Regional spatial development plans
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“As thin as an onion skin”: this was how the Byplan editor (no. 01/2005) characterized “regional spatial development plans”, the new tool in Denmark’s planning legislation.

An onion skin is thin; §10a and §10b in the new Planning Act, covering regional spatial development plans, are brief:

§10a. Each administrative region shall have a regional spatial development plan that is produced by the regional council.

Subsection 2. It is prohibited for the regional spatial development plan to contradict rules established or decisions made pursuant to §3.

Subsection 3. Based on comprehensive assessment, the regional spatial development plan shall describe a desired future spatial development for the administrative region’s cities and towns, rural districts and small-town (peripheral) regions and for:

1)
nature and the environment, including recreational purposes;

2)
business, including tourism;

3)
employment;

4)
education and training; and

5)
culture.

Subsection 4. The regional spatial development plan shall describe:

1)
the relationships between future spatial development and the state and municipal spatial planning for infrastructure;

2)
the context for any cooperation between the public authorities in countries bordering on the administrative region on topics related to spatial planning and spatial development; and

3)
the action that the regional council will take to follow up the regional spatial development plan.

Subsection 5. The regional spatial development plan shall contain a map that illustrates the content of the plan specified in subsection 3 with general, non-precise indications.

Subsection 6. To the extent that this is possible pursuant to other legislation, the regional councils may promote the implementation of the regional spatial development plan by providing financial support to municipalities and nongovernmental entities for specific projects.

Subsection 7. The regional council may make proposals for municipal and local planning to the municipal councils in the administrative region.

§10b. The Bornholm Municipal Council shall prepare a regional spatial development plan for Bornholm.

Subsection 2. The Bornholm Municipal Council may, however, no more than 6 months after the regional and local election period begins, inform the Capital Regional Council that the Bornholm Municipal Council would like the Regional Municipality of Bornholm to be included in the regional spatial development plan for the Capital Region.

However, quantity is not always key but often quality, and in this case especially the quality of the process by which the actors involved in regional spatial development planning intend to carry it out.
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The figure shows the elements that might be required to create successful regional management. One source of these experiences is the dialogue projects initiated after the 2003 national planning report was published.

Regional spatial development planning in the future spatial planning process
The regional spatial development plan seriously breaks with the idea that regional planning manages spatial planning in detail in each municipality. As Niels Østergård writes (see the article “Reform of the Planning Act” [also available in English]), the regional plans created an overview and determined guidelines for spatial development. In the future the state and the municipality will be responsible for ensuring this quality in land-use planning.

The regional spatial development plans will be part of this process, but very differently. The regional spatial development plans will not be able to manage in detail and will not have the role of deciding where various functions will be located. If the regional councils, the councillors and employees do not abandon the old way of thinking, the regional spatial development plans will fail and remain sparse documents.

But these plans may also become dense. The regional councils have acquired an instrument that can lead the very broad dialogue that is required to create comprehensive spatial development related to the economic future of each administrative region.

The comments to the Planning Act bill state:

The regional spatial development plan expresses the regional council’s visions for the overall future development of the administrative region across sectors. The regional spatial development plan shall provide an overall projection of the administrative region and the territorial structure. … Several regional agencies prepare plans and strategies for different sectors. … The regional spatial development plan will integrate these plans and strategies and comprehensively portray the overall development of the administrative region.
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Regional economic growth forums and regional growth strategies

Regional economic growth forums are one of the most important regional agencies influencing the spatial development of the administrative regions. The regional business development strategy must therefore be part of the basis for the regional spatial development plan. So the regional council must base its regional spatial development plan on the business development strategy of the regional economic growth forum, which is an annex to the regional spatial development plan. Conversely, the business development strategy of the regional economic growth forum must comply with the framework of the legislation that constitutes the overall basis for the regional spatial development plan, which means that the business development strategy must not contradict the desired future spatial development described in the regional spatial development plan.

These provisions make these two documents inextricably intertwined. This requires dialogue between the regional economic growth forums and the regional councils. One way that this dialogue can be promoted is by ensuring that the regional council is represented in the regional economic growth forum and because the regional council serves as a secretariat for the regional economic growth forum and can thereby ensure close coherence between the business development strategy and the regional spatial development plan.

The Business Promotion Act describes the tasks of the regional economic growth forums. The regional economic growth forums develop initiatives to improve the local conditions for economic growth, including the development of small-town (peripheral) regions, and they make recommendations to the regional council about using the regional council’s money for business development and to the state about using money from the European Union Structural Funds.

The regional economic growth forums comprise representatives of the regional council, the municipal councils, local business, knowledge institutions and the confederations of employees and employers.

Thus, this is quite a complex process with many conflicting interests that must unfold to create a consensus on the spatial development of the administrative region – and to create five strong administrative regions in Denmark in the face of global competition. This requires a broad overview, comprehensive thinking, clear strategies and professional regional management.

Dialogue

Dialogue is the key challenge for the planners in the new administrative regions – and for the planners in the state and the municipalities. The Planning Act has really taken up dialogue – now as a defined tool. Danish planning has all the prerequisites to revitalize the spatial planning process and thus the dialogue about where what will take place.

It is well known that every municipality cannot do everything everywhere. Given the global competition, it is far more important that the municipalities and the administrative regions view themselves in a broader context and thereby cooperate about who should take on which task and where. Strategies – especially business development strategies – must be coordinated and unified with territorial location to makes each administrative region or municipality as robust and competitive as possible.

Nevertheless, despite many, many years of discussion about coordinating spatial plans and spatial development, the municipalities’ desires to designate more land for such purposes as business and dwellings have led several of the final regional plans (2005) to reserve enough land for locating business and dwellings to last for many years and, especially for business purposes, based on projected future trends that are deeply retrospective.

But the regional spatial development plan cannot solve this conflict by vetoing the municipal plans as the regional councils can today. This is because the regional spatial development plan does not make precise designations. This is the task of the municipalities, and if spatial development continues in an undesired direction, the state will have to intervene (which could result from a request from the regional councils). The regional councils must use dialogue. The regional councils have an opportunity to promote binding dialogue about the future of each administrative region through broad cooperation with business, knowledge institutions, the municipalities and the citizens. This dialogue can be prescribed in the regional spatial development plan, which can outline the desired development both in words and visually.

Some observers will ridicule using dialogue as a tool. It is too soft and cannot be effective if it cannot be combined with a veto of the municipal plan.

The challenge facing Denmark and thereby the municipalities and the new administrative regions poses great demands on the ability of the administrative regions to meet the global competition. These challenges cannot be solved using the old-fashioned spatial planning based on vetoes. They require dialogue and the competence of the regions in strategic planning and regional management.






Regional management

The idea of regional management will not be reserved solely for the regional council. Regional management is required as the comprehensive common projection of where dynamic spatial development can be created regionally. It might be the regional economic growth forum discussing regional spatial development with the municipalities, business and knowledge institutions. It might be municipalities in part of an administrative region that cooperate across municipal boundaries to undertake the regional management for their subregion and thereby influence spatial development in the administrative region as a whole.

Finally, the regional council has the opportunity to take the lead in the dialogue, or regional management, that links globalization and the administrative region’s strengths and weaknesses.

The Ministry of the Environment and Oxford Research published a report on regional management and planning:

What differentiates regional management from traditional management is that this overall strategic plan cannot be implemented through a traditional decision hierarchy. Regional management is basically about getting a lot of different actors and individuals to move in the same direction. All the individual actors will tend to start to work based on their own visions and aims, and the challenge is to get these different driving forces to collaborate. Thus, regional management will largely mean understanding the complex network synapses that drive a region forward. Regional management therefore requires that visions and strategies be solidly anchored with the local actors. A common basic understanding of the vision and strategy must be established and disseminated, so that the individual actors can work for and not against the vision and strategy. This anchoring can be achieved if the strategy is developed in dialogue in which the numerous actors participate actively – and it is here that the experiences from the dialogue projects [established as a result of the government’s regional economic growth strategy and the 2003 national planning report] can contribute.

Thus, more than ever before, the key is the process and the administrative region’s ability to design the spatial development process. The regional council’s dialogue with the regional economic growth forums and the future committees comprising the chair of the regional council and the mayors of the municipalities in the administrative region will be crucial. If the process is carried out successfully, the results are expected to be anchored locally, and the correlation between the regional spatial development plan, the regional economic growth strategy and the larger and more powerful municipalities will lead to the municipalities using the regional strategy and the regional spatial development plan as overall guidelines for their municipal planning.

Does the regional spatial development plan have any clout?

Thus, the challenge for regional management will be to lead the development processes in a nonhierarchical political space while the regional spatial development plan functions in a hierarchical administrative system.

If this succeeds, this is likely to give the regional spatial development plan inherent clout. The consensus created through the dialogue will lead to the municipalities being able to recognize their own interest in supporting the common vision, the common projection of the future spatial development of the region.

Pursuant to legislation, the regional councils will have several ways to implement the regional spatial development plan. One is using money in accordance with sector acts to support the strategies and visions of the regional spatial development plan. Further, the regional councils may propose new spatial planning initiatives to the state and the municipalities within the administrative region. The proposals made to the municipalities may focus on municipal planning and local planning.

The Planning Act (§11, subsection 2) prohibits municipal plans from contradicting the desired future spatial development described in the regional spatial development plan. The regional council may therefore veto proposals for municipal plans that contradict the plan (§29a). The regional council’s veto must be based on overall considerations for the comprehensive spatial development of the administrative region, including considerations for sustainable spatial development in the region.

This thereby emphasizes that this veto is not a veto of the details of the municipal plan as in the present regional planning. For example, locating a hotel outside the tourism centres broadly indicated by the regional spatial development plan cannot justify a veto. But a municipality’s intention to locate districts for polluting industrial activities precisely where consensus has been obtained to promote the administrative region’s tourism sector would probably justify a veto.

After the regional spatial development plan has been prepared in dialogue and coordination with the regional economic growth forums and the municipalities, it must be published as a proposal with opportunities for submitting comments and objections. Further, the regional spatial development plan is intended to be part of the basis of municipal planning. This is why the Planning Act stipulates that the regional councils must publish a regional spatial development plan before the end of the first half of the regional and municipal election period. This is coordinated with the stipulations of the Planning Act on the municipal planning strategies that then become part of municipal planning. Further, the regional council may publish a proposal for a regional spatial development plan whenever it finds this appropriate.

Finally, the regional council has a role in mediating between the municipalities within the administrative region when a municipality objects to an neighbouring municipality’s plan proposal because it is of considerable importance for the development of the objecting municipality (§29b, subsection 1). One municipality might also plan in accordance with the consensus obtained about the regional spatial development plan, whereas another municipality’s planning contradicts this.
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Source: Ministry of the Interior and Health

Ministry of the Environment, Danish Forest and Nature Agency, National Planning Division, 2005

The 2006 national planning report

The regional spatial development plans will play a crucial role in the interaction between economic actors and spatial development.

The report on regional management and spatial planning
 emphasized:

One might claim, slightly polemically, that one must move away from the view that towns and regions inherently promote innovation and development and therefore can be planned by regulating land use. Instead of towns and regions as individual actors, the focus seems to be on the economic actors in a town or region creating regional spatial development. This signals a new spatial planning system based on:

· the actions of companies and citizens – and the regional or spatial implications of these actions;

· the interaction between the economic actors – in the spatial development of this interaction; and
· the territorial space, which is both a result of and a prerequisite for the behaviour of the economic actors.

Thus, we need to plan based on the comprehensive spatial context. The main challenge for future regional spatial development is linking what the report calls “business development in a globalized economy” and what the report calls “urban and regional development” – the planning based on regulating land use.

This link also affects the national planning carried out by the state. National planning reports present the vision of the Government of Denmark on the spatial development of Denmark as a whole and an overall position on the desired spatial development in the various parts of Denmark. The analysis and descriptions of comprehensive spatial ways of presenting the problems in the reports offer the potential to view the development of an individual administrative region in relation to what the state considers important.

The next national planning report will be published for public comment early in 2006. The working title is The new map of Denmark – spatial planning under new conditions.
 Based on the analysis and results from such endeavours as the European Spatial Planning Observatory Network (ESPON) programme, the 2006 national planning report will describe global and European spatial development trends that will influence regional spatial development in Denmark. This will be followed up by considerations about the future spatial structure in the five administrative regions and their internal coordination.

Finally, the 2006 national planning report will call attention to the necessity of considering adjusting spatial planning in Denmark, given the government’s policy on globalization and the business development strategy’s emphasis on innovation, human resources, entrepreneurs and information and communication technology.

This should thus give each administrative region the opportunity to see itself in a broader international as well as national context. This will be a crucial contribution to preparing the regional spatial development plans.
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Source: Oxford Research 2004














Ability to anchor the strategy process among relevant actors





Global vision and including spatial coherence











Successful regional management





Geographical delimitation


Strategic organization and division of labour


Creating a vision and a strategic plan


Disseminating and communicating the plan


Implementing with the consent of the actors








Geographical delimitation


Including crucial regional actors


Including new knowledge


Utilizing regional economic drivers


Understanding the specific spatial development in the administrative region
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Business development in a globalized economy





Global megatrends


technology (information and communication), economics and politics


free trade
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Requirements for the regional framework
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Source: Oxford Research 2004








Urban and regional development





The main future challenge for regional spatial development: linking global trends and the region-specific framework.




















The regional spatial development plan


Example of a map








Denmark’s other regions





Bordering countries





Illustrating the visions, strategies and dynamic development of the regional spatial development plan will be a challenge. The plan must show the spatial development on a map. However, the map has no legal status but illustrates the regional council’s desires for the future development of the administrative region. Experiences from other countries may contribute to making such maps pretty effective based on analysis and potential geographical prerequisites.








The regional council is not the sole actor in regional management. The municipalities may continue to carry on strategic dialogues in parts of an administrative region. This will contribution well to both the municipal planning strategies and the regional spatial development plans.











�	The Spatial Planning Division of the Danish Forest and Nature Agency has examined the strategies of the regional plan proposals for 2005. The counties have very different approaches. The ones that focus on strategies use all the right words  – about a different kind of spatial development from the one known from the industrial society and discussion of this being important for the future land-use planning, which will require less land. Then many of the proposals designate so much land for urban development that this comprises drastic and unnecessary colonization of the countryside.


�	Oxford Research. Regional ledelse og planlægning: Debatoplæg om regional udvikling efter strukturreformen [Regional management and spatial planning: position paper on regional spatial development after the local government reform in Denmark]. Copenhagen, Ministry of the Environment, 2005 (www2.sns.dk/udgivelser/2005/87-7279-512-3/87-7279-512-3.pdf). This report was based on the nine dialogue projects established as a result of the government’s regional economic growth strategy and the 2003 national planning report.


�	For example, there is an opportunity to designate new summer cottage areas in the coastal zone. A regional council engages in dialogue with the regional economic growth forum and the municipalities in the administrative region on the future development of the tourism sector and perhaps determines the optimal location of new accommodation facilities in the administrative region. This can be geographical distribution or a certain kind of settlement structure, such as holiday villages instead of traditional individual lots and buildings.  The regional council may then ask the state to prepare a national planning directive and the municipalities to carry out municipal and local planning in accordance with the regional spatial development plan.





�	Oxford Research. Regional ledelse og planlægning: Debatoplæg om regional udvikling efter strukturreformen [Regional management and spatial planning: position paper on regional spatial development after the local government reform in Denmark]. Copenhagen, Ministry of the Environment, 2005 (www2.sns.dk/udgivelser/2005/87-7279-512-3/87-7279-512-3.pdf).


�	The 2006 national planning report – in brief. The new map of Denmark – spatial planning under new conditions. Copenhagen, Ministry of the Environment, 2006 (summary; http://www.sns.dk/udgivelser/2006/87-7279-728-2/html/default_eng.htm).





