FROM POP-UP TO PERMANENT: A CASE STUDY ON BERLIN

Research question:

“What are barriers

and drivers for the
implementation of PUBLs
and on which legal basis

is it possible to steady this
healthy and climate friendly
mobility solution in post-
COVID-19 times?™

What are PUBLSs?

Pop-up bike lanes (PUBLs) are temporary in-
stalled bike lanes that were created in the dis-
trict of Friedrichshain-Kreuzberg in Berlin
during the first phase of the COVID-19 pan-
demicin 2020.

PUBLSs are characterized by their fast and prag-
matic implementation with temporary elements
(among other things: yellow adhesive markings,
spatial demarcation by delineators). In 2022,
nearly all PUBLSs in this district were converted
into permanent bike lanes.

Promoting healthy, bike-friendly and
sustainable urban mobility in post-covid times C

Road transition: from PUBLs to permanent
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From Covid to bike lanes. How did we get here?
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Due to the COVID-19 pandemic, there was a significant change
in people’s travelling patterns. Berlin’s public transportation
lost a third of its passengers during winter 2020/2021.% It was the
mixture of remote work/education and fear of infection, leading
to this decrease. In 2020, every 7th person in Germany didn’t
travel at all for work and education, and 18% didn’t use public
transport, because of fearing an infection.? As a result, there was
a shift from public transportation, where keeping 1.5 m mini-

mum distance deemed protective against infection could not be
guaranteed, to cycling and walking.* This resulted in a “Bike-
Boom” (e.g., low capacities of sellers/manufacturers) in Germany
in Summer 2020.° The combination of an explosive increase in
cycling due to COVID-19¢ and a weakened public transport sys-
tem’ became the main starting signal for action® and urged pub-
lic administration to react quickly’.

Why PUBLs? Start simple and move fast

Cycling is key to achieving healthy, climate-friendly mobility
in cities. It is emission-free, requires little space and is superior
to all other modes of transport (except walking) in terms of noise,
exhaust fumes and particulate matter. Moreover, the physical in-
activity of people is globally on the rise. Studies display that regu-
lar physical activity reduces the risk of mortality and dementia by
up to 30% and risk of developing type 2 diabetes by up to 40%."°
Cycling daily helps in reducing the risk of cardiovascular diseases"
and has a documented increase in mental health and well-being.”

In order to switch from automobility to sustainable mobility, the
quantity and quality of bike lanes has to be improved significant-
ly. Correspondingly PUBLs led to an increased use of bicycles by
implementing the required infrastructure.” But why temporary
bike lanes first? The pop-up approach provides a head-start
when it comes to planning and execution of bike lanes. First,
the street is becoming “more readable”, which means a clearer
structure and easier understanding of irrelevant and relevant
space.” Second, it’s a much faster process than the planning of

Bike Boom
due to
COVID-19

permanent bike lanes. Furthermore, their relatively lower costs
make PUBLSs an attractive option. The installation costs in Berlin
were approximately 10.000 € per kilometer.” In comparison, the
planning costs alone for one kilometer of bicycle lane in Berlin
usually costs around 40.000 €." In addition, taking behavioral
changes towards more cycle-based mobility, PUBLs will decrease
the amount of CO,-emissions by giving a more sustainable alter-
native to cars.

Christian Haegele
Head of the Department

Pop-up-bike lanes are not an instrument to accele

The district is one of twelve districts in Berlin and
was the first to implement this temporary solution,
which quickly attracted national press attention.
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rate the change

of transport on a large scale but are a partial instrument that can be
used for certain situations. It is much more a question of achieving
large effects with small measures and closing gaps. It is not an

instrument that can be used across the board, but

properly dosed

and well thought out, it makes a valuable contribution.

Ready, Set, Go! Drivers for the implementation of PUBLs

The global COVID-19 pandemic provided a window of opportunity for
the establishment of PUBLs."” At the legal core of administrative orders es-
tablishing PUBLs, however, was German federal traffic law, which is strict-
ly road safety oriented. Only traffic-related legal considerations (lack of or
inadequate cycling infrastructure resulting in dangerous traffic situations,
proven on the basis of traffic volumes and accident statistics) were taken
into account as a court-proof justification.'®* However, the pandemic acted as
a catalyst for the establishment of PUBLs. Encouraging cycling would mean
enforcing necessary measures that complied with the 1.5 m distance require-
ments to reduce the risk of infection rates."”

The influence of the Berlin Mobility Act (MobG BE) as a driver is assessed am-
biguously by experts. Within the German constitutional framework, road traf-
fic regulation is part of federal legislative competence. Accordingly, provisions
of the MobG BE distinguish carefully between Berlin and federal competences.

As a consequence, some provisions such as § 43 MobG BE (regarding the instal-
lation of bicycle facilities on all main roads) use comparatively soft phrasing
(e.g- “shall” instead of “must”, “will”). Nevertheless, the law is considered
to have a high steering function due to its political significance.?® Also,
within the Berlin administration, the MobG BE has to be considered in their
decisions®, and, in turn, PUBLs themselves serve to implement the objectives

of the MobG BE.*

The case of PUBLs in Berlin also shows that a close cooperation of different
administrative levels (in Berlin namely the Department of Traffic Manage-
ment within the central administrative body for climate and mobility, and
the Department for streets and green spaces in the District Office of Fried-
richshain-Kreuzberg), partly due to an established connection of the respective
leading persons and their corresponding visions, was crucial for the success of
PUBLSs in Friedrichshain-Kreuzberg.”® Another notable driver is the persever-

ance of the responsible administration in the face of criticism against imple-
mented PUBL.>*

Furthermore, the interviews highlighted that personally committed individ-
uals in management positions with the necessary drive are key to successfully
implement PUBLs.* This is even more effective, when the bicycle infrastructure
is embedded in an overall bicycle planning concept, which includes city-wide
guidelines and an argumentation basis for infrastructure expansion.*® Espe-
cially through courageous interpretation of the applicable legal framework and
taking action with the given resources, PUBLs can play their role in making the
“mobility transition” real.

Hitting the brakes. Barriers for implementation of PUBLs

Barriers for the implementation of PUBLs mainly mirror the above stated
drivers. Especially alack of (personal) commitmentin the administra-
tion hinders the implementation of such solutions. This inactivity*’ can
be attributed to political attitudes, differing priorities or a lack of courage
or knowledge to interpret the legal framework in such a way that tempo-
rary solutions are justifiable.?® In some situations, when one or more of
these barriers occur at the same time within the respective administra-
tion, it becomes impossible to implement temporary solutions. Especially
the assessment,* that legal barriers might be hindering the implementa-
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tion of PUBLSs - whether or not they actually exist - could be a high barrier
before starting the planning process itself.

In addition, outdated administrative structures and ideas in traffic plan-
ning, like the prevailing (German) perfectionism and the dominant concept of
a smooth and flowing car traffic form further barriers.’® Furthermore, a lack
of resources, may they be personnel, financial, or the given timeframe,
proved to be the main barriers for the implementation of PUBLSs in the inter-
views.* In principle, (a lack of) participation in the implementation of PUBLs

Felix Weisbrich

Head of the Department for Streets
and Green Spaces | District Office
Friedrichshain-Kreuzberg, Berlin

Transport planning is conflict planning. Planning is not only the technical process,
but also the negotiation of conflicts. The pop-up bike lanes demonstrate this in
functioning “living labs". Perfect planning is not the goal here. The focus here

lies on quick administrative solutions rather than on detailed technical planning.
In the long term, the prevailing perfectionism in (German) planning should be
discarded and administration reformed accordingly.

3-Step approach to go from PUBLs to permanence
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PUBLs prove that fast, efficient, and compliant actions are pos-
sible to implement change in cycling mobility and providing cli-
mate-friendly solutions. But how do we move forward from here?
The federal and state governments can make key adjustments to
give municipalities greater scope for action, especially with regard
to legal requirements (particularly road and road traffic laws) and
regulations, as well as the provision of resources (finance and hu-
man resources).* A strong signal is needed from the federal level
where a paradigm shift from car-centered planning to plan-
ning that prioritizes sustainable mobility must take place.*
Henceforth, a clear policy line that is reflected in binding decisions
and forms. A legal integration of health, environmental, climate
policy and urban planning objectives in the transport legislation
(such as the Road Transport Act - StVG and the Road Traffic Regu-
lation - StVO) is urgently needed to move away from the paradigm
of giving preference to moving and stationary car traffic as a sole
reference.”’ In addition, a clear and consistent design of recom-

mendations and success factors is needed, e.g., to strengthen the
national cycling strategy through funds, national cycling plans or
networks.*® This will assist all before mentioned aspects. Therefore,
spreading the word about best practices and drivers/barriers of
implementing and steadying PUBLs is important to reach this goal
from a political perspective. As an underlining result, the basis
in argumentation is not the COVID-19 pandemic, which made
it possible to implement and steady PUBLs as a sustainable and
healthy solution, but a future-oriented, climate-, health-, and
safety-centered transport planning approach. In line with the
results of the interviews, the PUBLs are a pioneer example of how
to act proactively in the existing legal framework. They show initial
solutions answering to barriers that still exist. In the long term, a
shift like the “mobility transition” requires legislative measures to
provide an adequate legal framework to which the administrative
procedures also then require adaption.

does not seem to be an obstacle. From a legal perspective, no formal participa-
tion is required for the administrative order.** The authority acts on the basis
of an existing dangerous situation. However, a low assessment of participation
by citizens and low transparency (e.g., due to information being passed on too
slowly) can lead to increased dissatisfaction of important stakeholders, which
can also be an obstacle to the acceptance and continuation of PUBLSs, if not suf-
ficiently taken into account.*
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Here to stay! Steadying temporary solutions

Steadying PUBLs means shifting the temporary solutions to a
permanent existing infrastructure, that is mainly a fixed in-
stallation — e.g., changing the temporary spatial demarcation by
delineators to a permanent spatial demarcation by bollards. In Frie-
drichshain-Kreuzberg nearly all these lanes were transferred to per-
manent structures.*

In conclusion, the presented barriers and drivers for PUBLs are gen-
erally valid for the steadying process. Nonetheless some drivers and
barriers could be highlighted. In Berlin, the process of steadying pop-
up bike lanes is somewhat becoming automatic. In general, a three-
step approach seems to prove successful and was thus presented as a
possible future standard procedure:

1. temporary arrangement,
2. accompanying evaluation and
3. permanent structural implementation.*

In addition, the process of temporary installation of pop-up bike
lanes was summarized in a handbook with 11 steps, that could be
followed in 10 days.*® This could help other (German) cities in copy-
ing and following the implementation of PUBLs in a similar fashion.
The experiences out of the learning processes through this, should be

Start with PUBLs and your halfway there!

Approximation of workload ratio

spread more widely with other districts and municipalities (“spread
the word!”’) as showing good practice examples is one identified
driver in steadying. Another driver is pressure from civil society*® —
with an increasing presence of topics such as climate protection, ter-
ritorial justice and sustainable mobility, pressure on policy makers
and administration to act is on the rise. Road safety (“Vision Zero”)
and health aspects, as well as positive feedback on existing PUBLs
from civil society are promoting the steadying process.*

A crucial step from temporary to permanence is evaluation. It
makes it possible to refine planning guidelines for subsequent con-
structional implementation based on identified improvement needs,
thus shortening planning procedures considerably.** The expert
opinions regarding the ratio of the effort to implement a PUBLs and
make it a permanent solution afterwards ranges between 50% (tem-
porary) / 50% (steadying)* to 80% / 20%*. As a result, planning
costs can be saved*’, which would reduce one of the main barriers
of steadying PUBLSs: possible higher costs. Under some conditions,
the implementation of temporary PUBL could have higher costs than
implementing the steady solution as a first step. This could be the
case in areas where the temporary solution has a lot of changes in
planning or experienced a lot of vandalism/loss.**
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It is important that the pop-up solution approach becomes more widespread
and is heard! We have room to maneuver and should not wait for major
regulations such as the Road Traffic Act (StraBenverkehrsgesetz - StVG) and
Road Traffic Regulation (StraBenverkehrs-Ordnung - StVO) to be changed,
as this leads to long delays. We should use our possible short ways to make

change - just like pop-up bike lanes.

'To answer these questions, first, an interdisciplinary, non-structured literature review in the urban planning and legal field by using the snowball sampling technique was performed, which means the literature that was found was then used to find related literature (through bibliography, recommended publications, references and citations). Secondly, seven semi-structured, guideline-based expert interviews with eight persons were
conducted. These people are Berlin based stakeholders (f/m/d) with expertise in traffic planning on district or municipal level and/or with experiences in the planning of PUBLs from accompanying perspectives (science, NGO). In the following, I1-17 draw conclusions from statements made in the interviews. The following interviews were conducted: I1 - P. Jade, Dr. S. Lehmkiihler (Changing Cities e.V.), 12 - C. Haegele (Senate Department
for Environment, Mobility, Consumer and Climate Protection, Berlin), I3 - Dr. B. Ensink (Mobycon), 14 - J. Wiirbach, I5 - H. Rhein (Environmental Action Germany), 16 - Dr. J. Jarass (German Aerospace Center, Institute of Transport Research), 17 - F. Weisbrich (District Office of Friedrichshain-Kreuzberg, Berlin). We thank all interviewees for their participation. The evaluation is based on Mayring ’s and Kuckart ’s qualitative content
analysis. Fundamental basis according to Mayring, Philipp (2015): Qualitative Inhaltsanalyse — Grundlagen und Techniken. 12., vollsténdig tiberarbeitete und aktualisierte Auflage. 2015. Content structuring qualitative content analysis according to Kuckartz, Udo (2016): Qualitative Inhaltsanalyse. Methoden, Praxis, Computerunterstiitzung. 3. Auflage. p. 97ff. 2Tagesspiegel (2021): Berliner Verkehrsbetriebe verzeichnen ein Drittel weni-
ger Fahrgiste. February 2021. https://www.tagesspiegel.de/berlin/leere-busse-und-bahnen-wegen-corona-berliner-verkehrsbetriebe-verzeichnen-ein-drittel-weniger-fahrgaeste/26936474.html (Accessed: 15.08.2022). * ADAC (2020): Corona und Mobilitit: Mehr Homeoffice, weniger Berufsverkehr. November 2020. https://www.adac.de/verkehr/standpunkte-studien/mobilitaets-trends/corona-mobilitaet/ (Accessed: 15.08.2022).
* Mobycon (2020): Temporire Einrichtung und Erweiterung von Rad-verkehrsanlagen. In 10 Tagen mehr Platz fiirs Rad in der Stadt. Handbuch, p.8. * RND (2020): Boom wegen Corona: In Deutschland werden die Fahrrader knapp. June 2020. https://www.rnd.de/wirtschaft/corona-fahrrader-werden-in-deutschland-knapp-T35]RVDP7RF2HPK5PHKKR4BHAU.html (Accessed: 15.08.2022). 6 12. 7 12, I5. 8 16. © I5. '° Data from Denmark
(2017). Source: Cycling Embassy of Denmark. https://cyclingsolutions.info/cycling-and-health/ (Accessed: 17.10.2022). "' Grgntved, A., Koivula, R. W., Johansson, I., Wennberg, P., @stergaard, L., Hallmans, G., Franks, P. W. (2016). Bicycling to work and primordial prevention of cardiovascular risk: A cohort study among swedish men and women. Journal of the American Heart Association, 5(11), doi:10.1161/JAHA.116.004413. > Holm, A.
L., Glimer, C., & Diderichsen, F. (2012). Health impact assessment of increased cycling to place of work or education in copenhagen. BMJ Open, 2(4), doi:10.1136/bmjopen-2012-001135. * 12 with reference to Environmental Action Germany, Survey results: Traffic impact of Kantstrasse pop-up cycle lane, https://www.duh.de/fileadmin/user_upload/download/Projektinformation/Verkehr/Pop-up-Radwege/Examination_Results_Kant-
strasse_Berlin_pop-up_cycle_lane.pdf (Accessed: 23.10.2022). " Cf. Agora Verkehrswende (2022): Positionspapier Lebenswerte Stadte durch angemessene Geschwindigkeiten — eine neue kommunale Initiative fiir stadtvertriaglicheren Verkehr. ** Cf. Wiirbach, J. (2021): Temporire Pop-up-Bikelanes in Berlin. Masterthesis at TU Berlin. February 2021. Berlin. p.61. ' Cf. Deutsches Institut fiir Urbanistik (2020): Mobilitatin Zeiten von Corona,
Online-Dialog [online] https://www.youtube.com/watch?v=CXbuL-qHKLI&feature=youtu.be (Accessed: 15.08.2022). 7 I1,15. ¥ 12, 17. ¥ 12, 17. ° 11, 12, 14. ' 17. 2 1. 2 12, 13, 14. > 13. 2 13, 16. 2° 15, 16. ¥’ 11. > 11, 12, 14, 17. 2 16. *° I1, 14, 17. *' 11, 14, I5. 2 12. # I5, 16. > 2. * Pressemitteilung Nr. 63 des Bezirksamtes Friedrichshain-Kreuzberg vom 16.04.2020, https://www.berlin.de/ba-friedrichshain-kreuzberg/aktuelles/pressemitteilungen/2020/pres-
semitteilung.920730.php (Accessed: 15.08.2022). ** Mobycon (2020): Temporire Einrichtung und Erweiterung von Radverkehrsanlagen. In 10 Tagen mehr Platz fiirs Rad in der Stadt. Handbuch. ¥ 12, 15, 17. ** I1, 16. * I2. “° Pressemitteilung Nr. 63 des Bezirksamtes Friedrichshain-Kreuzberg vom 16.04.2020, https://www.berlin.de/ba-friedrichshain-kreuzberg/aktuelles/pressemitteilungen/2020/pressemitteilung.920730.php (Accessed:
15.08.2022). “'12. 211, 13. * I3. ##12, 13, 17. ** Cf. Stein, T., Klein, T., Lindner, S. (2022): Was hemmt die Umsetzung der kommunalen Radverkehrsplanung? Erste Ergebnisse aus dem laufenden BMBF-Forschungsprojekt ,KoRa — Beseitigung von Umsetzungshemmnissen in der kommunalen Radverkehrsplanung — soziotechnische Innovationen und kommunale Steuerungsméglichkeiten®, Berlin 2022 (Difu-Sonderverdffentlichung). * I1, 17.
47 Cf. Agora Verkehrswende (2022): StVO-Reform im Uberblick. August 2022. https://www.agora-verkehrswende.de/veroeffentlichungen/stvo-reform-im-ueberblick/ (Accessed: 01.10.2022). ¢ Cf. Stein, T., Klein, T., Lindner, S. (2022): Was hemmt die Umsetzung der kommunalen Radverkehrsplanung? Erste Ergebnisse aus dem laufenden BMBE-Forschungsprojekt ,,KoRa — Beseitigung von Umsetzungshemmnissen in der kommunalen
Radverkehrsplanung — soziotechnische Innovationen und kommunale Steuerungsmaoglichkeiten, Berlin 2022 (Difu-Sonderverdffentlichung).



