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PICH: The impact of urban planning and governance reform on 
the historic built environment and sense of place1 

COUNTRY REPORT THE NETHERLANDS, CASE 1: THE HISTORIC URBAN 

CORE OF BREDA 

1. Introduction  
 

1.1. Location of the study area: the Nieuwe Mark  
 

The study-site is located at the western flank of the historic urban core of the city of Breda and 

comprises the Nieuwe Mark-haven (harbour), the façades of the Prinsenkade, plus the two city blocks 

surrounded by the Haven, Vismarktstraat, Havermarkt, Visserstraat and Tolbrugstraat (see Figures 1, 2 

and 3). Functionally it is mixed-use site that combines residential housing with other uses. Retail is 

mostly clustered at Tolbrugstraat, while restaurants and cafés are located along Vismarktstraat, Haven 

and Havermarkt. Nightlife, in the sense of clubs, is found in Visserstraat. The Nieuwe Prinsenkade 

combines residential uses with offices. Here, traditional buildings have been replaced by modern 

structures in the second half of the
 
twentieth century. As a case study, the Nieuwe Mark is of interest 

because of the reconstruction of the harbour by the municipality in 2008: a spatial intervention closely 

related to concerns about heritage. The prestigious Nieuw Mark-project aimed to boost the 

‘recognizability’ of one of Breda’s key heritage sites, the harbour, from which the city originated in the 

Middle Ages, thus making a positive contribution to the authenticity and indentity of Breda’s historic 

urban core (Van der Toorn Vrijthoff & Oudshoorn, 2006)  Since the completion of the first two phases 

of the Nieuwe Mark-project and the onset of the financial crisis in 2008, Breda has struggled with 

austerity measures that have undermined implementation of the third phase: expansion of the 

harbour further south (Mouthaan, 2010). The Nieuwe Mark offers, first, the opportunity to study how 

spatial intervention on behalf of heritage values may affect sense of place; and second, it provides an 

example of how planning reform evolves in a place where heritage values were a key policy item 

before the 2008 financial crisis. 

                                                           

1 The original title of this project used to be ‘the impact of urban planning and governance reform on the historic built 
environment and intangible cultural heritage’. However, intangible cultural heritage in the understanding of The Convention for 
the Safeguarding of the Intangible Cultural Heritage (‘the practices, representations, expressions, as well as the knowledge and 
skills including instruments, objects, artifacts and cultural spaces that communities, groups and, in some cases, individuals 
recognize as part of their cultural heritage’) is not studied in this report. Rather, the study has focused on ‘sense of place’ – how 
people experience place – and the role that tangible cultural heritage and its intangible attributes perform within sense of place. 
The title of this report has thus been adapted into ‘the impact of urban planning and governance reform on the historic built 
environment and sense of place’.   
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Figure 1 Breda’s location with the historic urban core in the red circle, and the Nieuwe Mark-case study in the blue 
square. 

 

1.2. History and significance for cultural heritage 
 

The city of Breda originated from the study-site, a natural sandy ridge near the confluence of the rivers 

Mark and Weerijs (Rutte & Abrahamse, 2016). Due to this strategic location Breda could develop into 

an urban trade settlement in the
 
thirteenth century (city charter in 1252), near a castle owned by local 

lords, and at their behest. Since 1198 a toll was taken on passing ships, and in the twelfth century the 

eastern bank of the Mark was settled.
2
 In the thirteenth and fourteenth centuries Breda flourished 

with prosperity based on shipping and trade that became manifest in the decades around 1350 with 

the construction of a roughly circular brick wall with three main gates. During construction of the 

earliest defensive wall, the river had formed the western border. The eastern bank of the Mark slowly 

moved west because of infill activities and the construction of embankments. The public harbour 

activities were located north of the toll bridge.  In 1333, during a phase of civil war throughout the Low 

Countries, the existing defensive wall was remade in brick, with its western side upon the bank of the 

Mark. The regional market was relocated within the city walls, and goods from the harbour were 

loaded using a city crane.  

In the first half of sixteenth century a new defensive wall (following Italian design) was made that 

incorporated the harbour. This was due to the introduction of heavy artillery and the growing prestige 

of the Nassau Orange dynasty – the royal house of the Netherlands – that had resided in Breda since 

the 1400s. Outside the old defensive wall a quay wall was constructed together with a high bridge at 

the north side of the harbour, which stimulated the development of the western bank. This process 

accelerated at the beginning of the
 
seventeenth century: the high bridge was renewed, the 

Prinsenkade at the west bank established, and the quay redone in bricks topped with natural stone.  

Until the early
 
nineteenth century the harbour plays the role of ‘front door of the city’, a golden age 

that still shows in the representative town houses along the harbour and the Prinsenkade. During the 

nineteenth century the commercial significance of the harbour diminished, due to the increasing 

dominance of rail and later road transport. Thus, becoming redundant, the harbour became subject to 

a public debate about the purpose of water in the city, especially given the potential unhealthy effect 

                                                           

2
 In that period the bank of the Mark was located more to the east, about were now the Visserstraat is located. 

Where the river now passes the historic urban core it was a few hundred meters wide.  

Breda
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of polluted water on the living environment. Parts of the Mark were filled in, stopping circulation of the 

water and exacerbating environmental pollution. In the 1930s plans for a radical traffic breakthrough 

were made in order to establish a north-south oriented car connection between the cities of 

Antwerpen (Belgium) in the south and Dordrecht and Rotterdam in the north. 

Filling in the part of the Mark just south of the toll bridge, realised in 1941, was a first step. On 14 June 

1950 the City Council approved the decision to fill in the harbour, with 18 votes in favour and 17 votes 

against. Despite the strong counter-movement in favour of preserving cultural heritage inextricably 

bound up with the origin of the city, accessibility for cars supporting the economic development of the 

inner city was considered to be most important and the harbour was destroyed in 1964. 

In the 1990s, the decision to fill in the Mark and the harbour was reconsidered, due to a growing 

awareness, appreciation and social recognition of the importance of cultural heritage for the 

attractiveness of the historic urban core, and support of this by commercial interests related to the 

importance of tourism. The high demands related to accessibility by car of the historic urban core had 

abated by that time, and investments at the site had been written off. Thirty years after filling in the 

harbour, consensus about the desirability to restore the harbour was reached. The Nieuwe Mark-

project in Breda (phase 1 and 2), where the harbour was reopened after its filling in 1964, was 

completed in 2008. 

 

1.3. Challenges for the area 

 

In the restoration the original stream of the Mark has only been restored up to the former toll bridge, 

the water is only navigable in part, and one of the goals of the Nieuwe Mark-project – additional water 

storage capacity – has not been fulfilled. Restoration of the Mark south of the bridge (phase 3) is 

hampered by lack of funding (Mouthaan, July 28 2010), although in 2016, expansion of the project 

returned to the political agenda (BN de Stem, February 13 2016; February 22 2016). A second 

challenge is how to preserve the cultural heritage values of the site, while exploiting it as a major 

tourist attraction for Breda. 
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Figure 2: an aerial picture of the Nieuwe Mark-project during the construction of the first and second phase, facing 
southward. The third phase would include expansion further south. Source: BN de Stem, 
http://www.bndestem.nl/regio/breda/debatavond-breda-over-verlengen-nieuwe-mark-1.5724112, accessed 
January 5 2016. 

 

Figure 3: an open street map, showing the street-names surrounding the Nieuwe Mark.  
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2. Planning reform: evolution of the governance and planning of 

the historic built environment  
 

2.1. Evolution of policy 1945-2006 

 

Since the second half of the nineteenth century, the Kingdom of the Netherlands has a three-tier 

system of government: central state, the province and the municipality. Apart from these multi-

purpose forms of government, the Netherlands recognizes one single-purpose or ‘functional’ type of 

government in service of water management: the regional waterboard or water authority, which levies 

its own taxes (Driesprong, 2004).   

Before the Second World War, spatial planning had been the domain of local government (the 

municipality), with local planning departments creating expansion plans that were to be submitted to 

the provincial authority to be checked on their validity, based on requirements in the 1901 Housing Act 

(revised in 1921 and 2015) (Hobma & Schutte-Postma, 2010).  

After the Second World War, the period between 1956 and 1973 was the heyday of Dutch national 

planning.
3
 Lacking a substantial independent budget, national spatial policy was a matter of 

coordination of spatial aspects of sectoral policies between ministries and central government, the 

provinces and the municipalities (Ministry of Infrastructure and the Environment, 2013). A successful 

partner was sectoral housing policy, which had impressive budgets to fight housing scarcity in the post-

war reconstruction era (Brand, 2012).  

Emphasis in planning doctrine was on housing the expanding population into new single-family 

neighbourhoods in completely planned new towns, which would relieve pressure on the existing cities.  

For the urban cores the focus was on traffic circulation and ‘city-formation’: decrease of housing to 

accommodate office space, and widespread introduction of the car. In Breda, this process resulted in 

filling in the old harbour in 1964. 

The oil crisis, and the subsequent economic crisis of the 1980s inspired change in governance and 

planning in the Netherlands: since then national resources related to planning were reduced, and 

statutory powers decentralized. Remaining national budgets allocated to housing policy were focused 

on ‘urban renewal’: upgrading of impoverished and neglected inner city neighbourhoods (since 1985). 

And only in the first decade of the twenty-first century national planning was able to wrestle an 

independent spatial budget from the Treasury. 

Lacking the substantive national budgets formerly allocated to national housing and economic 

industrialization policy, precious funding was concentrated in specific investment projects (Brand, 

2012), for example, from 2000, those promoting ‘spatial quality’. Examples of such national MIRT or 

BIRK-projects (Budget Investeringen Ruimtelijke Kwaliteit) are investments in Amsterdam’s Zuidas, the 

underground railway-tracks of Delft, but also Breda’s new railway-station.
4
 Central government’s 

efforts focused on specific interventions embedded in the multi-annual programme for infrastructure, 

                                                           

3
 Development restrictions to limit urban growth and so-called ‘distributive justice’ were guiding principles up until 

the 1990s (Faludi 1994; De Groot et al, 2010; Borger et al, 2011; Rutte & Abrahamse, 2014). From thereon, urban 
extension projects were designated, elaborated and implemented in a different manner: closer to the larger cities 
with less emphasis on housing for the underprivileged. 
4

 See: http://mirt2016.mirtoverzicht.nl/mirtgebieden/project_en_programmabladen/505.aspx, accessed at 
January 16, 2017. 

http://mirt2016.mirtoverzicht.nl/mirtgebieden/project_en_programmabladen/505.aspx
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space and transport (the so-called MIRT-projects). For Breda, the impact of national policy through the 

MIRT-program becomes tangible through national government’s focus on providing new train stations 

for municipalities for the international high speed train.  

Not surprisingly, from the 1990s onwards, public-private partnership key development projects enter 

the scene, in an effort to pool resources with non-governmental parties. In the 2006 Vijfde Nota 

Ruimtelijke Ordening (Fifth National Planning Memorandum) the approach of gebiedsontwikkeling 

‘area development’ was officially introduced. This is a multiple-phased process where the government 

no longer take sole responsibility for leadership,  but where different sectors of government and non-

governmental parties collaborate and share the risks and benefits of large-scale development.
5
 

Notwithstanding the twists and turns of national spatial planning, the bestemmingsplan (the land use 

plan), remains the key instrument in the tradition of Dutch planning. The local land use plan, 

introduced by the 1962 Spatial Planning Act, was the successor of the traditional expansion plan 

required by the Housing Act (Hobma & Schutte-Postma, 2010). The land use plan determines what can 

be built where and which regulations apply to it. Municipalities are obliged to produce legally binding 

plans for the whole of their territory. Substantive central government policies in other plans by 

influence by means of coordination and negotiation (Ministry of Infrastructure and the Environment, 

2013). Although there are many possibilities to deviate from the restrictions of the land use plan as 

long as the municipality is willing to cooperate, they still allow a large amount of government control 

over the development process, and as such, on spatial change (Buitelaar & Sorel, 2010).   

During the second half of the twentieth century, care for cultural heritage was fragmented into 

separate policies regarding monuments and built heritage on the one hand and archeology on the 

other (Valetta Treaty, 1992, formalized later on in Wamz 2007). The Monumentenwet (Monuments 

Act of 1968; revised 1988) enabled the tools of the urban conservation area and listed monuments. 

The status of urban conservation area enables the municipality to receive funding from central 

agencies to maintain the heritage character of historic urban cores. Building regulations in urban 

conservation areas are strict compared to urban cores without that status. The medieval part of 

Breda’s historic urban core received the status of urban conservation area in the 1960s.  

Cultural heritage policy development in the Netherlands, related to built heritage, reached a key phase 

with the 1999 Belvedere Memorandum (Janssen et al., 2014). In Belvedere, the interests of 

preservation and spatial development were balanced under the motto: preservation through 

development. This was revolutionary, as earlier efforts were aimed primarily at preservation, creating 

an overall belief that conservation and development were adversaries rather than allies (Janssen et al., 

2014). Another key feature of Belvedere was its inclusion of the historical landscape and ensembles – 

the value of separate items of heritage working in concert, including the intangible parts - instead of 

focusing on isolated, tangible items only.  

The narrative of Belvedere emphasized a fashionable planning concept at the turn of the century: 

‘spatial quality’.
6
 According to Janssen et al. (2014) spatial quality was rather weakly conceptualized 

from the beginning, emphasizing overall attractiveness and assuming that heritage of any kind would 

automatically contribute to such attractiveness. Serious studies regarding the reopening of Breda’s 

harbour – project Nieuwe Mark, phase 1 and 2 – start in 1999 as well. 

  

                                                           

5
https://www.rijksoverheid.nl/onderwerpen/ruimtelijke-ordening-en-

gebiedsontwikkeling/inhoud/gebiedsontwikkeling, accessed May 31 2016. 
6
 Ministry of Infrastructure and the Environment (2013) Spatial Planning Calender. The Hague. 

https://www.rijksoverheid.nl/onderwerpen/ruimtelijke-ordening-en-gebiedsontwikkeling/inhoud/gebiedsontwikkeling
https://www.rijksoverheid.nl/onderwerpen/ruimtelijke-ordening-en-gebiedsontwikkeling/inhoud/gebiedsontwikkeling
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2.2. Evolution of policy 2007-2016  

 

The 2007 banking crisis accelerated the trend, evident from the 1980s, towards decentralization and 

deregulation. The 2005 Nota Ruimte, often labelled as the last national planning memorandum, was 

accompanied by the motto ‘decentralize when possible, centralize only when necessary’. Discretionary 

powers for spatial development were to be focused primarily at the municipal level. 

This neo-liberal turn is evident also in the replacement of the original 1962 Spatial Planning Act with 

the 2008 Spatial planning act. The changes wrought by the act can be summed up as follows: 

simplification by integrating of all permits into the so-called environmental permit, and replacement of 

alternative plan-types for different tiers of government by the structuurvisie (structure vision). As such 

the national planning-related memorandums of 2010 and 2011 also have the status of structure 

vision). Both the 2005 Erfgoedwet (Heritage Act) and the upcoming Omgevingswet (Environment and 

Planning Act, to be implemented in 2009), the first focusing on cultural heritage and the second on all 

forms of land use planning regarding the living environment, both aim to simplify regulation by 

replacing a multitude of single-issue acts and regulations.      

For Breda, the foreseen connection with the international high speed train to Antwerp is a key event 

related to (inter)national policy regarding infrastructure, and the concentration of central 

government’s efforts on MIRT or BIRK-projects. The prospect of the international connection – planned 

in 2016 – resulted in a series of plans addressing the spatial development of the northern 

neighbourhoods of the city (2005-2025), collectively addressed as Via Breda.   

The Nieuwe Mark-project in Breda (phase 1 and 2), where the harbour was reopened after its filling in 

the 1964, was completed in 2008 (Gemeente Breda 2001, 2010). To some extent the Nieuwe Mark-

project was related to the Via Breda process, though debate regarding the restoration of the harbour 

had started as early as 1993. The costs of the project, a net total of 29.5m euro were paid from the 

municipal budget. Subsidies – a mere 2m euro - were supplied by central government and EU-funding, 

but the proposed 30 per cent funding from private partners via PPP was not accomplished.
7
  

After 2007 cultural heritage related to the historic urban core remained a top policy item in Breda. In 

2012, the list of municipal listed buildings in the study site area was expanded to include 

Vismarktstraat 28 after an assessment process that started in 2009. According to Alderman of Culture 

Wilbert Willems such “…monuments are key to the city’s cultural heritage, one of the two focal points 

of Breda’s cultural policy” (Breda, 2012).
8
 

 
 
 
  

                                                           

7
 Subsidies targeted research & study costs (including subsidies from the Province and the regional waterboard), 

relocation of underground infrastructure, and financial contribution to spatial-economic investment-projects 
(European subsidy), dedicated to the quay and relocation of underground infrastructure. 
8
https://www.breda.nl/gemeente/nieuws/persberichten/breda-plaatst-zestien-objecten-op-gemeentelijke-

monumentenlijst, accessed December 19 20016. According to Alderman of Culture Wilbert Willems: “Erfgoed is 
naast beeldcultuur een van de speerpunten van ons cultuurbeleid. Monumenten vormen daarin een belangrijk 
onderdeel. Het gaat nu om de laatste objecten van een inhaalslag die we twee jaar geleden gestart zijn om 
gemeentelijke monumenten aan te wijzen.” 

https://www.breda.nl/gemeente/nieuws/persberichten/breda-plaatst-zestien-objecten-op-gemeentelijke-monumentenlijst
https://www.breda.nl/gemeente/nieuws/persberichten/breda-plaatst-zestien-objecten-op-gemeentelijke-monumentenlijst
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 1945-2006 2007-2016 

 

Pivotal events that influenced change Post-war reconstruction; welfare state, 
deconcentration & industrialization policy; 
suburbanization & widespread introduction 
of the car 

1973 first oil crisis 

1980s economic crisis 

1990s internet-based technologies 

Financial |banking crisis 

Smart-phone and social media 

revolution 

2016 national retail crisis 

---------------------------------------- 

2010 municipality of Breda 

‘devalues’ 130.000.000 euros of its 

property 

Policy themes 

National & regional (non-local) 

------------------------------------------------- 

Local (municipality, Local authority) 

1960 - 1966 gebundelde deconcentratie 
(bundled deconcentration)  

1973 new towns  

1985 urban renewal 

1990 mainports, compact cities   

1999, 2004 spatial quality 

1999 preservation through development, 
cultural planning 

2005 urban networks, national landscapes 

2006 gebiedsontwikkeling(area 

development), publiek-private 

samenwerking (PPS) 

2008 national motto: ‘decentraal 

waar het kan, nationaal als het 

moet’ (decentralize when possible, 

centralize only when necessary) 

2012 urban regions with top 

sectors 

------------------------------------------ 

2007 Breda’s first integral heritage 

policy: ‘manageable 

monumentality’ 
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Regulation: national, local 1985 National buffer zones or ‘red contours’ 

limit urban expansion 

1992 Spatial Planning Act 

1961|1988 Monuments Act enables urban 

conservation areas & listed status for 

monuments 

1994 Structuurplan Binnenstad Breda  

2008 Spatial planning act aims to 

deregulate, simplify and 

decentralize planning 

2007 Wet op de archeologische 

monumentenzorg (Wamz) 

2010 Crisis en Herstelwet tries to 

subsidize spatial development 

during the crisis 

2010  Wet algemene bepalingen 

omgevingsrecht, combines 

different permit systems into the 

‘environmental permit’ 

2011 Evaluatie Archeologie Wet 

2012 Besluit ruimtelijke ordening 

requires municipalities to indicate 

heritage values in mandatory land 

use plans 

2015 Erfgoedwet combines 

different sectoral heritage 

regulations 

upcoming Omgevingswet aims to 

combine and simplify regulations 

regarding the living environment   

2000 gebiedsontwikkeling (area 

development) Via Breda targets 

development adjacent to the new 

train station 

2013 Structuurvisie Binnenstad 

Breda 

2013 Bestemmingsplan Binnenstad 

Breda (land use plan)  

Incentives (including financial) 1999 StiR (intergovernmental research 

subsidy local projects) 

2000s Subsidie-regeling stimulering 

herbestemming monumenten (national 

subsidies to find new uses for listed buildings) 

2003|2006 Interreg IIIB, a 

European intergovernmental 

subsidy for spatial-economic 

projects funds construction of 

quays of the Nieuwe Mark 

2004 Maatwerkafspraken 

verstedelijking (intergovernmental 

subsidy for local projects) 

2007 Besluit rijkssubsidiëring 

instandhouding monumenten 

(BRIM) 
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 Table 1: Chronology of cultural heritage policy development related to the historic urban core, including all levels of 
policy making. It has not been assessed whether all of these tools were implemented on Breda’s historic urban core. 

 

  

Direct intervention 2000s publiek-private samenwerking (public-

private partnerships) 

2000s national MIRT-projects focus on key 

railwaystations for the international high-

speed train, including Breda 

2005 municipality of Breda allocates funding 

to commission the Nieuwe Mark-project 

 

Communication and civic engagement   

Knowledge – research, studies  Nationaal Programma 

Herbestemming 
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3. The legal and policy framework in 2016 and beyond 
 

3.1. Policy themes and general goals – national and local  

 

Policy documents covering the period between 1999 and 2016, demonstrate a shifting emphasis from 

regulation and knowledge towards incentives and communication and civic engagement.  Some policy 

themes, however, are persistent. For example, the importance of ‘cultural heritage’ and ‘identity’ are 

structurally emphasized as being of importance for Breda, in order to distinguish its profile from 

competitors, most notably in the tourism industry.
9
  

While being generalistic in 1999, the representation of identity and its relation to cultural heritage 

becomes more site-specific over time. In the 1999 tourist policy, Breda’s identity is still characterized 

by terms like ‘Burgundian’
10

, ‘gezellig’ (cosy, convivial) and ‘shopping’. Since 2000, cultural heritage is 

always portrayed as an asset that is to be employed: ‘an undiscovered pot of gold’  (2007, 7). Since 

2007, in keeping with the 1999 Dutch Belvedere-approach, cultural heritage policy is perceived of as 

inherently spatial. As such, both the preservation and propagation of heritage are done through 

expansion of the so-called urban conservation area, (adaptation of) the land use plan and the permit 

process.  

However, the need to be flexible in the use of physical heritage is always emphasized, a phenomenon 

labelled as ‘hanteerbare monumentaliteit’ (‘manageable monumentality’). In the 2007 cultural heritage 

policy, manageable monumentality (p.8) is described as: 

“The value of listed monuments is not unchangeable: mutations can always occur (…) Point of 

departure is that mutation should be allowed, as long as a monument’s permit is issued. In the issuing-

process, the value of monuments will be assessed, as is their treatment, thus resulting in a proper 

balance between conservation and use.”
11

   

In Breda there is an interesting shift of emphasis from the spectacular, war-focused ‘Spanish heritage’ 

(1999) to Breda’s Royal ‘Nassau heritage’ (from 2007) as being key to identity and city branding. Since 

2007, Breda is consistently branded as Nassau-city, this emphasizing its long-standing relation with the 

Dutch Royal House. 

Another structural theme is the importance of ‘experience quality’ and ‘dwelling capacity’ of the 

historic core in order to increase its attractiveness, especially with regard to (new) residents, leisure 

shopping and short-stay tourism. However, as late as 2013, the issues of sustainability and climate 

change enter the scene, resulting in research by the municipality into the possibilities for green roofs, 

facades and vertical gardens. An interesting policy theme in Breda’s historic city is the development of 

                                                           

9 Only in the 2006 wandering environment policy, the relationship is reversed: suddenly, tourism is there to 

increase historical identity and civic pride, support for amenities en liveliness for the city, instead of the other way 

around. 
10 In the Netherlands, ‘Bourgondisch’ refers to a lifestyle that emphasizes the enjoyment of good-quality food and 

beverages. 
11

 “Beschermde monumentale waarden zijn geen onveranderbare monumentale waarden. Mutaties kunnen zich 
altijd voordoen. Juist omdat deze waarden worden beschermd, zijn daar afspraken over gemaakt (…) Het 
uitgangspunt is dat mutaties moeten kunnen, mits daarvoor een monumentenvergunning wordt verstrekt. In het 
proces van vergunningsverstrekking wordt nagegaan hoe met de monumentale waarden wordt omgesprongen, 
zodat een goede en afgewogen balans kan ontstaan tussen beschermde waarden en gebruikswaarden.” 
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five so-called ‘wandering environments’ since 2005-6: the Visserstraat and the reopened harbour (de 

Nieuwe Mark) are part of the domain called ‘Savage Port’ (Woeste Haven). The wandering 

environment-policy aims to brand areas separately, mostly by inspiring entrepreneurs. The five 

designated wandering environments are for a large part distinguishable from one another through 

their different history (catholic past, monuments from the Nassau era), but also via their use: specialist 

shops, nightlife district. Although the wandering environments were aimed to contribute to the city 

branding of Breda and have received a lot of attention in policy, the intended direct intervention of 

change in public space by the municipality has not been implemented yet. 

3.1.1. Regulation 

The land use plan for the historic core is the key instrument through which the municipality controls 

use and (re)development of the study area. As of 2007, the land use plan for the historic urban core is 

equipped with a dubbelbestemming, a double land use objective. Within the expanded reach of the 

urban conservation area (to include the entire inner city, not just the medieval core), the land use plan 

discourages enlargement of scale via new constructions, the merging of ground levels, and smoothing 

of the roof-landscape within the ‘dubbelbestemming beschermd stadsgezicht’ (double land use 

objective urban conservation area).
12

 In compliance with the 2007 Wamz (Wet op de Archeologische 

Monumentenzorg, Archaeology Conservation Act) a ‘zoning overlay’ is imposed as well, requiring 

initiators of interventions to do an obligatory archaeological survey. These overlays are added to the 

‘main’ land use objectives like ‘mixed use’ or ‘residential’. Valuable ensembles are described in the 

Welstandsnota, and assessment of plans regarding such ensembles is done by an aesthetics committee 

(currently known as Commissie Ruimtelijke Kwaliteit). For any large-scale spatial intervention, an 

inventory and assessment of heritage is required. As mentioned before, Breda expanded its list of 

municipal listed buildings in the historic urban core with 16 properties in 2012 (Breda, 2012). 

Deregulation of planning does play a role in Breda, but seemingly not in relation to the cultural 

heritage around the harbour. The 2013 structure vision does mention relief on the quantitative 

limitation of activities in the historic core by existing policy, as a means to stimulate qualitative 

innovation. Outside of the study site, the municipality has recently started an experiment with a new 

‘regulation-free’ regime in a national pilot-project.
13

  

3.1.2. Incentives (financial tools) 

Financial tools exist in the form of national subsidies available for owners of buildings with a national 

monument status, who require funding for maintenance via tax abatement (BRIM, Besluit 

rijkssubsidiëring instandhouding monumenten, 1996). Property owners of monuments can apply for a 

free subscription of Monuments Watch (MW), if they follow advice of MW, they can also apply for the 

2009 revolving fund. As of 2013, a municipal tourist tax sustains a fund, which can be used by 

‘stakeholders’ to brand and market the thematic profile of the (historic) urban core. 

3.1.3. Direct intervention 

Despite the ambitions laid down in the city-wide comprehensive plan, there seems to be no serious 

future equivalent of the Nieuwe Mark-project, where the municipality bears the costs of a large 

intervention. The 2013 structure vision identifies ‘the centre’ (of which the boundaries are stretched 

                                                           

12 Architectural policy differs between consolidation and transformation-oriented areas; integration of new 

architecture in the historic core is possible as long as elevation of eaves is avoided and scale and size match the 

environment. 
13 The purpose of this pilot is to encourage societal (non-governmental) initiative to initiate development in an 

abandoned former industrial site.   
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compared to the 1993 structure plan) as a key redevelopment site. But apart from investigating 

resources for the implementation of Nieuwe Mark phase III (implementation 2023-26), no municipal 

funding is allocated. Breda does allocate money to improve spatial quality of public space (for example 

regarding the projects of Lange Stallen en Gashuispoort) but also by investing in green amenities 

(Seeligterrein, Nieuwe Mark) and infrastructure (Noordelijke Randweg). Illumination of certain objects 

and neighborhoods seems to be structural form of direct intervention with the municipality as 

commissioner: it was part of Breda’s first integral heritage policy (2007), and of the 2013 structure 

vision for the inner city as well.  

3.1.4. Communication and civic engagement  

Civic engagement becomes increasingly well established in planning and management of the historic 

urban core. The most recent and sophisticated example is the engagement process called City Making 

(2013), related to the municipality’s 2013 citywide comprehensive plan and its inner city focused 

elaboration. The aim is to collectively investigate the declining position of the Breda’s inner city in the 

retail market, with residents, property owners, politicians, colleges, the retail platform and the 

entrepreneurial fund. The goal is to translate a commonly shared problem analysis into a form of inner 

city management. Marketing, lack of a distinctive profile, and better maintenance of public space are 

part of this. The preliminary results are known as Het Verhaal van Breda (The Story of Breda). 

Regarding heritage, inhabitants and property owners – but mostly experts and non-governmental 

organizations - were involved with information gathering in a project called Breda’s Cultureel Erfgoed in 

Beeld (including experts in local history, museums, neighbourhood and village councils). A yearly 

newsletter portraying heritage is published, and knowledge is shared through books, reports and the 

interactive site Archeo | Erfgoed Web. The heritage experience is increased by an app, developed by 

the municipality and the local centre for architecture (Gebouw F): Urban Augmented Reality. Related is 

the Soundwalk audiotour for the wandering environments. 

3.1.5. Knowledge – research and studies 

The 2007 cultural heritage policy emphasized the importance of a decent inventory of heritage, 

pursued by a completion of construction history inventory, the cultural heritage landscape assessment, 

and storage of architectural and archaeological knowledge in one repository. Also, cultural history 

(impact) assessments (CV and CHER) are to be used to guide spatial development. Expert staffing was 

also financed. In service of the new cultural heritage policy, expected in 2016, a further comprehensive 

assessment of cultural heritage is being undertaken. According to Marc Berends, supervisor of both the 

new and the old heritage-policy (2007), emphasis is on detailed, knowledge-based maps 

demonstrating heritage values under- and above ground. This includes an assessment up to the first 

decade of the 21
st

 century of heritage. This is exceptional for Dutch practice as the national inventory 

of the built heritage currently stops at the post-war reconstruction period. Furthermore, one could 

argue that the joint investigation of the City Making process is also a form a research, as diverse parties 

are involved as investigators of the issue at hand. City Making also aims to create an independent 

platform of property owners and tenants, with the municipality as a silent partner, which manages a 

database of properties and initiatives, and offers advice to entrepreneurs.  

3.1.6. Institutional innovation 

City Making also aims to create an independent platform of property owners and tenants, with the 

municipality as a silent partner, which manages a database of properties and initiatives, and offers 

advice to entrepreneurs. In that sense, it can be seen as a new partnership, a form of institutional 

innovation. The 2013 structure vision describes as “a collaborative effort, facilitated by the municipality 

but performed by stakeholders wherein the city’s key values – leisure, culture, retail, events, recreation 

and heritage – are applied in concert.” 
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3.2. Future trajectory of policy  

 

According to coördinator Stedelijke Kwaliteit (coordinator Urban Quality) Hans Thoolen, a new form of 

plan development is on the rise, where (corporate) property owners of large sites and the municipality 

jointly share the costs for feasibility studies for regeneration and development initiatives (often with 

the help of consultants). Thoolen has been involved with Breda’s spatial development for almost two 

decades. 

This, however, is not relevant for the historic urban core. As the first and second phase of the Nieuwe 

Mark-project have been completed – the reopening of the harbour – with plans exist to extend the 

water further south (2023-2026). In 2016, the international high speed train from Antwerp will stop at 

the new station (completed 2014). However, in 2010 the municipality has ‘devalued’ its property 

portfolio by 130m euro in response to the crisis on the real estate market.
14

 This limits the financial 

resources of the municipality to a large extent, and has been accompanied by compulsory 

redundancies in the municipal workforce. This resulted in delay of Breda’s updated cultural heritage 

policy, which has been overdue since 2015.   

Nonetheless expansion of the Nieuwe Mark has returned to the political agenda. Return of the water 

between Tolbrug and Vredeburchsingel was part of the administrative agreement of the new City 

Council in 2015 (BN De Stem, February 22 2016). In response to a debate in Stadssociëteit De Gouden 

Cirkel (City Society Club) in February 2016, the responsible Alderman Alfred Arbouw said that feasibility 

studies started in 2010, will continue. Among others, a key purpose of the 500 metre expansion of the 

water is to allow navigability of canoes on the Nieuwe Mark – an issue that ought to improve the 

attractiveness of the harbour, which is a desire of restaurant and café-owners at the site (Mouthaan, 

2010). However the sale of the Seeligterrein site, required to finance the project, plus the additional 8-

20 million euro direct investment of the municipality, still need to be realized.  

As of 2017, Breda’s new heritage policy, overdue since 2015, is expected. Despite the delay the draft 

plans for this document have been nominated for the BNG Bank Erfgoedprijs, a national prize issued on 

a yearly basis since 2010 for the best municipal heritage policy (BN De Stem, October 19 2016). The 

content of this “distinctive local heritage policy” however “…remains to be seen until the first months 

of 2017”, according to the responsible Alderman Marianne de Bie. 

 

 

 

 

 

 

                                                           

14 The critical condition of Breda’s municipal Grondbedrijf (Real Estate Operations Department) were subject of 

painful political debate, as is demonstrated by the questions put forward to Mayor and Aldermen by the political 
faction of D66 on September 29, 2010. The official reply can be accessed at  
(https://www.breda.nl/data/files/formulieren/antwoord2010-22185.pdf).  
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Table 2 Summary of policy and action for management and planning of the historic urban core 

Type of modification they seek 

(WHAT)  

Tangible at Intangible attributes  

Policy themes  

‘manageable monumentality’, 

aspriring to match compatible uses 

with tangible heritage, also to avoid 

vacancy of listed monuments 

‘manageable monumentality’, 

aspriring to match compatible uses 

with tangible heritage, also to avoid 

vacancy of listed monuments 

Regulation 

Translation of the urban 
conservation area status into the 
land use plan restricts changes to 
physical fabric 

Double land use objective in the 
land use plan requires assessment 
of heritage values when deviation is 
requested 

 

Incentives (including financial tools) 
National subsidies for maintenance 
of monuments (BRIM) 

 

Direct intervention tools Construction of dwaallichten 
(subtle lighting) near the harbour, 
which increases attractiveness of 
the site 

 

Communication and engagement tools Soundwalk audioguide-app makes 
heritage information available, 
targeting tourists 

Soundwalk audioguide-app makes 

heritage information available, 

targeting tourists 

Knowledge tools Two comprehensive cultural 
heritage maps 

 

Institutional innovation – e.g. new partnerships City-Making process: a joint 
investigation that includes 
entrepreneurs and other 
stakeholders in creating and 
implementing policy to increase the 
city’s attractiveness within the 
(historic) urban core 

Appointment of an independent 
‘wandering manager’, who matches 
initiatives with opportunities for 
use 
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4. Change in the cultural heritage of the area  
 

According to Marc Berends, a municipality-based expert in charge of heritage policy, most spatial 

change at the site is a spin-off of the reopening of the harbour due to the Nieuwe Mark-project in 

2008. This spin-off could be labelled as clustering and upgrading of hospitality facing the harbour. Public 

space has been upgraded in the wake of the project. Surveillance cameras have been installed to 

guarantee the safety within the ‘nightlife’-district along Haven, Vismarkstraat, Havermarkt and 

Visserstraat. Also, (many) listed buildings have been equipped with signs that indicate information on 

the heritage app. Map 1 shows buildings where (single or multiple) physical changes took place, with 

dots indicating the types of changes based on the issued permits since 2000. The largest morphological 

changes were the return of the water of the Nieuwe Mark itself, the replacement of two new bridges 

(the Hoge Brug, designed by Eloi Koreman in the north, and the Tolbrug with its see-through window 

showing the difference in water levels in the south) and the construction of shielded terraces along 

Haven. Figure 4 demonstrates the amount and type of permits issued per year. 

 

Figure 4: the number and type of physical changes per year, based on the permits issued by the municipality from 
2000 and 2016 for the blocks and facades surrounding the Nieuwe Mark-project of Prinsenkade, Haven, 
Vismarkstraat, Havermarkt, Visserstraat and Tolbrugstraat. The codes in the legend represent change in rear façade 
(RF), interior (I), front façade (FF), demolition (D), renovation (R), (completely new) building (B), roof (RO), (new or 
replacement of) signage (S), evacuation exit (E) and public space (PB). 

 

4.1. Physical change  

 

A reconstruction of physical changes within the study site based on permits issued by the municipality 

since 2000, confirms Berends’ expert assessment to some extent. In the 2000-2016 period, about half 

of the buildings along the harbour, and many properties along Vismarkstraat, experienced some form of 

physical change. In Visserstraat and along Prinsenkade activity was less profound, while changes in 

shopping street Tolbrugstraat focused almost exclusively on (re)placement of signage. Physical change 
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was dominated by changes to the interior of buildings, (replacement of) signage and minor changes in 

front facade. As a rule, changes in interior, façade and signage occur in the same building: 

approximately 20 addresses demonstrated multiple changes. In four cases (Prinsenkade 4, Haven 3, 5 

and 21) a combination of changes to interior, façade, signage and sometimes rear façade and roof 

were recorded. At Prinsenkade 4 an entire (seemingly mixed-use) structure was demolished and 

replaced by a modern office building. During the renovation of listed monument Haven 2, changes 

were wrought in the façade and the interior: dormers were added to the roof. At another listed 

monument - Haven 5 - the interior, rear and façade were altered to accommodate a restaurant. Big 

changes also occurred at Haven 21, where the old brewery and the original fish market currently house 

a restaurant and club. The many changes in interior along Haven, Havermarkt and especially 

Vismarktstraat reflect the mixed use-character of the study-site, especially the continuous upgrading 

of café’s and restaurants. Likely, the many interior-changes in nightlife-street Vismarkstraat are part of 

the upgrading process in the hospitality scene mentioned by Berends. However, the bulk of the physical 

changes at the study took place before the completion of the Nieuwe Mark-project in 2008 and the 

onset of the global financial crisis: 80 out of 117 permits were issued before that time. Change in public 

space (pavement and such) commissioned by the municipality was also finalized before 2008. 
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Figure 5 Physical change in the Nieuwe Mark based on permits issued in the period 2000-2016. Morphological 
changes are dominated by the Nieuwe Mark-project: the two bridges and the return of the harbour. 
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4.2. Changes in functions and activities  

 

Functional change at the study-site demonstrates a shift from shops and offices towards cafés and 

restaurants along the harbour and the Vismarkstraat.
15

 The map demonstrates current use (based on 

the BAG-viewer by Kadaster, accessed January 3 2016) and indicated properties where functional 

change was recorded; the graph shows when and what kind of use took place. This functional shift, 

clustered in the north-eastern corner of the study-site, happened between 2006 and 2008, with a peak 

in 2007. In 2008 the transformation of the Nieuwe Mark from traffic zone to a harbour was finalized, 

too. After 2009 only functional changes to residential were registered. In general, these changes 

occurred in the southeast, primarily along Visserstraat. Compared to 2000, the northern half of the 

Vismarkstraat demonstrates a stronger emphasis on cafés and restaurants in 2016 while the 

Visserstraat has received a more residential status. The Tolbrugstraat, with its orientation towards 

retail, experienced no functional change and remains a shopping street. Nonetheless interviews (see 

section 5) demonstrated a concern about vacancy here. Strikingly the functional shift towards a more 

leisure-oriented profile of the Nieuwe Mark-site took place during the transformation of the harbour: 

after 2008 this development came to a complete standstill. Nonetheless with the conversion of Haven 

21 and Vismarkstraat 28 to hospitality, both listed monuments at the crossroads of Haven and 

Vismarkstraat, the experience of the site as a leisure and nightlife-district may have been 

strengthened.    

 

 

                                                           

15
 Overall, 11 permits indicate functional change - although the original use could not always be reconstructed. 
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Figure 6: Current land use and land use change of the Nieuwe Mark based on the BAG-kadaster files, with dots 
indicating the parcels where change of use has been recorded in the 2000-2016 period. 
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Figure 7: Number of permits issued indicating functional change. Not all permits register the original use before 
change. After the financial crisis and the finalization of phase 1 and 2 of the Nieuwe Mark change in use focus on 
residential uses, while during the pivotal years, changes towards hospitality dominate. 
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5. How people experience the place and changes  
 

5.1. Citizens’ sense of place 

 

Sense of place for the study-site was studied based upon the analysis of 24 structured interviews with 

randomly selected users, answering five questions. What do you like about this place (Q1)? Why do 

you come here (Q2)? What has changed (Q3)? What do you imagine for the future of this place (Q4)? 

What would you like to keep (Q5)? The questions were open, allowing respondents to refer to any 

aspect of the place, including physical elements, non-physical connections and personal bonds. 

Heritage was not named specifically, allowing the subject to surface naturally.  

The majority (58%) of the respondents were relatively young (19-28 category), followed by 21% in the 

60-79 category.
16

 With one exception, all were residents of the city. Next to housing and working, most 

of the respondents used the city centre as a place of leisure: to meet and shop. One respondent 

owned a business on or near the Nieuwe Mark-project.  

Regarding sense of place – what citizens perceive of as being of value in the historic urban core – 

intangible elements dominate slightly over tangible ones.
17

 Among the first round of interviews, 11 out 

of 19 mentioned physical elements such as ‘city centre’ (3) or ‘city’ (5) in their answers. 13 out of 19 

related the concept of the city centre to intangible elements such as ‘cosiness’ (4) and ‘atmosphere’ (3) 

or the friendly people, who know each other due to the size of the city (6).  

Among the participants only 7 out of 24 recognised physical changes in the historic environment in the 

area at some point during the interview - when they did, it was the comparably large change of the 

return of the harbour. With the exception of the 60-79 age category – who all remembered both the 

filling of the harbour and its return – only 5 out of the 19 other respondents mentioned the canal.  

Three of these (all in the 19-28 age category) thought this change valuable for sense of place, while the 

remaining two – the sole participants in the 45-59 and 30-44 age categories, including the one business 

owner – valued it as negative. When valued as positive, the Nieuwe Mark is not deemed very 

significant as a physical change:    

“I remember there was a parking here. The canal is much better; there is boat on it. The 

biggest change I remember is the new central station and the park.”  

When valued as negative, it is mostly because of the associated loss of parking space and 

customers for the shops:  

“..,the canal is not good for us, there are no customers anymore. The parking is far and no one 

comes here. The rents are becoming higher, more cafés and restaurants have opened”.  

Indeed, factors that contribute most to the respondents’ sense of place are related to use. Such 

changes in use – transformation of shops and cafés and restaurants, and vacancy of shops – were 

                                                           

16
 After an initial survey of 19 respondents, where the age category of 19-28 was overrepresented, a second 

survey of 5 was added with the single age group of 60-79. 
17

 Tangible heritage IS 'valued' as part of sense of place, while intangible heritage like traditional practices and 

festivities were not mentioned at all. For the Nieuwe Mark-case intangible heritage seems to be focused on 

ambience, use and atmosphere. 
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mentioned by virtually all respondents as contributors to sense of place, and changes to these were 

recognized more often then those to the historic environment.  

 

Figure 8: Key items mentioned during the interviews. Items were flagged in all interviews, and those that repeatedly 
surfaced in the survey were included in this table.  As the Nieuwe Mark was not always mentioned, that bar does 
not reach the sum of 24 respondents. 

Transformation in retail and hospitality (smaller independent ones to large brand stores, cafés catering 

to a younger population), parking issues and vacancy are mentioned often in responses. 

“The parking moved and there are fewer people walking the streets. Shops are becoming 

empty, now we have 10 empty shops, 2 years ago it was even 17” 

“It is getting busier here in Havermarkt, some cafés are closing but new bars with new 

concepts are coming instead, which is very nice. Visserstraat however is a very empty street 

with some nice clubs, very quiet and dead!”  

Five respondents related change in parking regime to vacancy and/or change in use. 

“The parking has changed, after that almost twenty shops were closed (…) parking is 

expensive. The canal is nice, but much less people are coming to the area.” 

Thus, a striking issue emerging from the interviews is that the most often mentioned value that 

respondents attach to the historic urban core is use, the number and type of shops, parking 

possibilities and activities (Q1, Q3). Only in the 60-79 age category other changes to the historic 

environment than the return of the Nieuwe Mark were mentioned, including smaller changes to listed 

monuments, or the replacement of modern buildings in Visserstraat and Nieuwe Prinsenkade. This 

could be related to the fact that indeed limited changes took place after 2008, while the majority of 

the respondents fall into the 19-28 age category.  

A second issue emerging from the interviews is that the historic features of the urban core are 

mentioned more often when the topic of future change is discussed, 13 times out of 24 (Q4, Q5, see 

also Figure 8). Only two respondents indicated explicitly that the historic environment was not 

important to them:  
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“I don’t care so much about the buildings”  

“I don't have any feeling about the buildings or even church” 

For the majority however the historical atmosphere or ambience were important and worth 

conserving. Tangible elements like ‘old buildings’ were mentioned:  

“I like the old feeling of the city (…) I want to keep (it), as well as the old and historical 

atmosphere” or “I like old buildings, the Nieuwestraat has changed, and it is very nice now.” 

It could be that the striking difference in presence of heritage issues in Q1 (what do you value) and Q5 

(what would you like to keep) can be explained by the fact that the existence of heritage in the urban 

core is considered self-evident, and only becomes an issue when its continuity is questioned.  

Summarizing, in these interviews factors that relate to use contribute most to sense of place, and even 

big changes to tangible cultural heritage (the historic environment) are often only recognized and 

assessed based upon associated changes in use.  

 

5.2. Professionals’ sense of place  

  
When the abovementioned findings are compared to the professional discourse emerging from the 

analysis of policy documents and the two expert interviews (see §3), a pattern emerges. First, there are 

similarities. Both citizens’ and professionals’ sense of place – what is valued – emphasize use and 

ambience of the historic urban core as being key. Citizens’ appreciation of use and ambience are 

reflected in the policy for the wandering environments. Tangible elements, represented most clearly by 

listed buildings, are also valuable and need to be preserved, an issue reflected in the increased 

regulation following from existing heritage policy like the expansion of the urban conservation area, the 

listed buildings, and the assessment procedures enforced by the land use plan.  

The concern with use – manageable monumentality – is reflected in heritage policy too, as is the issue 

of vacancy, which is studied in the new heritage policy expected in 2017. To that extent citizens’ and 

professionals’ sense of place run parallel, and policy and experience of citizens appear to be mutually 

influenced.  

However, there are striking differences too. First and foremost, almost half of the respondents who did 

remember the return of the harbour express disappointment with the project’s effect on the 

attractiveness of the study site – after all, the key goal of the Nieuwe Mark-endeavour.
18

  

Second, where the professional’s sense of place emphasizes the importance of a recognizable past for 

Breda distinguishing it from other cities (for example by its Nassau-heritage), none of the citizens 

mention this. So in this case, even ambitious heritage-projects like the reconstruction of the harbour, 

there is no indication that active heritage policy boosts collective memory – as in fact, most 

respondents did not remember change at all.  

  
                                                           

18
 While sometimes being blamed outright for lack of customers (reduction of parking), flaws in the execution of 

the project like the lack of trees, windiness, lack of activities on the water due to its limited navigability, were 

mentioned as causes by the respondents in the oldest age category. This is also the only mention of authenticity, a 

key item in professionals’ sense of place (according to heritage policy), in the citizens’ perception.  
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6. The management of change  
 

6.1. The process of managing change  
 

In the period between 1999 and 2013, the role of non-governmental actors and agencies in spatial 

policy affecting the historic urban core has become larger and more diverse. The impact on built 

heritage of Stadsherstel, a shared stock company with a societal goal, may increase due to extremely 

low interest rate currently provided by banks (interview Eloi Koreman, June 2016). Stadsherstel buys, 

renovates and leases constructions with monumental value using stocks, and stock investment has 

increased due to its comparably high interest.  

In 1999 and 2007, public support is acknowledged as a precondition of policy success. Yet, involved 

non-governmental actors tend to be professionals and organizations. Archeologists and historians are 

involved for their expertise (a think-tank) and the chamber of commerce or the association for the 

inner city are involved in a temporary, collective effort to organize visitor management. In 2005-6, 

when the policy for the wandering environments is developed, the municipality acknowledges its 

limited action range. It can inspire and facilitate, but only to the extent that inhabitants and retailers 

support that vision - they have to bring in ideas and expertise, and contribute through action to the 

implementation of the listed course of development.  

To support this type of cooperation an independent intermediary between the municipality and 

entrepreneurs has been appointed, using municipal funding, and based at the local Retail Platform. 

Since 2013, a quango in the shape of a foreseen platform for property owners and tenants with the 

municipality as a silent partner is active. It manages a database of properties and initiatives, and offers 

knowledge and advice to entrepreneurs. Thus the scope of involved parties broadens to include (non-

expert) individuals next to collectives.  

Another municipal tool to stimulate action by non-governmental parties is the pilot project for a web 

shop service system for urban distribution, to be established via 150,000 euro loan to be repaid 

through revenues. In a comparable way there is an intention to employ the tourist fund to support 

stakeholders to brand and market the urban core’s profile. 

As off 2016, private sector interests are more involved in the planning process, especially in large-scale 

abandoned industrial sites, where they jointly create plan studies with the municipality. The property 

owner contributes to the study costs by hiring consultants to perform studies that support the 

municipality’s efforts.  

Nonetheless it needs to be emphasized that the involvement of civic society in general, and that of 

private parties in specific, is not a completely new phenomenon. In the debate regarding the Nieuwe 

Mark-project, which started as early as 1993, civil society was involved as well: the manuscript De 

Nieuwe Rivier (1999) created with explicit support of local architect and chairman of the inner-city 

residents association Eloi Koreman, was decisive in the municipality’s decision for a preliminary design 

in 2000 (Van der Toorn Vrijthoff, 2007). Private parties supported the creation of De Nieuwe Rivier-

manuscript though, strikingly, none of these were involved in the final execution of the project. 

Thus, the broadened scope of collaborative efforts supported by the municipality seems to be an 

ongoing process, rather than a novelty. However, a new factor could be that in contrast with the 

original Nieuwe Mark-project, involvement of non-governmental parties happens at the explicit 
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invitation of the municipality. Rather than being consulted, these parties participate in both the writing 

and the implementation of spatial policy.  

 

6.2. The reasoning in consideration of managing change   
 

Relaxing policy restraints in the management of change is clearly a trend  in Breda, also regarding 

(tangible) heritage, despite its strengthening of overall assessment and protection since the last 

decade (see §3).  

The general reasoning, as expressed in the city’s 2013 structure vision, is that relaxation of restraints is 

required to create room for initiatives, which are needed to facilitate improvement of the historic urban 

core’s attractiveness (2013). This is a key challenge for Breda as lack of attractiveness is identified as 

the main explanation of the steep decline in visitors.
19

 Legal frameworks for temporary use - an 

example of relaxation - are explored to fight vacancy, also as part of the renewed heritage policy 

expected in 2017. The goal to increase the attractiveness of the urban core is also the main driver 

behind the City Making-process. Engaging partners in policy and implementation, and encouraging 

initiative and even responsibility of non-governmental parties in the management of change is key.  

The overall goal is to increase attractiveness by strengthening Breda’s profile; engagement is a means 

to achieve this. Historical spatial quality is an asset to distinguish Breda from other towns. This is to be 

achieved through ‘cherishing the quality of physical (tangible) space’ and by deploying it through 

maximizing opportunities for use, according to Marc Berends. Built heritage is to be programmed with 

functions (that is allocated uses) that fit site and history, in compliance with heritage policy. 

Thus attractiveness resulting from both tangible heritage and its use continue to be key to the 

management of change in Breda’s historic urban core. This is a policy of long standing. De Nieuwe 

Rivier already regarded the key role of the harbour for Breda’s heritage, and its potential for spatial 

quality, as the main motivation to invest in 1999.  

This reasoning is demonstrated by the recent permit issued for the listed monument at Haven 5 in the 

summer of 2016 (permit no.20160934). The permit grants deviation from the preservation-geared land 

use plan, in order to replace wooden window frames by a foldable façade on the ground floor. The 

listed status has been granted to the building based upon a collection of features that excluded the 

façade, which had been modernized. 

According to the permit, in order to grant deviation from the conservative land use plan, the “interests 

of the user (use of the building, in this case by a restaurant) and the monument (preservation of 

heritage values) have to be balanced”. After comparing aesthetic and heritage policies (Welstandsnota 

2004 and Erfgoedverordening 2011), the aesthetics committee (Commissie Ruimtelijke Kwaliteit) has 

ruled that: “…no heritage values will be lost as a result of the implementation of the foldable façade” 

(permit no.20160934).
20

  

In summary, the reasoning does consider tangible cultural heritage explicitly, and intangible cultural 

heritage only to the extent that it contributes to the historic urban core’s attractiveness: in this case 

expressed as the potential for use. This reasoning compares roughly to the sense of place of citizens 

and professionals, both of which emphasize use of heritage as being key. 

                                                           

19
 Multiple day tourism by contrast, is on the rise. 

20
 Municipality of Breda, permit no.20160934. 
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7. Conclusion: The consequences of planning reform and 

physical change for tangible cultural heritage and sense of 

place  
 

This paper has pursued two tracks: first, how planning reform has affected heritage management in 

Breda’s historic urban core, with a focus on the 2006-2016 (post-financial crisis) period. Second, how 

physical change has affected sense of place, and the role that tangible cultural heritage performs in this. 

It is not possible to relate (change in) heritage management to sense of place via physical 

transformation in this case-study. The 2008 financial crisis, subsequent planning reform and change in 

the vicinity of the Nieuwe Mark has been too limited to demonstrate actual differences in the 

reasoning in consideration of managing change, or to inspire (a new) sense of place.
21

 However, it is 

possible to link the actual heritage-motivated intervention of the Nieuwe Mark to citizens’ sense of 

place, and to compare this to the professional narrative that supported it. 

i) How is the governance and planning of the historic urban landscape changing?  

Despite the general trend in planning reform in Breda, which can be described as a move towards the 

relaxation of policy restraints and pooling of limited municipal resources with knowledge and funding 

from non-governmental parties, heritage in Breda’s historic urban core seems to be more regulated 

than in the early 2000s. The municipality’s role has changed stepwise from being the single 

commissioner for large-scale spatial interventions to inspirational leadership, information-gathering 

with stakeholders and non-governmental parties, and support of development alliances.  

Although austerity measures do play a role in Breda, the municipality continues to pursue a progressive 

heritage policy with multiple efforts to assess heritage values, and to increase awareness. This is 

demonstrated by its recent nomination for the BNG Bank Erfgoedprijs. In part, these efforts seem to be 

driven by a growing appreciation of heritage as an economic asset for the city’s future development. 

However, an existing tradition of heritage values plays a role too, as municipality-based heritage-expert 

Marc Berends has pointed out: “…such state of mind has always been close to the surface in Breda and 

probably many other Dutch historic urban cores”. The active role of the inhabitant’s association for the 

urban core and its emphasis on heritage, personalized by chairman Eloi Koreman in the plan phase of 

the Nieuwe Mark-project, testifies this.
22

 

Overall in terms of policy it seems that heritage in the broadest sense of the concept remains to be 

well guarded in Breda. The tangible components of the historic built environment are protected and 

regulated increasingly through land use objectives and regulations, and taken into account in spatial 

procedures if they deviate from the existing land use plan.  

                                                           

21
 The majority of the spatial changes took place during the construction of the Nieuwe Mark and before the 2008 

financial crisis. That spatial change can be described as replacement of infrastructure and parking by water and 
terraces, clustering (and upgrade) of restaurants and cafés along Haven and the Vismarktstraat at the cost of 
offices and shops, and vacancy of shops. Whether these changes can be considered as a spin-off of the Nieuwe 
Mark-project, as some respondents do, remains unknown. 

22
 Relatively new however, is the awareness of especially built heritage as an added value for real estate projects 

with (amongst others) commercial real estate parties. This may encourage awareness and preservation of (built) 
heritage in the future. 
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Procedures still allow for deviation of the preservation-oriented spatial regimes, also when a listed 

monument is involved. The recent example of Haven 5, where adaptation of the façade was allowed in 

order to accommodate (change of) use is an illustration. The Belvedere paradigm ‘preservation by 

development’, which emphasizes the need of use of tangible heritage, is applied here. The importance 

of use is also stressed in the municipality’s future plans to address vacancy of monuments as a key 

policy. ‘Manageable monumentality’ remains a key item. 

Despite the reduced role of the municipality as a direct commissioner of ambitious spatial projects and 

its lack of funding, the subject of expansion of the Nieuwe Mark-project has recently returned to 

Breda’s political agenda. The project, far from being financially feasible, needs to increase the 

navigability of the water in order to boost the harbour’s attractiveness. This could be explained by the 

recent economic recovery, or by the urge to realize the original project’s ambitions – as indeed the 

interviews with citizens in section 3 and the municipality’s evaluation (Mouthaan, 2010) reveal that the 

current state of the harbour is not as attractive as anticipated during its inception in the 1990s.  

These findings suggest that the evolution of heritage management in Breda since 2000 has continued 

and strengthened its alliance with spatial policy. Within the historic urban core, the land use plan 

translates tangible heritage values into regulation, and enforces mandatory assessment of these values 

in the case of change, building on an ever-expanding database of knowledge. Thus, it seems that 

despite post-financial crisis reform, heritage values of the historic built environment are not being 

compromised, but rather increasingly protected following the ‘spatial track’. 

ii) How are relationships between the physical built environment and the intangible cultural heritage 

considered in the governance of urban heritage? 

Although heritage receives attention in all its varieties in Breda’s progressive heritage-policy, it appears 

that intangible aspects like traditional practices, festivals and so on, seek a separate alliance with 

cultural policy. Pursuit and dissemination of knowledge in books, newsletters, events and even apps aim 

at increasing awareness of inhabitants, visitors and entrepreneurs in Breda, emphasizing the intangible 

component.  

When the professional narrative that has supported the intervention of the Nieuwe Mark-project is 

considered, there seems to be no explicit relationship between the physical built environment and 

intangible cultural heritage in the sense of activities, traditional practices and such. Possibly it is 

assumed that tangible heritage automatically provides a ‘coat hanger’ for intangible, and safeguarding 

the first will therefore benefit the second. However what does feature prominently is the assumption 

that the tangible value of the historic built environment will more or less automatically contribute to a 

‘historic spatial quality’, and therefore to the attractiveness of the place. This features prominently in 

Breda’s heritage policy, and in the reasoning supporting the reconstruction the Nieuwe Mark, 

intangible attributes like the authenticity and the history of Breda’s origins, were a key motivation (Van 

der Toorn Vrijthoff & Oudshoorn, 2007). 

iii) What is citizens’ perception of sense of place? What factors contribute to their sense of place and do 

they recognise any changes in the historic environment that affect sense of place? 

The investigation of citizens’ sense of place reveals that its relationship with change in the physical 

environment is not straightforward. In citizens’ perception, factors that relate to use contribute most to 

sense of place. Change and rotation of shops, the advance of hospitality catering to a younger 

audience, and most of all vacancy top the list of factors contributing to sense of place. Even big 

changes to tangible cultural heritage – like the return of the Nieuwe Mark - are often only recognized, 

and even assessed based upon associated changes in use.  
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Findings within the sense of place-survey are somewhat obscured by the prevalence of young 

respondents, the small size of the sample and by the experimental nature of the interviews. Many 

respondents simply don’t remember radical changes near the filled-in harbour, and more recent large 

interventions near the train station. Although we should be careful with drawing conclusions, the 

outcome indicates striking findings. 

Based on the survey, it seems that even a large-scale heritage-inspired spatial intervention like the 

reconstruction of the harbour did not obviously contribute to a straightforward awareness of historical 

values within sense of place; nor did it succeed in achieving the presumed attractiveness via 

improvement of ‘historical spatial quality’: in the assessment of sense of place, historical values don’t 

play a determining role, nor does the history of the site matter explicitly to the respondents.  

Spatial intervention that ought to impact tangible heritage positively (the return of the harbour) before 

2008, nor continuous dissemination of knowledge regarding heritage after that, seems to have 

substantially increased the role of heritage values as part of sense of place. Not one respondent 

mentioned Breda’s origins as a harbour city, or the importance of the site as the origins of the town.  

Moreover, respondents expressed disappointment with the attractiveness of the harbour. Some of 

these issues may be tackled if the Nieuwe Mark-project is completed. Nonetheless, investment in 

tangible heritage values does not automatically result in increased attractiveness, in the perspective of 

the respondents. 

What lies at the root of this discrepancy between citizens’ and professionals’ perception of sense of 

place and the role that tangible heritage plays in it, remains out of the scope of this study. However it 

could be that many citizens consider the existence of heritage as self-evident, as indeed heritage values 

surface more often when the topic of future change is discussed. Additionally, citizens may judge the 

purpose of heritage on its contribution to daily life on the neighbourhood scale, whereas policy-makers 

tend to emphasize the bigger, abstract picture of the city’s overall performance.  

iv) How best can policy makers and other stakeholders take account of sense of place in the 

management and planning of the historic urban landscape? 

The severe slow-down in spatial change in the vicinity of the Nieuwe Mark-project within Breda’s 

historic urban core after the onset of the 2008 global financial crisis, prevents a full understanding  of 

how planning reform (towards intensified, yet flexible regulation) and spatial change in concert have or 

will affect sense of place. Thus, no direct correlation can be demonstrated between (change in) 

management, spatial change and sense of place.   

The relation between (change) in tangible heritage and sense of place remains somewhat opaque. The 

majority of the respondents recognized the historical environment as something of value that ought to 

be retained, but did not register specific changes to the historic built environment unless these were 

associated with changes in use. In fact, respondents that remembered the reopening of the harbour 

emphasized negative associated changes in use, or insisted that reconstruction ought to have been 

performed in a different manner more true to the original harbour.  

Thus, interviews suggest that sense of place is mostly determined by opportunities for use: this is what 

makes people experience it as attractive or non-attractive and tangible heritage as valuable or non-

valuable; or judge the success of a progressive heritage-project like the harbour. 

In that sense, Breda’s current policy on ‘manageable monumentality’ and planning reform towards 

intensified yet flexible regulation that emphasize the importance of use – balancing it with an 

increasingly thorough assessment of heritage values, is an appropriate strategy when sense of place is 

to be taken into account. Nonetheless it seems that contemporary heritage-motivated projects like the 
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Nieuwe Mark could consider the associated changes in use – like parking and traffic - on the local 

neighbourhood scale, more explicitly.  
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