, provided that the negative side effects
associated with these in the past can be prevented or at least limited in
the future.

An integrated approach is explicitly pursued, although the diverse
stakeholder interests in the field of transport policy, from politics and
business as well as from civil society, would have to be brought to-
gether. The unclear social relations with their complex constellations of
actors would require diverse cooperative relationships (cf. Kesselring
et al. 2003). Lastly, the different modes of transport were also to be
coordinated with each other and linked by a network of information
technologies to form a unified transport system. Those behind this
approach expected it to increase the attractiveness of public transport
in particular.

Funding was provided for a total of five network projects at the mu-
nicipal level, some of which were very comprehensive, in the urban re-
gions of Cologne, Munich, Stuttgart, Dresden and in the Rhine-Main
area, as well as the “special project” cash car, which was located in Berlin
but formally assigned to the Munich Mobinet network. All of the “Mobil-
ity in Metropolitan Areas” projects aimed to solve specific traffic prob-
lems in the areas in question. The solutions, however, were intended to
be generalisable. The lead projects and their principal sub-projects were:
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“Stadtinfo K6ln’: Here the focus was on the development and inte-
gration of various traffic information and parking reservation sys-
tems. Corresponding software and an information technology link
between car parks and parking ticket machines were developed.
”Mobinet Munich”: The main objective of the project was to optimise
inner city traffic with the help of adaptive control and information
procedures, not least via variable signposting and electronic infor-
mation boards. In addition, the management of parking space in the
city centre was promoted and incentives for the use of public trans-
port were created, for example through park-and-ride facilities for
cyclists. Noteworthy were some smaller sub-projects with an exper-
imental character, such as new shopping boxes and intermodal mo-
bility courses for school children.

”Mobilist Stuttgart”: In addition to electronic booking options for
public transport tickets and parking space reservation via the in-
ternet, new routing offers, ride-sharing services and additional
intermodal offers were to be developed and tested. Teleworking and
online services for citizens were also tested with mixed success in
the Stuttgart region.

”Inter-Mobil Dresden”: The project centred on traffic management
based on the use of video cameras and the development of an elec-
tronic ticket for public transport. In addition, a flexible S-Bahn (city
and commuter surface rail) service was to be tried out and, in a sub-
project, mobility advisory services for private individuals and com-
panies were to be tested and examined for their long-term effects.
WayFlow RheinMain’: In several sub-projects, the development of an
information platform based on multi-agent systems, so-called float-
ing-car-data (FCD), multimodal routing offers and the management
of peak traffic loads were developed and tested, partly in extensive
field trials.

cash car: This project stood out both because of its relatively mod-
est funding volume of 2.6 million euros (compared to 30—40 million
euros in the other lead projects) and because of its conceptual ap-
proach. Here, the focus was not so much on traffic telematics appli-
cations, but rather on exploring the opportunities and limits of in-
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novations in usage. The cash car project was devoted to the develop-
ment and testing of an innovative leasing concept that aimed to link
a car used ‘in portions’ with public transport and thus to profession-
alise car sharing in Germany (the goals and results of this ambitious
social experiment have been presented in detail elsewhere, cf. Project
Group Mobility 2004).

Measured against the ambitious goals, the results of all the “Mobility
in Metropolitan Areas” projects are sobering. Apart from the fact that
a number of planned pilot applications in the fields of e-learning and
teleworking did not even materialise, only a few survived the funding
period. And even in these cases, hardly any of the desired changes in the
choice of means of transport in favour of public transport came about.
The transport effects in terms of a modal shift were modest or even
counterproductive (cf. BMBF 2005).

How it was possible for such unintended consequences to come
about can be demonstrated using the example of a Cologne arterial
road, which was equipped with traffic guidance systems as part of the
lead project “Stadtinfo Kéln” in order to achieve a smooth traffic flow
on the road in question, which is congested at peak times. A public
transport railway line runs parallel to this main artery, so that the ob-
vious option was to shift traffic from road to rail. For this purpose,
information panels were installed in connection with Park & Ride of-
fers, which provided the necessary information for changing from one
mode of transport to the other. In addition, road users were informed
about how long their journey would take with the respective mode of
transport. This was meant to persuade car drivers stuck in traffic jams
of the attractiveness of public transport.

However, at the same time, a number of measures in traffic flow
management were implemented for road traffic, which led to an accel-
erated traffic flow. As a result, public transport again lost its advantage
and the originally intended modal shift largely failed to materialise.
This course of action was based on the illusion of “equal opportunities
for all modes of transport”. Although public transport benefited from
the measures implemented, its structural disadvantage again came
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into effect, since at the same time the disadvantages of individual
motorised transport were eliminated. Obviously, there was no clear
political strategy that favoured public transport over private transport
because of its social and environmental advantages. Instead, these very
different means of transport with their respective specific stakeholders
confronted each other as supposedly equal partners in a cooperation.

In addition, the large collaborative projects were faced with
formidable tasks of coordination in order to hold the large number
of partners together and to attain a common denominator vis-a-vis the
local public and the professional public. This task was often taken on
by experienced project managers from the participating car manufac-
turers, who also determined the public face of the research network,
because they were able to present the lead projects professionally and
effectively highlight the specific technical elements in the overall under-
taking.

In summary, it can be said that the lead projects as a whole had a
heavy technical character. The responsible parties hoped that the infor-
mation provided by the new telematics systems would prompt a read-
justment of traffic flows in favour of public transport. The relevant in-
formation transmitted in real time was supposed to open up a flexible
choice of means of transport and make it possible to switch easily be-
tween modes. In the process, the willingness of road users, whose trans-
port behaviour is characterised by “entrenched” routines, to repeatedly
rethink their choice of transport mode was overestimated, as was their
willingness to pay for traffic information.

Of course, the strong orientation towards the conventional traffic
flow approach is particularly surprising. Afterall, ithaslong been proven
by researchers that improving traffic flow leads to additional traffic, if
the contextual conditions remain the same (cf. Gerike 2017). The above-
mentioned example of the simultaneous encouragement of private
and public transport has made this point clear yet again: increasing
traffic permeability on the roads counteracts the programmatic goal of
shifting traffic in favour of public transport. In this connection, project
structures based on constellations of supposedly cooperative actors
seem problematic, since in reality actors with antagonistic interests are



https://doi.org/10.14361/9783839464519
https://www.inlibra.com/de/agb
https://creativecommons.org/licenses/by/4.0/

4. Case Studies in Transport Policy

confronting each other. If politicians retreat to the position of observers
who restrict themselves to ensuring ‘fair’ competitive conditions, then,
as in the case described here, one ends up with two sets of measures
placed in a competitive situation, whose effects on transport at best
cancel each other out.

By contrast, the genuinely political task would be to ensure the
implementation of the goals of transport policy in accordance with the
political objectives. This raises the central question of the political will-
ingness to push through accompanying measures designed to secure the
intended effects (cf. Rommerskirchen 2003). This in turn would provoke
the articulation and disclosure of conflicting interests. Ultimately, a
political decision in favour of or against certain measures is required.
By contrast, the semantics of cooperation favoured in the context of an
integrated transport policy all too often feigns a harmonious reconcili-
ation of interests, concealing the lines of conflict that actually exist and
thus distracting from the necessary political decisions. The results of
the evaluation of the “Mobility in Metropolitan Areas” flagship projects
thus prove to be the consequence of a tendency to depoliticise transport
policy. This explains the lack of connection between sets of objectives in
transport policy and real transport development.

4.2 European Transport Policy

After explaining the discrepancy between the aspirations and the reality
of German transport policy on the basis of the national constellation of
actors and illustrating this discrepancy with concrete case studies, the
analysis will now be supplemented by a corresponding examination of
European transport policy. This is necessary for a realistic assessment
of the scope for action of national transport policy since the latter must
increasingly be regarded as an integral part of the process of European
integration. On the one hand, federal German transport policy has an
impact on European transport policy and helps to determine it (cf.
Schwedes et al. 2015). Conversely, federal German transport policy is
also influenced to a not insignificant degree by decisions at the Euro-
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pean level (cf. Bandelow et al. 2014). One does not have to deny national
particularities in order to nevertheless come up against boundaries that
are delimited by European transport policy. Therefore, to conclude, the
relationship between German and European transport policy requires
examination. After all, the European Commission has also made the
guiding principle of an integrated transport policy the programmatic
foundation of its transport policy and also expects that this strategy
will lead to sustainable transport development. This raises the question
of the extent to which European transport policy can possibly act as a
corrective to the less than successful German transport policy.

4.2.1 Aspirations

European transport policy has taken on a new quality since the early
1990s. After the common transport policy had played a subordinate role
for decades, it was explicitly given a special position in the Maastricht
Treaty signed in 1992 (cf. Frerich/Miiller 2004). The goal formulated
in the Maastricht Treaty of bringing the common internal market to
completion made it seem imperative to also push for the integration of
national transport markets. With this goal in mind, the European Union
saw its primary task in opening up the largely closed national transport
markets in order to support economic integration. At the same time,
however, the deregulation of the European transport market, which has
been pressed ahead with since then, has led to a conflict of goals that is
a peculiar characteristic of any transport policy. While on the one hand
the environmental debate reached a highpoint in 1992 with the United
Nations Conference on Environment and Development in Rio de Janeiro,
where a worldwide reduction of pollutant emissions was decided, the
opening of the European transport markets and the resulting growth
in traffic, a development in the opposite direction loomed. Since then,
European transport policy has been caught between programmatic
statements with the goal of sustainable transport development on the
one hand and the demands of market integration, expedited through
the transport markets on the other (cf. Dyrhauge 2013).
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4. Case Studies in Transport Policy

If one examines the programmatic statements on European trans-
port policy from the beginning of the 1990s until today, on the basis
of the Green and White Papers, it can be shown that the policy objec-
tives and real developments are moving ever closer together. At the
same time, however, the social and ecological dimensions of sustain-
able transport development are increasingly taking a back seat to the
economic perspective. Both the Green Paper published in 1992 and the
White Paper published in the same year were initially characterised by
a uniform strategy encompassing the entire European transport sector
(cf. COM 19923; 1992b). For the first time, the topic of traffic-induced
environmental pollution was dealt with extensively. In particular, the
Green Paper thematised the costs of transport growth, which are pri-
marily generated by road traffic and are not included in transport costs.
At the time, these externalised costs were recognised as a key factor in
influencing transport growth, and a number of studies had already been
devoted to calculating them. There was a broad consensus that by im-
posing on road transport the social costs it itself generates, there should
be an increase in the costs of road transport in order to achieve a modal
shift in favour of the more environmentally friendly rail transport.

But in the Green Paper published three years later “Toward Fair
and Efficient Pricing in Transport. Policy Options for Internalising the
External Cost of Transport in the European Union”, which was explicitly
dedicated to this topic, a different strategic orientation is already to
be found (cf. COM 1995). Here, special attention is paid to external
costs generated by traffic congestion. In addition, climate-damaging
CO, emissions were factored out, without a word of justification. In
this way, the old “dream of traffic flow” (Schmucki 2001) was able to
be reactivated at the European level. This is particularly noteworthy,
since studies carried out by transport researchers in recent decades,
investigating the effects of eradicating traffic jams and the resulting
increase in traffic flow, for instance using the example of local bypasses,
have repeatedly come to the conclusion that this simply induces more
traffic in the medium and long term (cf. Gerike 2017).

The new strategic orientation of the Green Paper from 1995 was es-
sentially directed towards optimisation of the system. It was no longer
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the transport system as such, dominated by road traffic, that was prob-
lematised, but rather the system-internal frictions were to be remedied
by a system-immanent solution. The road transport system, which is
obviously overloaded and/or inefficient in congestion situations, was
to be adapted to requirements through infrastructure measures and/or
increases in efficiency. This was the starting point for the White Paper
published in 2001, which forms the programmatic basis of European
transport policy (cf. COM 2001). Explicitly mentioned was the guiding
principle of an integrated transport policy with the goal of sustainable
transport development. However, in contrast to the 1992 Green Paper,
the White Paper neither envisaged the possibility of politically imposed
traffic restrictions, nor did it pursue a modal shift from road to rail.
Instead, the White Paper was based on an integration scenario that
assumed further growth in traffic. Initially the ambition was formulated
to maintain the modal split at the 1998 level: “The third approach (Option
C) [...] comprises a series of measures combining tarification, revital-
isation of modes of transport other than road transport and targeted
investments in the trans-European network. This integrated approach
makes it possible to stabilise modal shares at 1998 levels in order to
achieve a more balanced distribution by 2010” (COM 2001: 14). Fur-
thermore, a gradual decoupling of economic and transport growth was
also supposed to be achieved by 2010. The 2011 White Paper essentially
picks up where this left off, but with the decisive restriction that the
goal of decoupling economic growth and transport growth is no longer
mentioned (cf. COM 2011).%

Measured against their own ambitions, which date back to the be-
ginning of the 1990s, it seems appropriate to draw up an interim balance
after 15 years in order to gain a realistic impression of the effectiveness
of transport policy strategy at the European level. We will now examine
the development of transport from the beginning of the 1990s until the
present day in the light of the ambitious objectives.

8 The new White Paper on Transport, which is currently being prepared, is also
based on this strategic orientation: https://www.bmvi.de/SharedDocs/DE/Arti
kel/G/europaeische-verkehrspolitik.html
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4. Case Studies in Transport Policy

4.2.2 Reality

At the beginning of the 1990s, the Transport Commissioner at the time,
Neill Kinnock, pointed out in the above-mentioned White Paper that the
“majority of EU households do not own a car” (COM 1992a: Foreword).
At the time, this was explicitly seen as an opportunity to influence the
further development of transport in favour of public transport. A dom-
inance of road transport was to be prevented from the outset. Less than
tenyears later, the White Paper on Transport points out that in the mean-
time “two thirds of all households have a car” (COM 2001: 25).

Afterthe enlargement of the EU from 15 to 27 Member States through
the accession of the Eastern European countries, the situation is sim-
ilar to that at the beginning of the 1990s: once again, the majority of
households do not have a car. However, this has not led to a perspective
on transport policy conducive to sustainable transport development.
Rather, it is now generally assumed that the overall level of motorisation
will largely converge with that in Western Europe. In light of traffic
development over the last ten years, this forecast seems realistic.

At the same time, the European Commission initially placed explicit
emphasis on the unusually high share of rail in the total modal split in
the Eastern European accession countries (Commission 2001: 103). One
of the goals had to be to maintain rail transport there at a high level.
However, the development in the course of the gradual opening of the
Eastern European transport markets since the beginning of the 1990s al-
ready showed an unmistakeably contrary trend. In most countries, rail
passenger transport has fallen by 50 percent since then, while the degree
of motorisation on the roads has increased accordingly (cf. Table 7).
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Table 7 Development of rail transport in Central and Eastern Europe
19902000 — transport performance

1990 1994 1995 1998

Czech Republic  passenger km (billions) / 8,5 8 7.0
tonne km (billions) 25* 23 22 19

Poland passenger km (billions) 50 28 27 26
tonne km (billions) 82 66 69 62

Hungary passenger km (billions) 11.4 8.5 8.4 8.8
tonne km (billions) 16.8 7.7 8.4 8.2

Bulgaria passenger km (billions) 7.8 5.1 4.7 4.7
tonne km (billions) 14.1 7.8 8.6 6.2

Baltic States *** passenger km (billions) 10.5 3.9 29 2.0
tonne km (billions) 45 21 21 27

Slovakia passenger km (billions) / 4.5 4.2 3.1

tonne km (billions) 14.4 12.5 13.8 11.8

Slovenia passenger km (billions) 14 0.6 0.6 0.6
tonne km (billions) 4.2 2.5 3.1 2.9

* =1993 ** = 1994 *** = |atvia, Estonia and Lithuania

Source: Own presentation, based on Commission 2002: Tables 3.5.21 and 3.4.23

The eastward expansion of the EU was expected to further acceler-
ate these trends. This is especially true for freight transport. While rail
freight transport only decreased by about one third on average and thus
not as dramatically as passenger transport by rail, nevertheless, by 2012
road freight transport had increased by a third, while rail freight trans-
port as a share of total freight transport has meanwhile fallen from 20 to
18 percent (cf. Eurostat 2015).

The forecasts are in turn cited by politicians as a reason and legitimi-
sation for a major increase in infrastructure expansion of road transport
routes. Itis still disputed to what extent the expansion of the road infras-
tructure is a reaction to increased demand or, conversely, to what extent
it creates the increased demand in the first place. In any case, it is strik-
ing that the European road infrastructure was continuously expanded in
the 1990s, while the rail infrastructure was reduced by ten percent in the
same period (cf. Table 8).
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As a result of the specific burdens it imposes, road freight transport
is of great importance in the context of an integrated transport policy
aimed at sustainable transport development. Thus, in conclusion, we will
examine the question of what the transport policy situation in the freight
transport sector looks like at the European level, and what developments
can be expected in the future.

Table 8 Traffic and Transport Infrastructure in the Territory of the EU-15
19702001

1970 1980 1990 2001
Railway Routes (km) 172,809 167,437 161,465 153,398
Electrified Routes / / / 78,230
High-Speed Routes i 285 700 1,395
Long-Distance Roads (km) /i / / 325,038
Motorways 16,051 30,454 39,242 52,762
Tramway and Light-Rail Systems 108 91 92 102*
Metro-Systems 14 22 24 28
Internal Waterways (km) 32,338 30,620 29,637 29,500
Pipeli 12,060 17,825 19,085 22,000

* = 2000 ** = 1998

Source: Own presentation, based on EU Commission 2002. The statistics given for
the period before 1990 include the route network of the Reichsbahn in the GDR. *
=2000 **=1998

4.2.3 New Constellations of Actors in European
Freight Transport Policy

The development of freight transport in Europe has a lot in common
with the development of freight transport in Germany, described above
(cf. chapter 4.1.1). This applies to both CEP (Courier-Express-Parcel-
Service) transport and intermodal transport. Both transport segments
have also undergone an astonishing process of transformation at the
European level. The changes in the process of industrial production
here also led to a so-called “freight structure effect”, which necessitated
the complete reorganisation of the transport and logistics sector. As



https://doi.org/10.14361/9783839464519
https://www.inlibra.com/de/agb
https://creativecommons.org/licenses/by/4.0/

162

Transport in Capitalism

the production of higher-value, light goods in small batch sizes gained
significantly in importance, the traditional modes of transport of bulk
freight (rail, inland waterways) came under pressure. By contrast, flex-
ible road freight transport was able to fully exploit its advantages on
the well-developed road infrastructure. This development was given
additional impetus by the gradual liberalisation of cabotage (domestic
transport by foreign providers) in the course of the completion of the
single European market, which was finalised in 1998.

Against the background of the new challenges in the transport
and logistics sector, a dramatic concentration process then took place
(cf. Wolf 2006). While the CEP markets within Germany are essen-
tially dominated by the formerly state-owned postal company DHL,
as discussed earlier, at the European level a total of four large corpo-
rations share the market, which, in addition to DHL, include Federal
Express, TNT and UPS. These companies are mainly active in road and
air transport and have at least partially acted as ‘integrators’ in these
sectors by systematically integrating both of these transport segments
as a fundamental part of their transport and logistics chains. However,
this internal integration was accompanied by external disintegration:
increasingly excluded from this strategy were precisely rail and ship,
which are central components of an integrated transport policy with
the goal of sustainable transport development. Accordingly, the devel-
opment of intermodal transport — an essential mainstay of integrated
transport policy — remained insignificant at both national and European
level.

With the reorganisation of the CEP markets by the transnationally-
oriented large corporations, the EU regulatory level in road freight trans-
port was established as the decisive authority. This does not mean that
the European institutions alone decide on the type and manner of mar-
ket regulation policy in road freight transport. Just as an explanatory
approach derived from nation-state policies hardly does justice to the
complex processes of negotiation at the European level, the one-dimen-
sional derivation of European transport policy via institutional proce-
dures does not get to the heart of EU governance in the field of transport
policy. Rather, the latter is characterised by a multi-dimensional net-
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work of relationships, mediated by conflicts, which encompasses the EU
and national governments as well as the private sector and actors from
civil society. This conflict-laden domain can be illustrated by an institu-
tionalised “five-corner relationship” between public and private actors
(cf. Figure 16)

Figure 16. Institutionalised “five-corner relationship” at EU level

Source: Dieter Plehwe 2005, based on “triad relationships” between states and companies, designed
by Stopford et al. (1991: 22).
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The powerful consequences of this configuration of social power re-
lations at the European level, which is constantly shifting as a result of
conflictual relationships, can be demonstrated in the context of the re-
structuring of the CEP segment, using the example of the postal mar-
kets.

With the opening of the postal markets, which had previously
been largely protected by state-owned postal companies, a dynamic
of deregulation and privatisation was unleashed, which was reflected
in particular in a reorientation of the transnationally-oriented postal
companies that transcended national borders. At the level of the EU,
this development was articulated in an institutional reorganisation of
the postal sector. While the operational postal companies founded the
European pressure group Post Europe in 1992, its predecessor (CEPT:
European Conference of Postal and Telecommunications Administrations) was
transformed into a European regulatory authority. “The constellation
of actors shifted extensively in this context: as from 1992, the oppos-
ing interests of postal organisations and private integrators had been
equally able to influence the arenas of European negotiation and deci-
sion-making processes, in the form of European business associations.
Although important dynamics of postal policy continued to be located
at the national level — for example, individual member countries such as
the Netherlands and Germany commercialised and privatised the Post
more rapidly, while other member countries pursued more structurally
conservative adjustment strategies — for all member countries and
postal organisations the arenas of negotiation and the decision-making
processes were located at the EU level” (Plehwe 2005). In this context,
very different connections of actors to different thematic fields reveal a
relative openness of the processes of negotiation at the European level.
It was not possible to hold back the dominant dynamic of the transna-
tional corporations, the integration of air and road freight, and this
had a disintegrating effect on the system as a whole. This was mainly
due to the fact that the national associations of haulage companies and
carriers, which — unlike the major transnational corporations — were in-
terested in a more protectionist strategy, did not succeed in establishing
powerful pressure groups at the European level.
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Maintaining a limited postal monopoly to finance universal postal
services was a different matter. Initially, a cross-institutional consensus
emerged at the EU level regarding the gradual restriction of the postal
monopoly. Both the Commission and the Council as well as the Parlia-
ment pursued a common goal in this regard in the course of the 1990s,
with a series of Green and White Papers. At the same time, however, the
first postal directive established the universal postal service as an inte-
gral part of services of general interest. Unlike in the field of road freight
transport, the factions pushing for complete market integration were
unable to prevail here. Instead, a universal service alliance was formed
across all political levels, consisting of the majority of postal organisa-
tions, trade unions, national governments and regional interest groups
from rural regions, which managed to win out against the radical mar-
ket forces. The dynamics of social struggles in the EU’s multi-level polit-
ical system illustrate the commitment of consumer organisations in this
context. For example, the liberalisation alliance, which is strongly repre-
sented in the EU Commission, was able to gain the support of the Euro-
pean consumer organisation, which is co-financed by the Commission.
Conversely, the opponents successfully mobilised national consumer or-
ganisations at the European level.

The example of the dispute over the universal postal service provides
an impression of the diverse political and strategic options that have
opened up in the course of the European integration process, most of
which have probably not even been recognised, let alone tried out. At the
same time, however, this explains the dominance of economic power
in the European transport sector to this day, despite all the partial,
socio-political successes.” “Not only the presence, but also the relative
strength and the ability to act of the private and public interests as-
sociated with certain discourses and positions prove to be decisive in
order to successfully intervene in political decision-making processes
that have increasingly shifted from national institutional contexts to
supranational-European arenas of negotiation. Extremely effective

9 On the effects of the European deregulation strategy on the labour market and
the welfare state, cf. Deppe et al. 2005.
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political guiding principles, even the most successful guiding principle
in the history of European integration, namely the completed European
internal market, are being concretely defined and configured on the
basis of interests and alliances. On the one hand, we have the compre-
hensive liberalisation of the European market while maintaining - in
part — strongly heterogeneous, national market conditions in the area
of road transport; on the other hand, we have the gradual - to be negoti-
ated - liberalisation of the market in connection with the (economically
secured) guarantee of universal services in the area of postal markets”
(Plehwe 2005).

4.2.4 Summary

Thus, in answer to the question whether European transport policy can
be expected to rectify the problematic trends in Germany with respect to
the model of integrated transport policy and sustainable transport de-
velopment, one remains sceptical.

As explained, the objectives of European integration also date back
to the beginning of the 1990s. It is thus possible to look back on a horizon
of experience of more than thirty years, which permits a realistic assess-
ment of the effectiveness of the integration model so far (cf. Humphreys
2011). Accordingly, it can be stated that the dynamics of development in
transport policy, contrary to the programmatic announcements, is still
substantially characterised by a logic of economic integration (cf. Plehwe
2016). This has a problematic effect on a strategy of political integration,
particularly in freight transport, since here the strategy is worked out
through competitive relationships mediated by individual or business
interests. While this kind of development has led to impressive achieve-
ments in integration and associated gains in economic efficiency at the
company or corporate level, it has simultaneously forced the same com-
panies to hermetically seal themselves off from the outside world, result-
ing in increasing fragmentation in the field of transport policy.

As in the German transport market, intermodal freight transport
(CT) has not been able to develop further under these conditions. To this
day, although politically desired, CT is not economically competitive,
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with the transhipment of goods at the interfaces of the different modes
of transport repeatedly proving to be the central weak point, since it
is there that additional frictional losses occur. A major prerequisite for
achieving a convergence of competitive conditions here would therefore
be, in the first place, extensive state support to optimise the interfaces.
In addition, the CT companies are dependent on close cooperation,
which is difficult to achieve in the current milieu, dominated as itis by a
dynamics of competition mediated by the market. Ultimately, through
its framework directives, the EU not only promotes the conditions
that disadvantage CT, it also opposes both state funding that distorts
competition as well as efforts at cooperation on the part of companies
active in rail and intermodal transport, which have been condemned
and banned by the Commission as illegal practices of market closure.

European transport policy is thus also characterised by a discrepancy
between aspiration and reality, which manifests itself in the structural
contradiction between cooperation and competition (cf. Givoni & Ban-
ister 2010). The EU has tried to resolve the contradiction, as expressed
in the formula “regulated competition”, but it has not succeeded, at least
not in the transport sector. While the integrated transport policy called
for in the objectives is dependent on the most diverse forms of political
cooperation, this approach is in fact thwarted by a policy of liberalisation
that still prevails today. Given this situation, European transport policy
can, atanationallevel, at best be expected to provide only a weak impetus
for an integrated transport policy aimed at sustainable transport devel-
opment. The repeated attempts by the European Parliament, such as the
gradual tightening of the limits for CO, emissions, are an expression of
an end-of-pipe strategy that relies one-sidedly on technical innovations,
and they do nothing to alter the overall assessment (cf. Bahn-Walkowiak
et al. 2012). In the past, these innovations have not led to a systematic
correction of the direction taken by transport policy at EU level. On the
contrary, to this day they are repeatedly counteracted in European trans-
port policy by lobbying initiatives from the member states (cf. Schwedes
etal. 2015).

Accordingly, the European Commission itself comes to the conclu-
sion that transport development in Europe is still not on the path to
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sustainable development (cf. COM 2011). The consequences of a lack
of far-reaching political changes are described in drastic terms: “If
everything continues as before, the dependency of transport on oil is
likely to remain only slightly less than 90 percent, and renewable energy
sources will only marginally exceed the target of 10 percent for 2020.
CO, emissions from transport would be one third higher by 2050 than
1990 levels, and congestion-related costs will increase by around 50
percent by 2050. The gap between central and peripheral regions will
widen, in terms of accessibility. The societal costs of accidents and noise
pollution would continue to rise” (COM 2011: 5). This assessment was
recently confirmed once again by the European Parliament and became
the starting point for deliberations on how effective measures can be
politically implemented, in order to finally come closer to the goal (cf.
EP 2015).

Here, too, the prerequisite for a political-strategic readjustment in
favour of approaches designed to achieve social and ecological integra-
tion would be a corresponding shift in the configuration of social power
relations at the European level.

4.3 Third Interim Summary - Camouflage in Transport Policy

The starting point of this study was the widespread guiding principle
of integrated transport policy and planning. The guiding principle, it
seemed, constitutes a general consensus in transport policy that is not
seriously contested by any side. At the same time, we observed that
current transport policy at national and European level is increasingly
characterised by a sharp contrast between programmatic strategy and
concrete measures. Should this superficial impression be confirmed,
then the important research question concerning the reasons for this
disparity would need to be raised. In fact, the impression was confirmed
in two respects. A survey of stakeholders in transport policy revealed
that to date there are no material objections to the concept of integrated
transport policy with the goal of sustainable transport development. The
analysis of real transport development, on the other hand, has shown
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that it is regularly at variance with the political aspirations. Thus, the
realism and practicality of the widely recognised model of integrated
transport policy is fundamentally up for negotiation (cf. Schwedes &
Rammert 2020).

In light of this, we formulated the hypothesis that the various actors
in the field of transport policy associate distinctly different ideas with the
model of integrated transport policy. Although it was possible to gather
the transport policy makers with their conflicting interests under a com-
mon guiding principle, this did not result in a (transport) policy ‘solu-
tior’. Rather, the old conflicts of interest continue to lead to disparate
strategies on the part of the individual actors, which do not fit into an
overall political concept. The programmatic approaches move between
the two conceptual poles of cooperation and competition. While the idea
of integration aims to achieve different forms of cooperation, the mar-
ket philosophy dominating the transport sector insists on the creative
power of competition or even destruction.

Since this profound conflict of interests has not really been solved
politically by the integration model, so the thesis goes, it depends on
the stakeholders in transport policy and their respective position in the
field as to which interests or policies are able to prevail. On the one
hand, through a topography of the actors in the field of transport policy,
we were able to identify three strategies of integration. Three groups
of actors were each assigned to an economic, a social and an ecological
integration strategy. In a further step, the three groups of actors were
weighted according to their respective importance. It was shown that
the resources of the representatives of an economic integration strat-
egy clearly exceed the collective resources of the representatives of a
social and ecological integration strategy. In addition to the material
disadvantages, our study revealed a further weakening of the latter
group through internal and bilateral lines of conflict. In contrast to the
representatives of an economic approach to integration, who repeat-
edly manage to achieve an impressive unity beyond all the divergences
that undoubtedly exist among them, the representatives of a social
and ecological integration strategy compete both between and among
themselves on individual issues.
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As a result, transport policy is dominated by the representatives
of the philosophy of economic integration, the principal aim of which
is economic optimisation, meaning increased cost efficiency. This
particularistic view is at variance with the strategic orientation of an
integrated transport policy and has a corresponding effect on transport
development. Contrary to what is planned within the framework of
an integrated transport policy, the individual economic strategies do
not fit into an overall political concept in which social and ecological
dimensions can also be adequately articulated in a way that is conducive
to sustainable transport development. Instead, the market-driven com-
petitive dynamics of the economic integration strategy tend to have a
disintegrating effect on the overall transport system.

By limiting itself primarily to optimising the conditions for eco-
nomic integration, this policy hopes to activate potential innovations
that also benefit sustainable transport development. Innovative prod-
ucts, for example in the area of new powertrain technologies, are
supposed to help avoid the negative consequences of transport. Policy-
makers expect impetuses for integrated transport policy in particular
from information and communication technologies, which in future
are supposed to ensure tighter links between different modes of trans-
port.”® But it is precisely in the area of transport telematics that the
consequences of a dominant economic integration strategy are partic-
ularly evident. This is because the new technologies have so far barely
been used to optimise the transport system as a whole, but mostly
to improve individual modes of transport or subsystems (cf. Klumpp
2002; Stopka 2003). Apparently, the centrifugal forces of a competitive
dynamic generated by particular interests cannot be reined in through
technical innovations alone.

This confirms a long-known dilemma that transport researcher Fritz
Voigt described more than 50 years ago as a structural problem of the

10 This approach is the distinctive feature of the BMBF-funded project network
“Mobility in Urban Areas”, as well as the follow-up project “Traffic Management
2010” and the current “High-Tech Strategy” of the Federal Covernment.
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transport sector. Concluding his observations on the economic signifi-
cance of the transport system, Voigt emphasises the values of the mar-
ket economy and especially competition: “But this does not change the
fact that, in the course of generations, a purely market-based transport
economy necessarily results in excessively stark differences in what were,
originally, equal opportunities for development. In the long run, such
a market economy can cost every nation and every state dearly” (Voigt
1960: 314). The current dominance of the philosophy of economic inte-
gration in the transport sector, which, as has been shown, systemati-
cally hinders sustainable transport development, appears to confirm this
early insight.

The current debate in transport policy tends to deny the lines of con-
flict that we have outlined. The guiding principle of integrated transport
policy fulfils a central ideological function. Since it is essentially based on
the idea of a possible and desirable compromise, overarching the various
interests and that can be more or less harmoniously achieved to the sat-
isfaction of all participants, it in fact contributes to the de-thematisation
of the prevailing conflicts of interests. Transport research colludes in this
with advisory studies in which it semantically reconciles the structural
conflict between cooperation and competition by means of the artificial
term “co-optition” (cf. Beckmann & Baum 2002). The result is transport
policy as camouflage!

In the course of the present study, this procedure has proved to be
problematic, because behind the fagade of the guiding principle of in-
tegrated transport policy, powerful special interests are able to impose
themselves, repeatedly discrediting the idea behind the guiding princi-
ple. The results of the present study therefore indicate a different ap-
proach. Instead of preserving the impression that the divergent inter-
ests of stakeholders in transport policy can all be integrated equitably
in a compromise formulation, these interests should — first of all - be
worked out and identified as different but legitimate concerns. In a sec-
ond step, the legitimate interests of the various actors should be opened
up to public discussion.

Since it is scarcely possible to change the underlying power relations
in the short and medium term, the aim in a democratically constituted
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community must be to exert influence on the decision-making pro-
cess in transport policy by means of relevant ‘checks and balances’. To
achieve this, it is first necessary to raise the socio-political status of
transport policy. Instead of reducing transport policy to a special part of
economics — as is still common in economics today — the manifold social
influences at work in transport policy should be made clear. Transport
policy must not be regarded as a derived variable, as an ancillary eco-
nomic science, so to speak, but rather as a central aspect of coping with
life in modern societies. The task is therefore to free decision-making
processes in transport policy from their restricted arcanum and to pub-
licly convey an understanding of transport policy as a central component
of social policy, in order to raise its political status accordingly.

Only in the context of a successful politicisation of transport policy
does it seem sensible to pursue further conceptual deliberations. There
is certainly no lack of promising approaches. Especially if one contin-
ues to make the idea of integration the basis of practical strategies for
action, it is possible to build on comprehensive concepts that were de-
veloped in the 1990s (cf. UBA 2014). However, Martin Wachs had already
pointed out the dilemma of these conceptually undoubtedly convincing
models, a dilemma that remains valid today. Instead of yet again making
the guiding principle of an integrated transport policy the basis for con-
ceptual deliberations, the political circumstances that stood in the way
of implementation in the past should be reflected upon: “I firmly believe
that transport policy-making is primarily a political exercise, and that
analytical approaches by technical experts are invariably less influential
than the pull and tug of influential interest groups” (cf. Wachs 1993: 337).

In other words, transport policy does not suffer from a poverty of
ideas. Fed by transport research, it has sufficient knowledge and model-
theoretical deliberations in order to shape transport policy. Instead
of adding another concept to this, the present study has aimed from
the outset to answer the question of why the existing knowledge has
to date not been employed to a greater extent. Within the relatively
limited framework of selected examples, we have been able to indicate
the relevance of an analysis of the policy field (which has been neglected
in the past) but without always ensuring sufficient depth. This opens
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up a field of research that should be further explored in the future with
concrete individual case studies.
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b. The Great Transformation
of the Transport Sector

After presenting the transport sector and the field of transport policy
in all their facets, the following chapter will once again take up the
fundamental observations on the political economy of transport within
the framework of capitalist socialisation and discuss the question of the
conditions required for sustainable transport development. This entails
placing people at the centre of a major transformation of the transport
sector.

5.1 Placing People at the Centre of Sustainable
Transport Development

The discourse of sustainability is characterised by the idea of nature in
its natural state. This concept, in turn, is based on the assumption that
one can distinguish between nature in its natural state and something
unnatural that deviates from it. This is where people usually come into
play, encountering an unsullied nature and deforming it in a way that
renders it unrecognisable. This motif — natural versus unnatural — re-
sults in a far-reaching social consensus that transcends all party bound-
aries and underpins the entire discourse of sustainability: nature in its
natural state must be preserved or restored.

A point of view that assumes that all people are (or at least should
be) equally motivated to restore nature to its natural state is as charm-
ing asitis demanding. This becomes clear the moment the specific social
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conditions come into view in which different people with different inter-
ests are active. Then it becomes apparent that people are affected quite
differently by the overexploitation of natural resources and its negative
consequences. The rise in sea level as a result of climate change would
primarily affect the 90 percent of the world’s poor population, a large
proportion of whom live close to the ocean, while the few rich cities have
the necessary means to adapt to these changed conditions and continue
to lead a good life (cf. Schellnhuber 2015).

This way, the perspective changes and it is no longer people as such
who have to save nature as such. Rather, it is different people with very
different interests who have to agree on how to deal with natural re-
sources. In this context, nature in its supposedly natural state is a mis-
leading point of reference, because contrary to what this idea suggests,
there is no state of nature which people can use to orient their actions.
The natural environment has never been static, but has been in a state
of constant, sometimes profound change for 17 million years. Since the
emergence of Homo sapiens almost two million years ago, humans have
also been exerting an increasing influence on the natural environment.
This development reached its provisional peak and a new quality with
the beginning of the industrial revolution about 200 years ago. Since the
middle of the 20 century, the influence of humans has finally become
so great and the changes in the natural environment so visible that re-
searchers have diagnosed the transition to a new geological age — from
the Holocene to the Anthropocene (cf. Kersten 2014).

Nature its natural state thus loses its significance as a reference
point, as a guide for taking action, and people become the focus of
attention. While viewing pristine nature as the goal previously seemed
indisputable, i.e. it did not require a political decision, the question now
arises as to how people want to organise their “metabolic interaction
[with] the earth’” (Marx 2004: 637) in the future. Social relations as an
expression of capitalist socialisation, which decide how the relation-
ship of people to their natural environment will be shaped, are now
placed on the political agenda. The discourse of sustainability, which
had previously been largely politically inoperative, is thus politicised
(cf. Swyngedouw 2007; Wilson & Swyngedouw 2015). The goal is now no
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longer to align one’s own actions with an original state of nature that
can be taken as a given by all people equally. Since pristine nature as
a justificatory fundament is now lost, the regulation of our relation to
nature must now be negotiated politically (cf. Gorg 2003). The formerly
natural standard is replaced by a social criterion and a political decision
has to be made regarding how we want to live together in the future.
In the process, the existing power relations and relations of domina-
tion necessarily come into view. Can we imagine that 90 percent of the
world’s population will suffer under the consequences of climate change
in the future, while ten percent will even benefit from it? These ethical
questions are always also political questions and can only be answered
by people who are politically informed (cf. Negt 2011).

By contrast, as was shown at the beginning of the present study,
the capitalist mode of socialisation is based on compulsive economic
growth, which is the dominant factor in political action. Accordingly, it
is not qualitative questions that are determinant, about who produces
what, for whom, with what aim, but rather how more can be produced,
quantitatively. So one doesn't begin with the question of what do I need
and how much of it; instead, it is simply assumed that ever more is
needed because the capitalist mode of production depends on it. Only
then is the question posed as to who should consume the additional
goods that are produced, which explains the recurrent interplay of
crises of over-production and under-consumption that manifest them-
selves in severe social dislocations, over which the people affected by
them have no influence (cf. Zimmermann et al. 2013). Following Marx’s
characterisation of the human being as a zdon politikon, as a potentially
self-aware and self-determined — that is, political - being, the human
being appears alienated from his or her particular abilities within the
framework of capitalist modes of socialisation (cf. Sorensen 2016).

In the transport sector, alienation is expressed in a reversal of the
means and the purpose: within the framework of the capitalist mode of
production, transport is transformed from, initially, a means to achieve
a specific end, into an end in itself. Transport serves as a medium of the
sphere of circulation and guarantees the linking of production and con-
sumption on an ever-longer stepladder, and at an ever-increasing speed.
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The resulting growth in transport cannot be justified qualitatively; trans-
port is not designed to satisfy concrete human needs. Rather, transport
growth legitimises itself through its contribution to economic growth.
Thus, transport growth is functionally linked to economic growth, which
in turn draws its purpose from itself — growth for its own sake. The pri-
mary purpose of transport is thus to serve the capitalist mode of produc-
tion, not to serve people.

The alienation caused by the reversal of means and purpose in trans-
port is articulated on an individual level through the conceptual confu-
sion of transport and mobility. There is no one who, out of self-motiva-
tion, happily undertakes a daily commute over long distances. There are
simply some who cope with the associated stress better than others. Nev-
ertheless, those who are on the move a lot are considered highly mobile.
The growth paradigm has thus also found expression in individual self-
perception, with the qualitative dimension left unexamined. To the ex-
tent that transport growth is understood as a necessary contribution to
the desired economic growth, it remains removed from political influ-
ence. In contrast, a politicisation of transport development would have
to start with social conditions and support people in fulfilling their con-
crete demands and needs.

5.2 Breaking with the Growth Paradigm as a Prerequisite
for People-Centred Transport Development

As a functional component of the growth spiral of capitalist production,
transport policy moves within the framework of the growth paradigm
(cf. Fig. 1) and is trapped in a production regime that constantly derives
the goal of unlimited growth from within itself. Due to this lack of alter-
natives, transport policy is largely powerless; it can regulate transport in
the interests of economic growth, but cannot politically shape it beyond
that. Accordingly, a politicisation of transport policy must be directed
towards emancipation from the prevailing growth compulsion.

Due to its fundamental social significance, a break with the growth
paradigm requires profound social change. The German Advisory Coun-
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cil on Global Change (WBGU 2011) compares the current situation with
regard to the possible global consequences of climate change with the
enormous social upheavals that resulted from the industrial revolution
in the 19™ century. At the time, the economic forces that were unleashed
led to social upheavals on a scale that threatened social cohesion. The
task was to regulate the largely free market politically in the interest of
the common good. The WBGU sees the challenge today in organising
societies worldwide in such a way that climate change can be stopped
and its negative consequences avoided. To this end, the paradigm of
‘higher, further, faster’, which is increasingly directed against people,
must be replaced by the ethical principle of responsibility formulated
by the philosopher Hans Jonas (2003). This principle stipulates that in
future people should no longer base their actions on quantitative crite-
ria, but rather on three substantively justified qualitative goals. Firstly,
they should be guided by an ecological mindfulness that takes into
consideration negative environmental consequences for people’s lives.
Secondly, democratic participation should be guaranteed so that people
can shape their lives in a self-determined, that is, political way. Thirdly,
current actions should always be guided by a sense of responsibility
for the future, reflecting on the consequences of one’s own actions for
future generations.

In terms of transport, this would mean that we would have to con-
sider the environmental consequences of a global increase in transport
from today’s one billion vehicles to two billion in 2030 and three billion
in 2050, and how this would affect the coexistence of the world’s popu-
lation (cf. Sperling & Gordon 2010). This objective is confronted with the
directive goals of the automobile companies, which are continuously in-
creasing their global production figures. This already addresses the sec-
ond goal, democratic participation, which is not possible under the cur-
rent social conditions, dominated as they are by particular market inter-
ests. Lastly, one would have to consider the consequences for future gen-
erations of excessive transport and traffic development in the emerging
regions of the world, as they catch up with the developed industrialised
countries. The necessity of political struggle is illustrated by the exist-
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ing relations of power and dominance, which stand in the way of a social
transformation conducive to sustainable transport development.

The debate within the Commission of Inquiry of the German Federal
Parliament into “Growth, Prosperity, Quality of Life — Ways to Achieve
Sustainable Economic Activity and Social Progress in the Social Market
Economy” showed how great the potential for political conflict is when
it comes to economic growth (cf. Deutscher Bundestag 2013). The start-
ing point for the establishment of the Commission of Inquiry was the
wide-ranging consensus that societal prosperity can no longer be ade-
quately assessed using the gross domestic product, which relies solely
on quantitative economic indicators (cf. Lepenies 2013). Viewed through
thelens of these indicators, a traffic accident has a positive impact on the
gross domestic product, since it provides a range of employment — po-
lice, paramedics, doctors, car repair workshops, etc. — to which income
is tied, which in turn can be fed into the economic cycle as consumer ex-
penditure. By contrast, the negative, cost-causing effects on welfare are
not sufficiently accounted for. For this reason, the Commission of In-
quiry agreed across party lines that, in addition to material indicators of
prosperity, social and ecological dimensions of prosperity should also be
included in the future.

Nevertheless, a profound controversy arose over the question of the
right strategy for sustainable economic development, which remains ex-
emplary of the political debate today. Accordingly, the majority vote ad-
vocated a change from quantitative to qualitative growth. By qualitative
growth is meant that the entire economy is better organised and pro-
duces products of ever higher quality. This entails two strategies: First,
technical innovations are supposed to contribute to gains in efficiency
(efficiency strategy). For example, car engines that are more economical
produce lower CO, emissions. Advocates of the efficiency strategy, such
as Ernst Ulrich von Weizsicker, Amory and Hunter Lovins (1995), assume
that we can maintain and even ramp up our global lifestyle through ef-
ficiency gains alone. In their view, three billion motor vehicles world-
wide will then no longer pose a sustainability problem. Secondly, the re-
sources used should be used as effectively as possible, in the best case,
used more often, which addresses the issue of recycling (effectiveness
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strategy). Here, too, the automobile can serve as an example, in which
up to 30 percent of the materials used now come from recycling. Rep-
resentatives of the effectiveness strategy such as William McDonough
and Michael Braungart (2002) assume that artificial substances will be
invented in the future, which — analogous to the cycles of natural re-
sources — will be fed over and again into cycles of artificial materials. Like
the proponents of the efficiency strategy, they are also convinced that the
effectiveness strategy alone will solve the sustainability problems, and
from this perspective, too, three billion motor vehicles worldwide there-
fore no longer pose a sustainability problem.

In its majority vote, the Commission of Inquiry into “Growth, Pros-
perity, Quality of Life” thus advocates a dual strategy of sustainable
economic activity, which primarily relies on technical innovations,
whether to achieve efficiency gains, or to use resources more effec-
tively in the future. This is, of course, a repeat of the debate from the
1990s presented at the outset of this study, which was conducted at the
time in the Commission of Inquiry on the “Protection of the Earth's
Atmosphere” (cf. chapter 2.2.2). Once again, economic growth is qual-
ified, but not fundamentally questioned. This results in the frequently
described problem that the gains in efficiency and effectiveness of qual-
itative economic growth are repeatedly negated or even outstripped
by quantitative growth (cf. Paech 2011, Sachs 2015). This has been par-
ticularly evident in the transport sector in recent decades. Time and
again, technical innovations were presented that served as beacons of
hope for sustainable transport development — most recently electric
transport (cf. Schwedes 2016a). Measured in terms of the efficiency and
effectiveness strategy, the electric car is undoubtedly the product of
qualitative economic growth. While the internal combustion engine
emits over 70 percent of the energy it produces as heat and can only
use just under thirty percent for propulsion, the electric motor is far
superior, with an efficiency of over ninety percent. If we assume that
the electric car also runs on renewable energy, it is also superior in this
respect to the combustion engine, which consumes - just once and irre-
trievably — fossil fuel that was created over a period of millions of years.
Nevertheless, studies in recent years have repeatedly shown that merely
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replacing the combustion engine with the electric car, with otherwise
unchanged circumstances, results in scarcely any benefit in the energy
footprint over the course of the vehicle’s life cycle (cf. UPI 2015). This can
be explained, among other things, by the energy-intensive extraction of
the rare earths needed for the batteries and the still largely unresolved
issue of disposal, quite apart from the fact that the electric car is also
dependent on finite resources.

The example of electric car production confirms once again that qual-
itative growth does not provide a solution to the sustainability problem —
three billion electric cars worldwide also pose a sustainability problem.
This does not mean that the efficiency and effectiveness strategies are
meaningless, they are just inadequate and must be supplemented by the
third strategy of sustainability, namely the so-called sufficiency strategy,
which is aimed at changing the behaviour of both producers and con-
sumers (cf. Stengel 2011). In relation to the electric car, this would mean
thatitis integrated into new concepts of usage, such as car sharing. This
means that the electric car is no longer a private commodity that sits
around idle for 9o percent of the day, but is ideally used by many people
throughout the day, when they need it. The consequence would be that,
overall, far fewer electric cars would have to be produced, which would
thus contribute to breaking with the growth paradigm. This would re-
quire a rethinking on the part of the producers, who would no longer
orient their activities towards increasing their production figures, but
would instead develop into mobility service providers who gear their of-
fers to the specific demands and needs of their customers. ' But it would
also require a change of mentality among consumers, to use means of’
mobility collectively instead of owning them individually. Only on the
basis of this social innovation, which complements the gains in efficiency

1 Of course, the automobile manufacturers claim to be able to anticipate their
customers' every wish. However, this remains unsatisfactory as long as demo-
cratic participation stops at the factory gates. It can be assumed, for example,
that Germans would not have agreed to the health-damaging ‘solution’ to the
exhaust gas problem in diesel vehicles if they had been given the opportunity
to do so.
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and effectiveness achieved through technical innovations, can the elec-
tric car be shown to make a positive contribution to sustainable transport
development (cf. Augenstein 2015).

Following the insight into the necessity of breaking with the growth
paradigm in order to enable sustainable transport development, the
question arises as to the scope for action in transport policy within the
framework of the capitalist mode of socialisation (cf. Higgs 2014). Is a
transformation of the transport sector conducive to sustainable trans-
port development even conceivable under the conditions of capitalist
production? After all, research on the Varieties of Capitalism’ has shown
that, after the Second World War, different paths of capitalist develop-
ment were taken worldwide, some of which manifested themselves in
very different modes of regulation in conjunction with the welfare state
(cf. Hancké 2009). However, none of these variants is characterised by
changes as profound as the great transformation from laissez-faire cap-
italism to a capitalist production regime regulated by the welfare state
(Gilbert & Perl 2008). At the time, this required far-reaching political
interventions, which the German Advisory Council for Global Change
(WBGU 2011) takes as a reference point for the overall societal change
that it believes is necessary now and that has to be shaped politically.
Following this approach, and in the light of historical experience in the
transport sector, recommendations for political action in the design of
sustainable transport development are developed in the next chapter.

5.3 The Common Good as the Starting Point
for a New Transport Policy

In the course of the historical development of the welfare state, the
principle of public administration oriented towards the common good,
also known as public services, was established in the early 20" century
and remains valid today (cf. Hofmann 2012). This was based on the
insight that people in modern urban societies would no longer be able
to afford certain necessary services that the rural population had previ-
ously organised themselves, such as the water supply. Instead, the state
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would have to provide the infrastructure services that are necessary
for large masses of people to live together, such as sewage systems,
electricity grids or transport networks (cf. Meinel 2011). This situation
resulted in the so-called “social question”. Basic services necessary for
daily life were to be made available to all citizens in their homes, be it a
toilet connected to the sewage system, electricity or connection to the
water supply. The idea of household access was born! Transport was also
part of the provision of public services and was to be organised in the
interest of the common good. At the time, however, due to a lack of al-
ternatives, the requirement only referred to public transport, which was
in principle supposed to be accessible to everyone in order to guarantee
a minimum degree of mobility.

With the individual mass motorisation of the post-war period, the
situation in the transport sector changed fundamentally. The availabil-
ity of a private automobile meant that more and more people were able
to provide for their own personal mobility needs. In the transport sector,
they were less and less dependent on state-run public transport services.
Admittedly, the state provided the necessary massive road infrastructure
and an obligatory parking space. But beyond that, people organised their
(auto-)mobility more and more independently. Until finally, it became
almost impossible for a household to satisfy the basic need for mobil-
ity without resorting to the private automobile, while access to collective
public transport was increasingly thinned out.

Today, the social environment has once again fundamentally
changed. With challenges such as climate change and the finite na-
ture of fossil fuels, private auto-mobility is increasingly contested.
In light of this, the question arises regarding the extent to which the
individual’s right to a minimum degree of mobility can be guaranteed
without having to rely on the private car. If it should be the case in the
future that personal mobility with the help of a private car is no longer
feasible on an individual basis due to rising costs, how is the necessary
basic mobility, congruent with the common good, to be provided? In
other words, the social question is being posed anew.

Ensuring sustainable transport development through access to mo-
bility from home could be a future task for the state, within the frame-
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work of a redefined concept of public services. This requires as great an
effort, socially speaking, as in the 19% century, when public utility infras-
tructures were established in European towns and cities. In the following
section, challenges are outlined and solutions suggested that aim to cre-
ate access to mobility for low-income population groups, in conformity
with minimum social standards. These solutions point to the necessity to
rethink public services, with the aim of establishing a mobility law that
guarantees access to mobility from home, without being limited to tra-
ditional collective public transport. Thus, low-income earners can prove
to be pioneers of mobility in the context of sustainable transport devel-
opment.

5.3.1 On the Relationship between the Common Good
and Transport

The attractiveness of the private car is explained by its permanent avail-
ability. By having it right outside the front door in the best case, its owner
has the certainty of being mobile at all times. Just as the household con-
nection to the water supply, to sewage, the electricity grid and heating
guarantee that basic needs are met, the private car functions, as it were,
as a household connection to mobility. However, with one crucial differ-
ence:asa ‘stationaryvehicle” itis highly inefficient. While public utilities
guarantee a permanent and thus efficient service due to their collective
use, the private car stands around unused most of the time. This situa-
tion results in a dilemma! The private automobile ideally fulfils a basic
need for individual mobility, but at the expense of the common good (cf.
Knoflacher 2013).

Given this situation, the question is how this obvious contradiction
can be resolved. In other words, the challenge for transport policy is to
organise household access to mobility such that it supports sustainable
transport development. By contrast, the current situation is that those

2 Translator’s note: Stehzeug (“stationary vehicle”) as opposed to Fahrzeug (‘mo-
ving vehicle/vehicle designed to move”).
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who do not have a private car are confronted with multiple barriers be-
cause a public transport stop is obviously not to be found outside every
doorstep. Also, it is usually not possible to step out the front door, grab a
rental bike and ride to the next stop to quickly change to the next mode
of transport. And cars for car sharing are rarely available in the neigh-
bourhood, let alone at the front door. On the contrary, they are lacking
precisely where they are most needed: in areas of the cities where cy-
cling is common, as well as in rural areas. Many households thus have
no guaranteed connection to mobility because their needs are not cov-
ered by private business models. As a result, a growing part of the pop-
ulation experiences social injustice to the extent that their mobility or
social participation is restricted, for a wide variety of reasons. This is
where transport policy must start today, by revisiting the social ques-
tion, taking the changed social situation into account and reflecting on
new forms of public mobility (cf. Schwedes 2021).

The causes that limit individual mobility and thus social participa-
tion are manifold and usually tightly interwoven. The hindrances to in-
dividual freedom of movement can have to do with one’s personal en-
vironment and be caused by a lack of skills and/or financial resources,
and can be lasting, due to location and time considerations. The constant
thinning out of comprehensive bus and train services, especially in rural
areas, has ultimately shifted transport to the automobile. Socially disad-
vantaged urban districts or rural regions without appropriate transport
infrastructure are dependent on motorised individual transport, i.e. pri-
marily on the car. But there are also spatial developments that have fos-
tered car dependency and barriers to accessibility in recent years. Thus,
we observe a reduction in settlement density, a separation of residen-
tial and work areas, and spatial dispersion that favours motorised indi-
vidual transport (Holz-Rau 2018). But traditional space-time ties have
also changed. Needs have become more differentiated, the purposes of
transport have become more diverse and journeys more complex. In ad-
dition, routines or habits are significant for transport behaviour. Thus,
the choice of means of transport is for the most part habitual. This is es-
pecially true for daily journeys. People no longer think about the choice
of transport or the routes they take. On the other hand, complicated tar-
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iff systems or the purchase of individual tickets from ticket vending ma-
chines often enough serve as an obstacle to a routinised choice of trans-
port mode. Transport policy and planning that aims to promote envi-
ronmentally and socially equitable transport use requires services that
go beyond the high network density and frequency of traditional pub-
lic transport, by ensuring a connection to mobility for individual house-
holds (cf. Catapult 2016).

Physical disabilities, insecurity and fears can create acceptance
thresholds that significantly limit mobility. Especially in old age, fears
and insecurities increase. For example, some people find it difficult to
use public transport if they associate it with negative experiences (e.g.
uncertainty when changing trains, a confusing fare system, harass-
ment). Itis not only older people who often avoid using a bicycle because
they feel unsafe on slippery or damaged bicycle paths, or on roads with
a high proportion of cars. People tend to avoid places that give rise to
fear, i.e., places where the threat of crime and violence is perceived to
be particularly high. Those who are restricted in their movement are
also often confronted with structural barriers. Ramps and footpaths
with steep inclines, stairs, steps or missing handrails can mean that
one has to ask for assistance or is unable to use a particular means of
transport. Spaces and transport facilities should be designed in such
a way that everyone feels safe and can get around without worry. Ade-
quate lighting, pathways that are easy to follow or elevators with glass
walls can increase the feeling of safety. Personal barriers can therefore
be quite diverse and affect not only elderly people, but can basically
affect everyone. Accordingly, an environmentally sound transport policy
is designed to meet the needs of the weakest members of society, it is
thus a ‘design for all’, and thereby contributes to the common good -
everyone benefits from a barrier-free ticket machine (cf. Gaffron 2016).

Lastly, it is the lack of financial means that limits mobility. Although
low-income households have lower transport expenditure in absolute
terms, expenditure on mobility takes up a much higher share of the total
budget compared to high-income households. In addition, transport
costs have risen at an above-average rate in recent years. Due to their
limited financial means, low-income households find it extremely diffi-
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cult to offset rising transport costs from other areas, since large parts of
the income are tied up in fixed expenses for food, clothing, hygiene arti-
cles etc. Finally, a reduction of transport costs is hardly possible for low-
income earners, since they already make heavy use of non-motorised
and public transport (Altenburg et al. 2009). It thus becomes clear that
strategies in transport policy designed to maintain mobility are tightly
linked to socio-political issues.

In the changed social environment, the target group of low-income
households constitutes a social group that not only - as in the past -
raises the social question. Due to their precarious economic situation,
they also need to keep transport costs as low as possible and thus do
without a private car. They are often forced to use public transport and
are therefore also called ‘captives’; i.e. those who are ‘trapped’ in public
transport. As a result, low-income earners or the ‘captives’ are the pop-
ulation group that, in terms of transport, gets around in a particularly
sustainable way. Seen in this light, the income-poor are actually the pio-
neers of sustainable transport development (cf. Daubitz 2014)!

What could be the first steps on the path to linking the social question
with the ecological question?

5.3.2 The Mobility Act

In order to respond adequately to the changed social environment, the
idea of the common good must be further developed in the direction
of sustainability (cf. Ambrosius 2016). In doing so, it is certainly possi-
ble to build on the legal institutions that were developed in the past in
the context of providing public services (cf. Ringwald 2008). Accordingly,
the Local Public Transport Act can become the starting point for a much
broader mobility law, on the basis of which rather than a local transport
plan a mobility plan can then be drafted. While the Local Public Trans-
port Act is directed one-sidedly towards collective public transport and
is intended to offer a corresponding minimum degree of access for every
citizen, the Mobility Act is based on a different understanding of trans-
port and mobility. In contrast to the traditional notion of transport as
physical movement in space, mobility is understood as potential mobil-
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ity, which is measured by the range of opportunities for social participa-
tion (cf. Schwedes et al. 2018).

This conceptual distinction results in a fundamental change of per-
spective, because the Mobility Act no longer focuses on individual means
of transport, as before, but rather considers the potential mobility of cit-
izens, measured by the possibilities for social participation. In this way,
the narrow focus on collective public transport is broadened to include
all means of transport. This also expands the scope of responsibility of
the public sector at the municipal level to include all mobility services
that contribute to sustainable transport development. Unlike in the past,
the municipality does not have to provide these services itself, but must
ensure that private providers contribute to integrated transport devel-
opment with innovative transport services. The task of transport policy
is to create the necessary regulatory conditions for this. For example, the
municipality could put the fine distribution in commercial transport out
to tender in a one-stop process and award it to a private service provider
who can then manage the last mile efficiently.

In addition, other fields of action open up that should be considered
under the banner of integrated transport policy and planning. These in-
clude, in particular, urban development and housing policy, which can
make a decisive contribution to ensuring that people on low incomes can
participate adequately in society without having to deal with complex
transport problems and the corresponding high costs. Ensuring afford-
able rents in the inner cities is just as much a part of this as functionally
mixed urban neighbourhoods in which the facilities necessary for every-
day basic needs are only a short distance away.

On the basis of the Mobility Act, a mobility plan is being drawn
up which - unlike the local transport plan - is no longer oriented to-
wards individual means of transport, but makes the mobility needs
of the population the starting point for deliberations. In addition to
the two traditional planning instruments of infrastructure planning
and traffic flow management, the mobility plan relies above all on the
newer planning approach of mobility management. In this approach,
transport policy and planning aim to involve the population even be-
fore people have made transport-relevant decisions. This means that
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policy and planning no longer follow — as they customarily have — the
private decisions of households or companies concerning location, for
example when the latter have decided on a greenfield site, by developing
adequate services. Instead, politics and planning use the mobility plan
to formulate clear transport policy goals that guide actions to be taken,
are condensed into an integrated transport planning strategy and are
directed towards sustainable transport development. Accordingly, a
municipality could develop new residential concepts that involve low
car-use, together with urban housing associations, public transport
companies and in cooperation with private mobility service providers,
whether taxi companies, operators of car-sharing or bicycle-sharing
services, etc.

In view of the challenges of transport policy, the central goal should
be to break with the model of ‘higher, further, faster’ — in other words,
generating ever more traffic that has to cover ever greater distances
in ever less time. The sustainable counter-design is a model that seeks
less traffic by reducing the distances to be covered and, as a result,
enables deceleration. A subsequent integrated transport planning strat-
egy formulated in the mobility plan would have the task of organising
new forms of social coexistence in consultation with the population
in question, which would guarantee the degree of mobility necessary
for social participation and largely avoid traffic development with its
negative consequences, all for the common good.

5.3.3 Summary

Assuming that the mobility act will be taken seriously as a political chal-
lenge in the future, the historical review of the political implementation
of public utilities infrastructures in urban Europe is helpful (cf. Schott
et al. 2005). On the one hand, in order to get a feeling for the enormity
of the forthcoming collective task and, on the other hand, to show that
such forbiddingly large tasks involving the community as a whole have
already been successfully carried out in the past.

Then, as now, it was external constraints that moved politicians and
othersin positions of responsibility to act. This can be demonstrated par-
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ticularly impressively by the example of the introduction of the munic-
ipal sewage system. At the time, the recurring cholera epidemics cre-
ated growing pressure to act. Nevertheless, the construction of sewage
systems was delayed for many years due to massive resistance from the
population (cf. Stippak 2010). Although hygiene and healthy living con-
ditions were clearly in the public interest, they clashed with established
particular interests. Since people had previously sold their faeces to the
farmers in the surrounding area, who used them to fertilise their fields,
the citizens saw themselves doubly dispossessed by the sewage system.
In future, they would have to pay for their connection to the sewage sys-
tem through additional taxes. The sewage system would not only remove
their excrement and thus a source of income, but also impose additional
costs on them.

In the end, the public interest prevailed with the compulsory con-
nection to the sewage system, which remains valid today and holds for
all citizens, without them perceiving it as coercion, let alone questioning
itsreasonableness. The example makesit particularly clear how much the
implementation of technical innovations is linked to social learning pro-
cesses. In this case, it took a decades-long process of “establishing new
practices of bodily hygiene in the domestic sphere” (Gleichmann 1979) be-
fore people’s scepticism about the sewage system, which they perceived
as an intrusion into their private sphere, had given way to widespread
acceptance.

Today, it is a matter of establishing a new understanding of mobility
and reorganising transport with a view to sustainable transport develop-
ment, in the interest of the common good (cf. Schmitt-Egner 2015). The
central political challenge is to communicate the idea of sustainability to
the population as being in the publicinterest. In the transport sector, this
requires changing individual mass mobility reliant on the private auto-
mobile, which is still taken for granted today. Just as in the past, when
the introduction of the sewage system was on the agenda, such a far-
reaching change in transport behaviour cannot simply be abruptly im-
posed. Rather, the political task is to make the population aware of the
meaning of a change in transport behaviour within the framework of a
new mobility culture and to guarantee, through the Mobility Act, a con-
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nection to mobility for individual households that, with the potential for
social participation as a yardstick, constitutes an equivalent alternative.
Thus, under changed social conditions, the social question becomes cen-
tral to a transport policy that aims to guarantee every citizen a minimum
of sustainable mobility. Conversely, this means that the public subsidies
that still support non-social mobility today will be cancelled. Since this
will inevitably lead to conflicts with those who still benefit from non-
sustainable transport development today, this again points to the cen-
tral importance of political conflicts in the course of the necessary social
transformation.

5.4 Fourth Interim Summary - It's the Politics, Stupid!

Since the 1970s, in response to a massive critique of over-regulation in
the welfare state, a neo-liberal hegemony has been established world-
wide, with policy-making increasingly used to improve conditions for
market participants (cf. Prasdad 2006). As a result, the state has with-
drawn from more and more areas of activity and left them to actors in
the private sector. The conviction at the time was that there was no alter-
native to this kind of privatisation of services formerly provided by the
state. The British Prime Minister Margaret Thatcher had a formative in-
fluence on this zeitgeist with the TINA principle: There Is No Alternative!
According to Thatcher, there was no such thing as society; only markets
existed and the government was responsible for their functioning. The
primacy of the economy was expressed by Bill Clinton’s advisor James
Carville in the presidential election campaign with the slogan “It’s the
economy, stupid”, which subsequently became a catchphrase. The Ger-
man Chancellor Gerhard Schréder was, with good reason, also ennobled
as “Chancellor of the Bosses”, especially for services rendered to the Ger-
man automotive industry. Asked as SPD party leader about his party’s
specific economic programme, he, like Thatcher, said the party had no
such programme. This restricted understanding of politics on the part of
the SPD government finally culminated in the Agenda 2010 (cf. Nawrat
2012).
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In the preceding chapters, the negative consequences of this po-
litical attitude in the transport sector over a period of more than 20
years were presented in detail. In 2008, the financial and economic
crisis temporarily put the brakes on the neo-liberal market euphoria,
but to this point adequate political corrections have not been put in
place (cf. Streeck 2015). In light of this, we will conclude here by recalling
the fundamental insight into the politically generic nature of human
beings, which holds that human beings individuate themselves to the
extent that they organise their coexistence with other human beings
in a politically self-determined manner (cf. Marx 1989b: 18). As was
shown in the first chapter, the prerequisites for a politically self-deter-
mined organisation of coexistence within the framework of capitalist
socialisation are given only to a very limited extent, since there is little
political influence exercised on the privately organised production in a
free market economy. In the transport sector, this is expressed time and
again today in the fact that political goals regularly remain unattained.

The degree to which markets are subject to political influence varies
and is expressed in the ‘Varieties of Capitalism’ mentioned above, which
are characterised by different welfare state regimes (cf. Schréder 2013).
However, the idea that markets are ‘free’ from political influence is mis-
leading, since every market is necessarily politically regulated. The ex-
perience with laissez-faire capitalism in the 19% century showed the de-
structive effects on social cohesion of markets that are politically largely
unregulated. The economic historian Karl Polanyi described the unbri-
dled operation of market forces, which resulted in enormous social up-
heavals at the time, as the “devil’s mill” and impressively described it as
the consequence of the economy being detached from its political and
social ties (cf. Polanyi 1995). Polanyi describes the ensuing great trans-
formation at the end of the 19" century as a political counter-movement
with the aim of re-embedding the economy in newly-created political
and social institutions, in order to restore the cohesion of society. At the
time, the communalisation of services that had formerly been privately
provided — such as water, gas, electricity and eventually transport — be-
gan (cf. Schwedes & Ringwald 2021).
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Since then, municipalisation has moved back and forth between the
poles of regulation and deregulation (cf. Wysoki 1995). Markets are cer-
tainly more or less ‘free’ from political regulation oriented towards the
common good, which places limits on the particular interests of indi-
vidual market actors. The degree of political regulation of the market,
however, is decided by governments and not by the markets, in each case
within the framework of the historically specific social and cultural con-
ditions. It’s the politics, stupid!

After a phase of privatisation, we have been experiencing increased
efforts in the direction of re-municipalisation for several years (cf. Bauer
et al. 2012, Matecki & Schulten 2013). The renaissance of state-adminis-
tered public services is based on the growing realisation that state insti-
tutions are of central importance for guaranteeing social prosperity (cf.
Acemoglu/Robinson 2013). In this context, the state not only guarantees
the conditions that facilitate a successful market society, it also ensures
asocial balance conducive to the common good. What the common good
encompasses is constantly contested and must always be defined anew,
politically (cf. Miinkler & Blum 2002).

However, the state is by no means only the moderator between
the economy and society. It also has an active role in supporting so-
cial innovations that prove successful in the private economic sector.
Economist Mariana Mazzucato uses developed industrialised countries
such as Great Britain and the USA to show how the state has specifically
promoted research in the most diverse areas for decades, for which
private investors — who are oriented towards short-term, secure prof-
its — could not be found. Only after innovations such as the internet,
the smartphone or forms of renewable energy became marketable after
years of systematic state funding did resourceful entrepreneurs take
them up and develop them further (cf. Mazzucato 2014). The economist
Josef Alois Schumpeter had already praised the economically efficient
state organisation of the Prussian Reichsbahn as a reaction to the ru-
inous competition of private railways at the end of the 197 century (cf.
Schumpeter 1961: 357f.). From then on, a long, historical tradition of
the state as a successful entrepreneur developed, which was broken
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off and forgotten in the 1980s, thanks to the neo-liberal hegemony (cf.
Ambrosius 1984, 2016).

The concept of transport as a public utility (cf. Knauff 2004) could
be further developed by building on the rediscovery of the “need for the
state in society” (Vogel 2007). Taking into account the changed social en-
vironment, two things in particular must be taken into account. While
the concept of public services, originally developed in 1938 by the consti-
tutional lawyer Ernst Forsthoff, was based on the idea of an authoritar-
ian state, a contemporary understanding must take into account the new
forms of state rule. The state is no longer to be understood as an institu-
tion of centralised control, but as an “integrative state” which expresses
the balance of power of a multitude of actors in civil society, all with
their specific interests (cf. Rottger 2004). Contrary to the widespread
idea of democratic, consensus-based societies, the specific form taken
by the state is the result of social struggles for interpretive power be-
tween actors from civil society (cf. Hirsch 2005). In this regard, the al-
leged diesel scandal in the German car industry is distinctly revealing.
What happened was that a decades-long practice was turned into a scan-
dal. While, for instance, environmental associations or the Federal En-
vironmental Agency had repeatedly drawn attention to the irregulari-
ties for many years, the power cartel of politicians, business, and trade
unions had managed to keep the issue out of the public eye and thus off
the political agenda. Even though the impetus for the break-up of the
power cartel came from outside, the decades of activities on the part of
actors from civil society should not be undervalued. Through their efforts
over many years to inform the public, an awareness of the problem de-
veloped, the explosive power of which was ignited by the “scandal”. This
has unsettled the configuration of social power relations, which had re-
mained sclerotic for decades, without it being possible to foresee at this
stage whether there will be a power shift, for example at the expense of
the car companies, or whether — as so often in the past — it will simply
result in a reorganisation that allows the old distribution of power to be
maintained under new circumstances.

On the transport policy front, the success of sustainable transport
development will be decided by the outcome of the social power strug-
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gle with the automobile industry. At the moment, it looks like the au-
tomobile companies, like the energy companies before them, are inca-
pable of reform. If it is true that there can be no energy transition with-
out a transition in transport, then the Federal government must push
through measures against the resistance of the automobile companies
that are just as vigorous as those it imposed on the energy companies.
The impetus for the energy transition also came from outside — in this
case through the disaster at the Fukushima nuclear power plant in Japan
in 2011. While the nuclear disaster at Chernobyl in 1986 had no conse-
quences for energy policy, after Fukushima it was immediately decided
to phase out nuclear energy. But this political decision was also preceded
by decades of political struggles by the anti-nuclear movement, which
created a public expectation that the power cartel of politicians, the en-
ergy industry and trade unions could no longer ignore, forcing even the
physicist and German Chancellor Angela Merkel to see reason (cf. Rad-
kau & Hahn 2013).

The experiences in energy as well as in transport policy show in
equal measure the influence of actors from civil society on state de-
cision-making and, along with the rediscovery of state-administered
public services, these experiences raise the second point that has to
be considered in the further development of public services in the
transport sector. To the extent that the new form of state rule is no
longer organised unilaterally, from the top down, as in the authoritarian
state, but is rather increasingly dependent on the involvement of civil
society, the question of democratic participation comes up. It has now
become so pressing that even the Federal Ministry of Transport (2012)
felt compelled to publish a Manual for Citizen Participation. Even if it is still
just a fig leaf, it is nevertheless an expression of a change in discursive
sovereignty, meaning that the issue of democratic participation can no
longer be disregarded, at least not in policy objectives.

In view of the often-described discrepancy between programmatic
aspirations and real transport development in the field of transport pol-
icy, on its own a discursive shift in favour of democratic participation is
insufficient to be reassuring. But at least the new discourse offers start-
ing points for actors from civil society who are committed to filling the
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political aspirations with substance. Even non-binding political objec-
tives make it possible to take politicians at their word, a fact that should
not to be underestimated.

A particularly impressive example of the political impact of civil
society is the citizens’ initiative in Berlin for a referendum on bicycles.’?
The initiative put a topic back on the political agenda that had been
repeatedly heralded for 20 years, in non-binding plans, with plenty
of media attention, but the announcements remained largely without
consequences. Until the call for a referendum, no politician in Berlin
had taken up the issue of transport and supported a transition in favour
of cycling and walking. The isolated positive experiences of the past
have shown time and again that successes in transport policy are no-
tably dependent on specific individuals (cf. Schwedes 2011). Revealingly,
as recently as 2016 Berlin adopted a climate strategy with concrete
measures for a climate-neutral city by 2050, but excluded measures in
transport policy for the first five years. The reason given by the Senator
for Urban Development at the time, Andreas Geisel, is characteristic of
the city’s transport policy: “I don't believe in tormenting car drivers” (cf.
Jacobs 2016).

With its first campaign, the bicycle referendum collected over
100,000 signatures, thus far exceeding the necessary quorum of 20,000.
In addition, a representative poll conducted shortly afterwards showed
that the majority of Berliners are in favour of a stronger political com-
mitment to cycling — even half of the car drivers surveyed expressed
their support (cf. Infratest dimap 2016). Through the resulting public
pressure, the bicycle initiative contributed to a socio-politicisation of
Berlin's transport policy. The coalition government that took office in
2017* now had a state secretary for transport for the first time, who em-
braced the issue (cf. Kirchner 2021). The coalition agreement announced
a mobility law that could form the basis of a turnaround in transport
policy. While the few positive examples of transport policy in Germany

3 cf. Changing Cities: https://changing-cities.org/
4 A coalition of the Social Democrats, the Creens and the leftist party, Die Linke
(trans.)
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have so far been limited to small and medium-sized towns and have
received correspondingly little attention, a new transport policy for the
capital Berlin could for the first time have nationwide appeal. Only if
this succeeds and the Federal government (on which essential legisla-
tive decisions depend) is won over as an innovator for a turnaround
in transport policy, is a major transformation in the transport sector
conceivable.
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Conclusion

In 2020, CO, emissions decreased significantly for the first time, due
to Corona (cf. Friedlingstein et al. 2020). However, as was the case af-
ter the global financial and economic crisis in 2010, a rapid rebound in
CO, emissions in the transport sector can be expected in the course of
the economic recovery after the Corona pandemic. If the constraints im-
posed in the context of the pandemic are not followed by an equivalent
determination to shape transport policy, the transport development de-
tailed in the present book will simply continue. The transport sector will
then go on accounting for the lion's share of the growth in greenhouse gas
emissions, and the aspirations in transport policy and the actual trans-
port development will continue to diverge, to the point of being diamet-
rically opposed. Instead of the targeted reduction of CO, emissions, they
are increasing; instead of shifting freight transport to the railways, road
freight transportisincreasing; and land consumption cannot be reduced
to the extent originally planned. Urban sprawl in suburban areas con-
tinues, bringing with it corresponding car traffic. Integrated transport
policy and planning that systematically encompasses spatial, settlement
and transport development is still not discernible.

So far, the Federal government has reacted to this negative net result
in transport policy with a watered-down sustainability strategy in which
transport is either largely left out or target criteria, which one expects
in a strategy, are not specified for transport (cf. Bundesregierung 2016).
One gains the impression that German governments have abandoned
the aspiration to ensure that transport development is in conformity
with a strategy of sustainable development. Instead, both Germany and
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the European Union are pursuing an end-of-pipe strategy thatis limited
to minimising the negative effects of the supposedly natural develop-
ment of transport, relying on technical innovations. On the other hand,
the social innovations necessary for a successful sustainability strategy
in the transport sector, which are tied to behavioural changes and aim
to avoid traffic, are largely disregarded. Here, by questioning the growth
paradigm, transport policy comes up against systemic limits that result
from the tight interplay of economic and transport growth.

Transport policy is afraid of the consequences of its own aspira-
tions. It knows, without admitting it, that profound social changes
are required to achieve the self-defined goals of sustainable transport
development. But it also knows that this requires political struggles that
fundamentally question the existing relations of power and domina-
tion. The centre of power in transport policy — the German car industry —
would have to be disempowered. This seems just as unimaginable today
as the disempowerment of the four big energy companies was just a
few years ago. And just as the energy turnaround was not driven by the
oligopoly of the energy companies, the transport turnaround will not
be driven by the established transport industry. The dilemma is that
politicians still make up part of the power cartel with the automotive
industry and the trade unions. As was the case with energy policy, the
question in transport policy is how it can go from being part of the
problem to being part of the solution.

While transport policy seems to be in disarray currently, even dead-
locked, the example of the energy transition is encouraging, even if it
remains politically contested (cf. Kemfert 2017). It shows that tenacious
political engagement on the part of actors from civil society, outside
established politics, can break up encrusted power structures. The cen-
tral challenge for transport policy is social innovation aimed at breaking
with the growth paradigm in the transport sector. Without a social
transformation that enables a decoupling of transport development
from economic growth, there will be no sustainable transport develop-
ment. Whether such a social reorganisation is possible on the basis of
the capitalist mode of production remains to be seen (cf. Mason 2016).
If the efforts being made in transport policy to achieve a people-centred
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transport system happen to encourage anti-capitalist development,
then so much the better.
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