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PREFACE

Preface
I have been privileged to have enjoyed a long academic career during which 
I have met and worked with many wonderful students and colleagues far and 
wide. I have also been able to engage with a wide range of planning practitioners 
and policy communities, especially those in the devolved states of Scotland and 
Northern Ireland. Building on my undergraduate study of Economics at the 
University of Sheffield (1971-1974) I was drawn to the practical aspects associated 
with the complex and changing relations between markets, government, 
regulation and planning and civil society. My Masters postgraduate degree in 
Rural and Regional Resources Planning at the University of Aberdeen (1974-
1976) revealed the important interwoven nature of the complex narratives 
around economy, polity, society and the environment. The rural and regional 
locus simply strengthened the importance of understanding the specific 
conditions around space, place and time. In particular, this period of learning 
and reflection engendered a very powerful sense of time, the importance of the 
passage of time, the history of ideas, the iteration and maturation of ideas, and 
an appreciation of provenance as an important consideration in understanding 
the nature of change, conflict and reconciliation. What goes around comes 
around. Yet do we learn from it?

The mid-1970s period in the UK was not dissimilar to the prevailing (2015) 
conditions of economic contraction, industrial and commercial restructuring, 
the emergence of marked uneven geographies of decline and recovery, the 
associated social and community impacts, environmental vulnerabilities and 
layers of political uncertainty. It was a period in which the established post war 
Keynesian consensus and approach to economic policy and management was 
being challenged and contested by monetarist and supply side perspectives. This 
alternative line of reasoning was evident most dramatically by the assertive neo-
liberal market advocacy of the Chicago School (Klein, 2008). This challenge to 
the Keynesian orthodoxy – which itself had been contested at different times 
- proved to be an important turning point in the ideological market of ideas. 
It laid the foundations for the ever strengthening neo-liberal orthodoxy which 
has prevailed to the present time (Judt, 2010), serving to dramatically transform 
the nature of society (Sandel, 2012; Marquand, 2014) and even more so when 
paralleled with a political programme of austerity (Blyth, 2013; Mirowski, 2013). 
This changed provenance has transformed the foundational context in which 
land use planning operates in seeking to secure the public interest.

Throughout the 1970s in the UK, the deterioration of prevailing economic 
and industrial conditions, together with the emerging associated intellectual 
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conflicts, precipitated a keen awareness of the fragile and changing balance in 
state-market-civil society relationships. This was memorably described as the 
‘cleft stick’ facing government (Broadbent, 1977). On the one hand, the state 
had to foster the interests of business whilst, on the other hand, mitigating the 
excesses of economic and social upheaval – and with increasingly bounded 
resources. This tension rendered new conditions in which state intervention and 
policy implementation in general took place and, in particular, reset the context 
in which land use planning operated. My experiential academic learning at this 
time unfolded against these dynamically charged and ideologically prescribed 
circumstances in which the parameters to planning were changing nearly 
beyond all recognition. It was a time in which a number of accepted post war 
agreements about the spirit and purpose of planning ended.

My first academic post was as a Research Assistant in the Department of Town 
and Country Planning, Liverpool Polytechnic (1976-1978) working on the 
onshore planning implications of offshore oil and gas exploration and production 
in the Celtic Seas. This allowed me to develop my interest in economic planning, 
infrastructure provision and assessing the socio-environmental impacts 
associated with the offshore exploitation of hydrocarbons. I had encountered 
the latter as a postgraduate student in the University of Aberdeen. Working 
in the vulnerable post-industrial setting of Liverpool and Merseyside was 
highly influential in exposing me to the realities and limits of planning in 
such a damaged city and region. In such conditions planning was morphing 
from regulation to regeneration to address the litany of social, community, 
environmental and psychological effects arising from extreme industrial and 
economic restructuring. In essence, the Merseyside region was characterised by 
increasing unemployment, disinvestment, industrial closures, skill losses, out 
migration and evident community divisions. The changing attitudes to planning 
– at national, regional and local scales – simply compounded the shifting sands 
of state – market – civil relations. This experienced affirmed the vulnerability of 
communities and the environment to marked economic and industrial change.

In 1978 I returned to the University of Aberdeen to take up a Lectureship in the 
Department of Land Economy. This created a new phase of learning for me in a 
very different place and space. This created the valuable intellectual opportunity 
to consider the intricate power and control relations around land – the land 
question. Then as now the land question tends to be overlooked or downgraded 
in terms of setting a powerful boundedness to the prevailing political economy 
of state – market – civil relations. These circumstances also threw fresh light 
on the implications for the wider socio – environment and around the limits 
to land use planning interventions. On the one hand, it was a time when the 
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conventional positivist understandings of the land resource – its ownership, 
tenure, use and development – were being challenged from a political economy 
perspective. Massey and Catalano (1978), for example, proved to be highly 
influential in exposing the realities of power through land ownership and 
control and the implications this held for governance and planning of spaces 
and places. On the other hand, being located in the north east of Scotland, 
Aberdeen demonstrated that (onshore) impacts of (offshore) natural resources 
development can create difficult conflicts of private and public, corporate and 
government interests. These very complex inter-relationships were addressed 
in my later applied research into the distributional realities of economic change 
and planning and development in the Aberdeen city-region which was then 
(and remains so) dependent to a very large degree on the offshore oil industry 
(Harris et al., 1988). These matters were taking place against a general context 
of critical debate in planning theory and practice – reflecting the very uneven 
regional geography of change – both investment and growth and disinvestment 
and contraction across the UK as a whole. 

My specific experiences in the north east of Scotland were dominated with the 
complex nature of growth management agendas and the reconciliation of the 
various interests involved. This included the institutional and organisational 
dimensions of mediating the interests associated with the provision of onshore 
infrastructure requirements to facilitate the offshore operations (Lloyd & Paget, 
1982) and the economic and social impacts of the offshore industry on the 
Aberdeen city region (Harris et al., 1987). The study of the city stressed the 
distributional aspects of regional growth impetus through local housing and 
labour markets, including a number of displacement and deterrence effects. The 
interest in the distributional aspects of planning and development extended 
to research into the financial dimensions associated with securing the public 
interest in private sector land and property development (Rowan-Robinson & 
Lloyd, 1988). This applied work examined the nature of planning agreements 
where government sought financial contributions from developers to facilitate 
land and property development. It formed part of a much larger academic 
debate about the nature of so called planning gain. 

My subsequent work in Aberdeen addressed the underlying power politics 
involved in growth management and resource development – it centred on the 
concept of growth coalitions (Lloyd & Newlands, 1988). This built upon the 
more conventional economic analysis into the onshore and city based impacts 
of North sea oil and gas and considered the political interests involved. The 
research involved a theoretical model of regional and local governance which 
challenged conventional hierarchical notions of government and yet which 
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also reflected the increasing influence of neo-liberal business ideas. It fused the 
wider theoretical debates of growth coalitions with the Aberdeen case study – 
Aberdeen Beyond 2000 - and it contributed to a later body of work on public-
private partnership working in local and regional economic development, 
regeneration and land use planning. In particular, this research took place 
against a much broader maelstrom of debate about the very spirit and purpose 
of land use planning. 

This assessment of the role of planning set the context to a research inquiry 
into emerging scales of intervention and institutional engagement in urban 
and regional planning – including the assertion of an explicit strategic agenda 
in Scottish planning practice. First, my research concerned the evaluation of 
National Planning Guidelines – an innovation in Scotland to provide a national 
strategic context for locally sensitive development issues, including the onshore 
developments of North Sea oil and gas, out of town retailing developments and 
skiing facilities in Scotland (Rowan-Robinson et al., 1987; Elliot et al., 1988; 
Lloyd, 1994). This strategic planning approach has proven to be highly influential 
in planning practice across the UK. Second, my research concerned the role of 
regional development agencies. These organisational forms – and particularly 
but not exclusively in Scotland – were intended to bridge national, regional and 
local policy engagement through the fusion of economic development, statutory 
land use planning and local public-private partnerships (Danson & Lloyd, 
2012). During this period my publications added to the growing literature on 
regional policy and planning. 

In 1994 I moved to the University of Dundee to take the post of Professor 
of Planning Research in the School of Town and Regional Planning. This 
precipitated my engagement with a contrasting set of regional and local planning 
and development issues. A post-industrial city - Dundee - presented a complex of 
processes associated with industrial restructuring, economic contraction, social 
disadvantage and community exclusion. Rather than growth management the 
planning agenda rested on the need for securing local economic development 
and physical regeneration, and promoting community cohesion and social 
inclusion. A motif of the city was its reliance and commitment to partnership 
working (Lloyd & McCarthy, 2000a; Fernie et al., 2001). This period coincided 
with debates around collaborative planning and consensus building. In practical 
terms, my research concerned the effectiveness and equity in local partnership 
working which was seeking to secure integrated approaches in the public 
interest (Lloyd, 2008). In Dundee, land use planning emerged as the means by 
which economic, social and environmental initiatives could be mobilised – and 
these were conducted against a dynamic discourse of city regional planning and 
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master planning for its waterfront resource. The world of planning theory and 
practice was changing very quickly with the onset of devolution which had a 
spectrum of national, regional and local effects. 

Devolution was the next major contextual change – with significant implications 
for planning practice and research (Lloyd & Peel, 2008d; Purves & Lloyd, 2008a). 
In particular, devolution afforded the devolved institutions the opportunity 
to experiment and initiatives were taken by the new Scottish Parliament 
to effect a modernisation of its planning system (Lloyd & McCarthy, 2000b; 
Peel & Lloyd, 2006a). This was the beginning of my continuing research and 
applied engagement with the unfolding complexities of devolution, governance 
and land use planning reform in Scotland informed by appropriate theories 
(Peel & Lloyd, 2015). My research embraced various yet inter-related facets 
of the devolution agenda in Scotland which set as its core the modernisation 
of planning and governance. Empirical research during this period included 
inter alia, the introduction of an innovative National Planning Framework in 
the design of a proportional strategic planning hierarchy for planning decision 
making and policy implementation (Peel & Lloyd, 2007f); the challenges of 
securing a necessary culture change across various organisations involved in 
effecting land use planning reform and modernisation (Peel & Lloyd, 2007a) and 
the evaluation of adopting of model policies in development plan preparation 
(Peel & Lloyd, 2006b, Lloyd & Peel, 2007c). Importantly during this time I 
was asked to Chair a series of Scottish Government regional seminars across 
Scotland to ensure the case for and nature of a National Planning Framework. 
This was a significant articulation of the established strategic planning tradition 
in Scotland’s planning history. 

I was then appointed Professor of Planning in the Department of Civic Design 
at the University of Liverpool (2006 – 2008) providing a very different context 
in my intellectual journey. Similarly to Dundee, Liverpool offers a post-
industrial environment but also very contrasting city and regional governance 
regimes (Janssen-Jansen & Hutton, 2011) – when compared to the devolved 
arrangements in Scotland. Whilst there are powerful parallels – the then 
prevailing emphasis in England on regionalism – my experience provided me 
with a stark contrast in planning thinking and practices. Whilst continuing 
research into the adaptation of planning to devolved contexts my work turned 
to the then emergent interest in place branding (Peel & Lloyd, 2007g; Lloyd & 
Peel, 2007b, 2008c). This was in part an attempt to secure alternative forms of 
regeneration – so important to cities such as Liverpool – and raising important 
questions as to relationship between functional dimensions of securing 
regeneration and the representational aspects of image and identity.
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During my time at the University of Liverpool I was appointed Ministerial 
Independent Expert Adviser on the Reform of the Land Use Planning System in 
Northern Ireland. Reporting to the Northern Ireland Assembly Government I 
was privileged a very productive insight into the reform of planning in another 
very distinctive devolved governance and jurisdiction (Peel & Lloyd, 2012). 
This was serendipitous as shortly afterwards I was appointed Professor of Urban 
Planning and Head of the School of the Built Environment at the University 
of Ulster in Northern Ireland. There I sustained my research into devolution, 
strategic planning and engaged with emergent forms of planning approaches 
– including contractual working to secure the public interest. I also began my 
involvement with pan-Ireland planning research (Lloyd, 2011b; 2014) and cross 
border planning agendas between the Republic of Ireland and Northern Ireland 
(Peel & Lloyd, 2014). Insights into highly distinctive planning agendas on the 
island of Ireland were given further sustenance by my subsequent involvement 
as a Commissioner on The Best Commission into a Sustainable Future for 
Housing in Northern Ireland (2010). This period brought together the key 
elements of economy, politics, policy, society and the environment into a sharp 
interface from which I gained enormously.

I would like to take this opportunity to thank a number of people. First, I would 
like to acknowledge the support given me by the various Universities I have 
been privileged to work at. Allied to this appreciation is a very sincere thank you 
to all the academics who have mentored me, nurtured me and pushed me along. 
I derive immense strength from any gathering of planning academics – and this 
embraces those I have met and engaged with at meetings of the Association of 
European Schools of Planning, the International Association of Planning, Law 
and Property Rights, the Annual UK-Ireland Planning Research Conference 
and other symposia. I would like to thank all my students – undergraduate and 
postgraduate – for constantly reinforcing my belief that there is so much to 
learn and understand and that planning matters. I am also immensely grateful 
to a huge number of planning practitioners from the various policy and political 
communities I have been fortunate enough to engage with. 

Second, I would like to thank some special people I have really benefitted from 
in my unfolding career and learning, in particular, Brian McLoughlin, Peter 
Roberts, Tim Shaw, Brian Clark, Alastair MacLeary, Jeremy Rowan Robinson, 
David Newlands, Mike Danson, Deborah Peel, John McCarthy, Jeremy Alden, 
Mark Tewdwr Jones and Mark Shucksmith. Without realising it they provided 
incredible role models in various shapes, arguments, ways of working and all 
at different times. I would like to extend a huge vote of thanks to Willem Salet 
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and Leonie Janssen-Jansen for their patience, support and perseverance in this 
special and particular process of learning. I am indebted to you both.

Finally, I would like to thank my family: my sons – Diarmuid and Eamon – who 
have been unquestioning bastions of support to me in all kinds of circumstances. 
I cannot find the words to express my immense unconditional pride in their 
own academic, sporting and professional achievements. To Deborah – my loyal 
partner, severest critic as well as an established planning Professor, my profound 
gratitude for being a kindred spirit. It was Deborah who observed that in not 
following an early ambition of mine in becoming a professional surfer I had 
shown that the “pen is mightier than the board”. Thank you.
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INTRODUCTION

CHAPTER 1  Introduction

“The collective body of the people, if at any time their power shall 
predominate, ought above all things to insist on a just regulation 
of property in land. It belongs to the community to establish rules 

by which this general right might become definite; but not to 
recognise such a right at all, not to have established any rules by 
which its claims maybe ascertained and complied with, ought to 
be accounted essentially unjust. Means may certainly be discov-

ered by which this general right of the community in the property 
of the soil may be clearly and practically ascertained”

William Ogilvie (1781) An Essay on the Right of Property in Land, paragraph 4, quoted in 
Shirley-Anne hardy (1999) Birthright in Land, Pitlochry, The Peregrine Press.

“He mentions Profit, Progress, Enterprise, as if they are his 
personal Muses. Ours has been a village of Enough, but he 

proposes it will be a settlement of More, when finally he’s fenced 
and quick-thorned all the land and turned everything – our 

fields, our commons and the ‘wasted woods’ – into ‘gallant sheep 
country”.

Jim Crace (2013), Harvest, London, Picador, p. 186.
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1.1 Land use planning under pressure
Land is a fundamental factor of production. Yet it is more than an economic 
commodity, it embodies foundational historical, cultural and community values 
– it is the sine qua non of a stable, ordered society. Without land there would be 
nothing. The introductory quotations to this chapter capture the essence of the 
complex provenance of the land question. Provenance refers to the origins of the 
land question, and its changing meanings or social constructions through time. 
It refers to the pedigree of the various facets of the land question, including its 
ownership, tenure, use and development. Provenance involves the importance 
of the passage of time, the history of ideas, the iteration and maturation of ideas, 
and the ways in which specific measures carry with them deeply embedded 
values, assumptions and metrics which then exposed to changing contexts. Time 
and intellectual timelines are often neglected facets of understanding the land 
use planning system. This book explores the provenance of land use planning 
– the regulatory arrangements put in place to ensure that land is efficiently and 
equitably used. 

In the UK the complexities of seeking to understanding the host of legal, practical 
and emotional issues around the land question – the natural resource itself, its 
bundles of diverse and complex property rights, the associated power relations 
and political machinations, and the arrangements for planning, governance and 
regulation of the resource are profound. Yet, perspectives on those property 
rights relations tend to be partial and static (Massey & Catalano, 1978). This 
particular social construction of land has inhibited a wider understanding of 
the dynamic characteristics of the land question and the role of the land use 
planning system. Conflicts over the use and development, ownership and 
control of land arise constantly – national versus local, development versus 
conservation, economic versus community, economic versus environment, 
development versus preservation of rural areas – and these tend to be presented 
as aberrations rather than an endemic feature of the sector. In particular, the 
land use planning system attracts particular opprobrium from all sectors: 
property development, communities, environmental groups and government 
itself. Why should this be?

1.2 The research agenda
The aim of this study is to unpack the exogenous and endogenous changes in 
land use planning practices in order to explain why contemporary planning 
experiences such sustained criticism and censure. The overall research question 
is:
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1.2.1 Rationales versus criticism
Two conflicting perspectives on planning exist. On the one hand, it is self-
evident that an unfettered land and property development market would be 
at once inefficient, ineffective and inequitable. There would be a proliferation 
of social, economic and environmental costs created leading inevitably to high 
conflict – likely to be discharged in the courts and legal systems – and thereby 
creating another layer of cost, uncertainty and inconsistency. As a consequence 
there would be marked divisions in communities and localities particularly 
as development takes place driven by specific and uneven power groups. That 
dystopic scenario is the very one that planning was intended to avoid. It follows 
that there is a strong intellectual rationale for land use planning in mitigating 
and adapting to societal needs and private sector interests in land and property 
development.

How have exogenous and endogenous changes in land use planning 
practices caused planning is so exposed to negative critique?

In this study it is argued that the answer is multi-layered as there are three broad 
processes taking place. First, it is argued that current economic, ideological and 
political circumstances are creating the conditions in which the criticisms can 
be made about the efficiency and effectiveness of the planning system. Critics 
point to the negative effects of delay, costs and inconsistency on the private land 
and property sector and seek alternative business infused solutions. Second, 
the wider contextual changes are having differentiated effects on planning and 
this book refers to the erosion of a strategic perspective in planning. This itself 
contributes to inconsistency and uncertainty in decision making for both the 
public and private sectors. Third, the new context has encouraged new forms 
of planning to be explored. A turn to contractualism is an example and this 
appears to offer an alternative to regulation through land use planning. This 
book explores this context and these issues in 8 scientific papers which provide 
empirical insights into these outcomes. The epilogue consists of a reflection on 
both the research as the findings.

The United Kingdom – and in particular the devolved nations of Scotland and 
Northern Ireland – serve as case studies to inform the overall research question 
regarding the denunciation of the UK land use planning system. Whilst 
the empirical research does include some generic dimensions, such as the 
importance of scale in planning, the focus on Scotland and Northern Ireland 
allows the diversity of experimentation and thinking about land use planning to 
be explored. Devolution has transformed the governance of UK national space 
and has allowed for both divergence and convergence in planning practice in 
the context of an ideological critique of planning.
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On the other hand, given the above-mentioned case for land use planning it 
has been subject to sustained criticism for some considerable time in political, 
business, community and environmental sector circles. This well of critique 
is long standing and suggests a deep mistrust of the implications of land use 
planning from the very start. This strikes at the very core of assumed behaviours 
and relations between state, market and civil society. The relatively early 
contribution of Sorensen and Day (1981), for example, represented an example 
of counter-vailing critique in the early neo-liberal phase – drawing on the 
philosophical thinking associated with libertarianism and offering a resolute 
dismissal of the spirit and purpose of the then relatively well established land 
use planning system. This line of reasoning suggests there is an embedded fault 
line deep in the substance and philosophy of land use planning. In effect, the 
politics of land and property development and land use planning in terms of 
power, control and influence are overlooked. North (2011, ii), for example, 
observed that:

“the tools we use to translate understanding into a framework are 
institutions composed of formal rules, informal norms, and enforcement 
characteristics. Institutions are very blunt instruments to deal with very 
complex issues. Perhaps because the norms of behaviour and the formal 
rules do not work or because enforcement is imperfect, the problems are 
still unresolved. Underlying the economic and social institutions must be 
a political framework. In order to understand that framework and how 
societies work, we need a theory of politics, which does not exist”.

This insight is helpful as it uncovers the complex political relations associated 
with land and property development and the role of land use planning regulation 
– it drives to the central issue – that of challenges to, and the redistribution 
of power and control around the land resource itself. Here, Prior (2005), for 
example, in considering a regulationist interpretation of changes in the (more 
contemporary) planning system points to the dominance of private property 
and the land and property development sectors in determining the outcomes for 
new regulation arrangements. This suggests a sharp interface of values, motives 
and behaviours in institutional and organisational terms. Further, Broadbent 
(1977) described this tension in terms of a lop sided political balance in which 
the public sector or the land use planning system was essentially caught in a cleft 
stick in determining outcomes for land and property development proposals. 
This then rests on the complex nature of the land resource itself which creates a 
very uneven intellectual, practical and political context within which land use 
planning has to operate.
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1.2.2 Provenance of planning
This study examines the concept of provenance of the land use planning system 
in its role of reconciling private and public interests in the use and development 
of land in order to inform the cicumstances leading to the contradictory 
positions about planning. Provenance refers to the complex warp and weft of 
ideas, experience, innovation and changing contexts over time. What may be 
appropriate at one time may be out of sync at another time. Yet this broader 
dynamic appears to be a lost factor in considering the specific conditions around 
space and place over and through time. The history of ideas and practice, for 
example, is often ignored even though the exogenous and endogenous conditions 
are changing, new conflicts are being engendered and the social construction of 
the public interest is rendered more abstract and obtuse. Indeed it is possible that 
planning suffers from a path dependency in failing to innovate in its approach 
to regulating property development, mediating between vested interests and 
securing the public interest. In effect, planning was devised and executed at a 
particular time and context. It achieved its early objectives and evolved in terms 
of its procedures and instruments. Yet, planning then continued to operate in 
very different conditions and its provenance has been overlooked or has been 
deliberately misconstrued. 

The concept of provenance is influenced by the ideas by drawing on a wider range 
of influences – specifically the dynamics between ideas, political institutions and 
agents, and relations in informing an understanding of change. In particular, 
attention is paid to the imperative of the social constructions of cultures, values, 
and property rights as well as the inter-relations of institutions and organisations 
in seeking to understand change and behaviours (Williamson, 1994, 2000). 
Alongside the formal institutions, governance and practices of planning, for 
example, attention is paid to the informal – the culture, norms, customs and 
traditions. To this provenance considers the import of time, the history of ideas 
and the timeline within which land use planning operates. In this way this study 
suggests that a deeper appreciation of institutions, interest and property rights 
can contribute to a deeper understanding of this planning predicament.

Provenance captures the essence of time, experiential learning, maturation and 
rejection of ideas and changing contexts in which land use planning operates. 
The complexity of these factors is vividly evident – but often overlooked – 
with respect to the land question. Provenance seeks to incorporate alternative 
thinking around, for example, the radical transformation of economic ideas over 
time (Fine & Milonakis, 2008) which serve to distort our social constructions 
of change. 
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Provenance also stresses the importance of locating change in its appropriate 
time – its historical niche which incorporates a package of ideas, values, metrics 
and behaviours at that point – as illustrated by a contemporary literary account 
of the rise of private property rights (Crace, 2013). The contextual changes for 
planning have been dynamic and complex, including the rise of globalisation and 
multinational capital mobility, the spread of new ideological ideas, the mobility 
of policy measures, shifting state-market-civil relations, political uncertainties 
and new economic, social and environmental parameters. Central to this is time 
and the pockets of ideas, values and experiences which may or may not transfer 
across spaces and places.

1.3 Changing contexts: a UK perspective
1.3.1 Legislative measures
In the UK, statutory land use planning was put into comprehensive effect in the 
Town and Country Planning Act 1947. This was a highly controversial legislative 
measure as it nationalised development rights in land. The legislation built on 
an established provenance of previous attempts to address the issues arising 
from the unfettered use and development of land (Booth, 2004). Indeed, the 
origins of regulating or controlling land and property development, for example 
built on the established law of nuisance. Under such private law arrangements, 
the defence of private property was paramount, and rested on the defence of 
rights of individuals from their neighbours. This was and remains an important 
characteristic in the early thinking around what is understood as the public 
interest purpose of land use planning. 

In the C17th, C18th and C19th, for example, what may be construed as the 
public interest was secured by private landowners, through leasehold controls 
of builders and occupiers on its landholdings to regulate the layout and design 
of new buildings, and their subsequent occupation and use. This was a means 
by which private landowners could protect their investments by enhancing the 
value of the properties, and was secured through restrictive covenants in the 
leases. This is an important strand in the early history of land use planning, 
as it was recognised that building standards at large were important in the 
private and public interests (Booth, 2004). Elsewhere, landed estates in rural 
Britain began to introduce new standards of building and development, as seen 
in the ‘planned villages’ and estate management practices in Scotland which 
incorporated grid street-plans and generous public spaces. This provenance is 
important as it embeds a private property rights paradigm in the core of what 
is understood to be a public sector intervention – statutory land use planning.
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Increasingly it was recognised that ad hoc and speculative land and 
property development raised serious questions for the strategic provision of 
infrastructure and the balancing of land uses for competing uses – agriculture, 
industrial and residential. This suggested that a wider public interest concept 
was involved and thinking matured slowly to acknowledge the public interest 
in land and property development and this was later articulated in the 1947 Act 
(Booth, 1999). Even in the interwar period, for example, a period in the UK 
characterised by an uneven economic depression (an early expression of the so 
called North-South economic geography) where development did take place 
in certain areas of growth it created significant strategic and local issues as it 
tended to extensive urban sprawl, suburban growth and ‘ribbon development’ 
along main arterial roads (Sheail, 1979). Restriction of ribbon development was 
then an early attempt by the state to secure a more balanced public interest and, 
not surprisingly, was viewed as interference with private property rights. Yet 
the congruence of private property and the concept of the public interest in the 
early stages of devising an appropriate form of planning remained at the core of 
the land use planning system – and many of its current tensions may be traced 
to this uneasy polarity.

The Town and Country Planning Act 1947 asserted a new understanding of what 
may be constructed to be a public interest in land and property development. 
Development control (currently management) in the form of regulation of 
private property interests was extended to the whole country. There were four 
arguments which prompted a rationale for this approach. First, it was recognised 
that there was a case for introducing more strategic or comprehensive controls that 
reflected national priorities rather than simply responding to local development 
pressures and patterns. The prevailing shift to strategic thinking was important 
throughout government was evident at this time. Here provenance is important 
as the nature of development changed over time. It shifted from relatively 
site specific development schemes to larger projects, involving more complex 
infrastructure provision. As the scale of development changes so too did the 
tempo and the nature of the property schemes, such as mixed uses, for example, 
raising strategic issues around accessibility and connectivity. Planning – as the 
means of regulation at the point of the development – then had to embrace a 
more strategic perspective to secure the public interest. This then reveals the 
very layered concept of the public interest. 

Second, there was an increased awareness of the related questions around land 
values and their re-distribution in the land and property development process. 
This created a real quandary for government with respect to the taxation of any 
resultant ‘betterment’ in land values arising from land and property development. 
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The related redistribution of land values struck at the heart of the private public 
relationship – the land and property development was providing development 
needed by communities yet the returns were accumulated in private hands. The 
social construction of how betterment should be addressed changed over time. 
The original assumption that it would rest with private interests was challenged 
with the introduction of planning. A number of attempts to capture benefit to 
some degree for wider civil society was contested by private property interests. 
The shift to neo-liberal thinking and the associated primacy of private property 
has reinforced the antagonism to betterment capture in the public interest. The 
unintended consequence of this is the privatisation of infrastructure provision 
and political attempts to mitigate this impact on the private sector. This tension 
has endured to the present day suggesting that the history of ideas has been 
ignored and the path dependency of experience is then rendered problematic. 

Third, there was a need to provide a context within which development control 
could offer consistent decision making. Regulation of land and property 
development represented prescriptive control (to secure the public interest) 
and there was a need to provide a template against which decisions could be 
cast. The public interest was enhanced in certain ways. The introduction of 
development plans, statements of strategic planning policy guidance by central 
government which implied a relatively greater sensitivity to strategic matters 
and formal opportunities for public involvement or participation influenced the 
understanding of what may be considered to be the local public interest and 
the manner in which it could be articulated. Finally, there was a concern to 
ensure that there was an appropriate level of decision making with respect to 
land and property development, and that the relations between central and local 
government were effective.

1.3.2 Transforming underlying relationships
The new legislative arrangements transformed the underlying relationships 
between state-market and civil interests in land use and development and 
polarised conceptions of private property and the public interest. Indeed, 
McAuslan (1980) distinguished between three ideologies in the subsequent 
edifice of planning law – the protection of private property, the public interest 
and (later) public participation. Private property rights were enshrined in the 
existing use and value of land, the public interest was ensured by the processes 
of the land use planning system, and, subsequently, opportunities were created 
to enable engagement by the wider public. In effect, the architectures and 
processes of land use planning comprised both technocratic and democratic 
dimensions. It is this duality that has created endogenous tensions for the 
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subsequent operation of the land use planning system. 

Provenance has had a dramatic effect. Since the establishment of the UK statutory 
land use planning system whilst its aims and objectives have remained relatively 
constant it has increasingly been wrong footed. External economic conditions, 
political priorities, ideologies, development ambitions, regional geographies, 
social and community conditions, environmental vulnerabilities, governmental 
and governance forms, state-market-civil relations, and expectations have served 
to create the conditions in which planning has come under profound criticism. 
As a consequence of its systemic structural flaws around private property and 
public interest considerations, its tendency to path dependency and the over- 
arching cultures and attitudes towards the land question, planning has become 
the target for opprobrium, disappointment and criticism from all quarters.

In the UK in particular this may be illustrated by the critical advocacy of the 
think tank community. Think tanks play an important role in contemporary 
governance. In terms of provenance, however, think tanks are relatively 
recent agents in political debates but their velocity with respect to influence 
is remarkable. Think tanks can contribute new or fresh thinking to political 
and policy debates, challenge conventional ideas or even support public policy 
implementation (Cockett, 1995). Whilst the various organisations may reflect 
different political values the dominant arguments over the last 30 years have 
tended to reflect neoliberal values and business interests. Arguably, the business 
oriented think tank community has become more vociferous and visible 
under the neo-liberal regime – demonstrating Mirowski’s (2013) argument 
that neo-liberalism seeks to create its own survival. Whilst cutting across 
vast swathes of public policy, including health and education, this market led 
criticism is increasingly the case with respect to different aspects of land use 
planning. Taken together these provide a challenging market-based perspective 
of established land use planning practices and thinking. It is not possible to 
present a comprehensive review of the documentation here. Some examples 
demonstrate the ferocity of the sustained attacks on the conventional land use 
planning system which remains in pursuit the public interest in very different 
circumstances and values. 

Drawing on the market oriented think tanks in the UK, a recent advocacy 
document calls for the scaling back of established land use planning arrangements 
(Boyfield & Greenberg, 2014) asserting that the UK planning system is not fit for 
purpose. Evidence for this claim rests on the perceived chronic housing shortage 
in the UK and the perceived costs associated with an unwieldy planning system 
which serves to stifle economic growth. Moreover, it is suggested that planning 
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legislation is poorly understood and that local authorities are best described as 
a “planning leviathan”. This description is couched in negative terms. Boyfield 
and Greenberg (2014) call for further consolidation and simplification of land 
use planning through the designation of Pink Zones to provide relatively more 
diluted regulatory regimes. The proposal contains a number of related ideas 
relating to local government finance, compensation and legislative reform and 
reflects a continuing antagonism towards the established land use planning 
system.

The intellectual scope and focus of the general critique of planning by such 
think tanks are important. The generic anti-interventionist stance embraces 
sectors related to land use planning – including housing provision and design 
standards (Evans & Hartwich, 2005a) and appealing for lessons to be learned 
from international comparative practice (Evans & Hartwich, 2005b). Reference 
is made to the ideas related to new institutional economics where alternative 
private property models are advocated (Webster, 2005). This market infused 
advocacy is highly nuanced. On the one hand, Pennington and Miers (2006), 
for example, acknowledge the need for land use planning as a contextual 
prism in which orderly investment in land and property development can 
be secured. This acknowledges the security offered property investors and 
developers by a comprehensive set of recognisable land regulations. On the 
other hand, Pennington and Miers (2006) advocate radical reform of planning 
arrangements and posit alternatives based on an alternative, market-based 
and private property system. Here reference is made to the designation of 
Business Improvement Districts which involve the transfer of public space to 
a new form of sub-municipal governance of business interests (Lloyd & Peel, 
2008). To date, Business Improvement Districts have been established in town 
centres or industrial parks – places of concentrated economic activity. Recently, 
however, the argument to replace public sector governance to one based on 
private arrangements has been extended to community parks in urban areas 
(Policy Exchange, 2014). This demonstrates the point that think tanks exercise 
considerable influence in convincing state interest, business and sections of civil 
society that land use planning is the problem not the solution.

1.4 Three elements of provenance
This brief overview had shown the breadth and depth of the anti-planning 
arguments and strengthens the case to understand why this should be the case? 
Why should this polarity of opinion come about? Why has planning been so 
misunderstood when it has contributed to the more efficient, effective and 
equitable use of land? Here three elements of provenance are proposed which 



29

INTRODUCTION

relate to the material characteristics of land, the external changes in terms of 
economic restructuring and ideological assertiveness, and the ways in which 
land use planning itself has evolved. These do not offer a comprehensive 
explanation but they are suggested as the principal considerations to be taken 
into account. They may be explored as follows.

1.4.1The land question and property rights
The land use planning system has operated in the context of a complex material 
resource – the land question. This is not simply another good or service which 
may be codified in abstract market terms (Lefebvre, 1991). Yet in practical terms 
land carries with it highly distinctive characteristics relating to ownership, 
tenure, use and development potential (Davy, 2012). Conventional neoclassical 
land economics, however, asserts that land is fixed in absolute supply, is fixed in 
location, is subject to happenstance in terms of floating potential development 
values, is of variable quality, is dominated by private interests but carries with 
it a complex of communal, social and public property interest. These accounts 
suggest an emphasis on the formal aspects of institutions which tend to articulate 
private property interests. Yet there is an array of informal characteristics to the 
land question – a rich and complex history of ownership and tenure, conflict 
and private and social expectations. The embedded property rights, power 
relations and vested interests – together with the potential betterment in land 
values to be secured through land and property development – all contribute to 
a challenging operational context for securing regulation and forward planning 
in the public interest. 

Today, there is an awakening interest in re-examining the land question. As 
Bleischwitz (2001) points out there was a shift away from land as a reference 
point for measuring productivity in the economy, and this would appear to have 
obscured the property rights dimension to debates around land and property 
development. This is an important point. It may be interpreted as the market 
commodification of land resources, a change that carried with it considerable 
conflict over what was held to be the wider public interest. Indeed, Gibb (1997, 
p.14) argues in a more contemporary setting:

“This new clear sighting of the great but suppressed truth of our human 
situation can be found beginning to grow in almost every sphere of human 
life. But, unfortunately, only in almost every sphere, and the deficiency 
is critical; for it is in that most fundamental social matter – that of our 
society’s instituted relationship with the land”.

The underlying property rights strata underpinning the use and development 
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of land is a key to understanding this position. The intellectual context here is 
the early writings of William Ogilvie, a Scottish intellectual who published an 
anonymous political treatise advocating the rethinking of land ownership and 
control in the 1780s (Lloyd & Peel, 2008). Drawing on this provenance, Gibb 
(1997, p. 15) asserts further:

“Axially defining our societies is the point of relationship between the 
community and the individual. In one direction, the relationship is 
manifested as the restrictions society places on the individual (that is, 
what is permitted to take from him, such as consents to act, or social 
dues): simultaneously, in the other direction, the relationship is defined 
to the extent to which, and means by which, the individual empowers the 
social community and enables it to act. We see that the way society makes 
provision for its common expenses is a matter of central importance to 
it, in the arrangement adopted, potentially lies the key to embodying, as 
a deep level within our human social systems, that sought-for natural 
order”.

Against this detached relationship of people and land, the ascendancy of private 
property and public participation – have had powerful consequences for our 
understandings of the public interest. Following Hall (1999) it is imperative that 
in seeking to understand this (unintended?) consequence there is a need to be 
vigilant in maintaining a cognisance of context – particularly with respect to 
ideology, technology, economic restructuring, social expectations and political 
metrics. These create a set of related questions as to why the land use planning 
system has struggled since its formal introduction in 1947. Why and how did 
private property rights prevail in terms of political influence and control? 
Why has public participation served to compound discourses around wider 
understandings of a common well-being of the land resource? Why has the 
public interest been eroded so deleteriously?

The erosion, dilution and labile nature of the public interest has not helped 
as it has served to isolate land use planning from its principal objectives in 
seeking to create positive and progressive economic, social and environmental 
purposes. Provenance is everything here. The concept of the public interest was 
created in a very specific set of conditions associated with the maturation of 
democracy, the maturing of political thinking and argument, the evolving forms 
of representative and participative political organisation and the articulation 
of private property rights (Dunn, 2005). The social construction of the public 
interest is bound up with the prevailing and inherited culture in society, with 
the mediation and expression of power, of the construction of knowledge, of 
ideology and political thinking, of property rights, and rules of law (Campbell 
& Marshall, 2002). 



31

INTRODUCTION

1.4.2 Economic conditions and ideology
The external environment within which land use planning has operated has 
changed dramatically. The national economic context has undergone marked 
changes from the early post war boom, through short term recessions, and 
then to the current long slump (Lawton et al., 2014). In each period, different 
economic conditions have been created – in terms of industrial sector, land and 
property development, investment, infrastructure provision, unemployment 
and skills and in terms of community well-being (Marquand, 2014). Thus, in 
the immediate post war period a combination of growth, available resources, 

Thus, at different times the public interest has been represented in particular 
ways. In 1947, the land use planning system had a material concept of the public 
interest – the rebuilding of post war towns and cities, the provision of new 
residential, commercial and industrial spaces, the provision of infrastructure, 
and the integration of community and social needs. This may be understood 
as an utilitarian or economic construction of the public interest. It reflected 
the aims and objectives of the planning system at that time. The urgent 
need to rebuild towns and cities, set out the necessary infrastructure, secure 
appropriate building standards and layouts and establish the conditions for the 
new post war economy were paramount. There was an economic imperative 
at this point. The subsequent period generated different conditions with 
various other constructions of the public interest – including the rise of public 
participation (Campbell & Marshall, 2000). This contributed to a more political 
understanding of the public interest – it introduced a relatively contested 
context in which planning was conducted. Yet at the same time, it is arguable 
that planning has delivered on its early agendas for action and the context was 
changing. Planning was now addressing the exigencies of growth management 
(notwithstanding the dysfunctional regional geography) in the UK – and was 
now confronted with new parameters and expectations. This was subsequently 
compounded by a powerful surge of neo-liberal thinking, the commodification 
of land and property and its associated values, the lack of interference with that 
landed windfall, economic growth and a very dysfunctional spatial economy 
have all contributed to the demise of the very concept of the public interest, 
and a very blurred understanding (as a result of competition over the public 
interest) of what it should be in practice (Marquand, 2004). In practical terms, 
Grant (2005) asserted, for example, that increasingly land use planners view 
the public interest as an abstraction. This shows that land use planning has 
increasingly become lacking in direction resulting in the retreat from strategic 
thinking and direction and having to rely on alternative instruments to secure 
outcomes. Provenance has served to wrong foot the spirit and purpose of land 
use planning.
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a social democratically infused programme of intervention and infrastructure 
provision and a clear mandate to provide new housing, retailing, industrial and 
commercial space created a positive external context for land use planning. As 
these objectives were met – new towns, business parks, suburbs, city centre 
redevelopment – and as economic contraction and restricted public expenditure 
took effect so land use planning began to operate in more negative conditions 
Elliot & Atkinson, 1999). As a result, land use planning has had to respond to 
the radically different circumstances thrown up. It has also had to respond to 
the political responses to those prevailing economic conditions. Yet its early 
experience was in a period of relative economic stability, available resources and 
the expectations that growth would persist. 

In tandem with this economic contraction and uncertainty there have been 
radical shifts in the prevailing ideological contexts. In part coinciding with the 
beginnings of economic and industrial crises, the shift from social democratic 
values and priorities to neoliberalism has proven to be profound for conventional 
land use planning. It has been argued for example that the practical concept 
of the public interest was an early casualty of this ideological shift – in both 
economic and political terms (Marquand, 2004). In effect a new private property 
economy has been explicitly and deliberately asserted and sustained. Marquand 
(2014) has described this as the laying down of a new moral economy. The 
extent to which this has transformed the context in which state, market and civil 
relations are conducted is a radical one. Here, Fine and Milonakis (2008) have 
documented the changing basis of economic philosophy over time from moral 
philosophy, political economy to economics – a changing lexicon that hides 
dramatic shifts in perception, understanding, observation and prescription. 

Indeed Judt (2010) and Sandel (2012) argue that the UK is now dominated by 
agendas of libertarianism, short termism, policy fragmentation and thinking 
and where decision making is overwhelmed by monetised values and templates. 
Moreover, Klein (2008) demonstrated how neoliberal thinking has been 
exported aggressively across global governance. This underlines the point that 
land use planning in seeking to discharge its initial remit has been undermined 
by radically different values. This goes further than the eroded understandings 
and social constructions of the public interest. Fundamental shifts have taken 
place in the approach to understanding state, market and civil relations. In terms 
of future scenarios there is little respite - Shutt (2014), for example, argues that 
neo-liberalism has operated and been adopted and perpetuated in such a way so 
as to normalise its metrics and values. Indeed, Mirowski (2013) has shown how 
neo-liberalism works to secure its future – this is a force to be reckoned with. In 
essence the private sector interests are now dominant and this bounded context 
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creates powerful challenges to notions of planning and the public interest which 
were born in a different space, place and time.

1.4.3 Planning ideas and practices
Reflecting this transient intellectual and material environment, the world of land 
use planning itself – its endogenous environment – has undergone considerable 
shifts in theorising and conceptualising planning ideas, practices and the nature 
of the public interest (Tewdwr-Jones, 2011). There have been shifts from viewing 
planning as a necessary corrective to embedded market failures in private land 
and property development, to stressing the need for greater understanding of 
process and collaborative action, to the assertion of power and influence and at 
the present time an interest in resilience to address future challenges for society, 
the economy and the natural environment. The radically changed world now 
presents very specific economic, ideological and political conditions which 
have encouraged the formidable questioning of the role of planning in this 
market dominated context. There are other effects which are inter-related and 
which are relatively having more direct effects on planning practice and offer 
very different repercussions for planning and the notion of the public interest. 
This book considers the potential erosion of strategic planning and the turn 
to contractualism – which may be seen as a consequence of the new external 
environment – part of the problem of planning’s provenance and with potential 
for planning in the future. 

First, there is evidence of a changing strategic dimension to planning. Experience 
reveals that in the UK an important feature of recent land use planning practice 
is the withdrawal from strategic thinking and practice. This may be illustrated by 
the National Planning Guideline measure in Scotland. Here the role of strategic 
planning policy guidance in the theories and practices of statutory land use 
planning is important in terms of its intellectual foundations, its implementation 
as a response to pressing planning issues comprising complex national and 
local relations and as an exemplar of enhancing progressive planning practice 
elsewhere. 

Strategic planning guidance may be seen as mediating between the national and 
local dimensions and providing a scientific basis for the assertion of planning 
policy priorities. Strategic planning policy guidance may then be considered an 
extra-legal mechanism in the institutional arrangements of land use regulation 
(Millichap, 1991) in that it forms an integral part of the discretionary decision-
making tradition. Significantly, this layer of policy guidance has progressively 
evolved to become a material consideration in the decision-making of statutory 
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planning organisations. Moreover, and given an established emphasis on local 
democracy, the status of strategic policy in local development planning decision 
taking provides a useful prism to understanding central-local relations and 
scalar interpretations of the public interest (Peel & Lloyd, 2007). In particular, 
the relationship between national policy guidelines and local development plan 
policy formulation and content has featured in debates concerning the strategic 
and tactical dimensions of planning, and modernisation concerns around 
the appropriateness, efficiency and effectiveness of planning instruments and 
processes. 

Originating in 1974 in Scotland as an innovative device to reconcile national 
and local interests, the concept of strategic planning guidance (initially termed 
national planning guidelines) has subsequently matured in form and intent 
(Lloyd and Rowan-Robinson, 1992). The Scottish experience rested on the 
perceived need to provide greater consistency, certainty, and confidence in the 
statutory land use planning system by providing a strategic overview of context, 
conditions and processes (Diamond, 1979). Following the findings of the 
Nuffield Foundation (1986), the Scottish experiment was transferred to other 
parts of the UK (Lloyd, 1994). The experiment of establishing a strategic context 
proved to offer considerable advantages to both private development interests 
and wider civil society (Bruton & Nicholson, 1985; Rowan-Robinson et al., 
1987; Elliot et al., 1988). There was a sense of purpose for the planning system, a 
hierarchical cascade of priorities which asserted or expressed the national public 
interest, and greater consistency for decision making across Scotland. Of equal 
importance the Guidelines clarified the nature of central-local relations with 
respect to planning outcomes (Lloyd, 1996). The contribution of the strategic 
planning approach became evident in Scotland following devolution and its 
modernisation of planning and governance. 

The innovation of National Planning Framework in the design of a proportional 
strategic planning hierarchy for planning decision making and policy 
implementation reflected this tradition (Purves & Lloyd, 2008a). Moreover, 
the National Planning Framework in assuming statutory authority within the 
new planning system simply asserted what was at the core of Scottish planning 
practice – an awareness of the need to think on a pan-Scotland scale (Peel 
& Lloyd, 2007f). The National Planning Framework itself and the overall 
governance of planning was supported by appropriate culture change which 
drew heavily on various organisations responding to that acknowledged and 
established strategic planning provenance in Scotland (Peel & Lloyd, 2007f). 
It is notable that with the onset of neo-liberal thinking the National Planning 
Framework has survived – now in its third iteration – whilst the strategic 
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planning guidance in Scotland (as elsewhere in the devolved UK) has been 
reduced to a single statement of intent. This suggests that against a backdrop 
of generic antagonism against planning there is a real danger that its strategic 
dimensions which offer so much will also be lost. This would not be the first 
time that this has taken place (Breheny & Hall, 1984) but the consequences now 
are likely to be relatively more extreme given the transformation of the context.

Second, the turn to contractualism is another manifestation of the changing 
nature of planning as its provenance is contested by both external change 
and internal pressures. It offers a new view of the negotiation that takes 
place between private and public interests in governance at large and in the 
context of land development and planning (Vincent-Jones, 2000). On the one 
hand, it may be seen as a direct consequence of neo-liberalism and the social 
construction of the public interest as private and economic in character. On 
the other hand, it is argued (Vincent-Jones, 2006), that contractualism seeks 
to go further than (passively) devising compliance with agreed legal contracts 
and has the potential to (proactively) encourage new working relationships 
between the agents involved (Vincent-Jones, 2000). This suggests that in terms 
of provenance, contractualism seeks out the informal processes involved to 
better explain, inform and facilitate the management of change. 

Drawing on a wider set of legal and economic ideas relating to the new 
contractualism (Vincent-Jones, 2006) insights can be gained regarding how 
planning can better supplement its increasingly contested regulatory role 
through alternative measures. Following North (1990) the distinction between 
institutions and organisations is helpful as it allows planning authorities 
alternative ways of securing the legislative intent. As circumstances have changed 
so planning can potentially adapt by this new expedient. Yet there remain 
questions as to whether the full potential of this approach can be realized.

It is evident that the interest in devising new contractual relations are now being 
explored – both as a consequence of devolution (Gay 1999) and of the permeation 
of neo-liberal ideas into public policy (Lloyd & Peel, 2008a; Peel et al., 2009). 
Contractualism goes further, however, than simply offering new planning 
instruments as it extends to the introduction of new forms of governance – as 
seen in the context of Business Improvement Districts (Peel & Lloyd, 2010b), 
new forms of local private – public partnership working to inform improved 
planning decision making (Lloyd & Peel, 2012b); and is embedded in private 
sector strategic responses to the negative effects of economic and property 
market disruptions (Adair et al., 2010). In essence the turn to contractualism 
represents another example of provenance – is it evidence of the increasing 
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inadequacy of planning regulations to secure the public interests and a business 
infused approach move to devise more appropriate private mechanisms? 
Questions arise, however, as to whether the use of contracts offer a more positive 
way forward in securing a public interest in land and property development. 

In general terms, the spirit and purpose of strategic planning has suffered as a 
result of the considerable shifts in the land use planning environment in the UK. 
A consequence of a changing economic context, the ascendancy of a neo-liberal 
ideology and the weakening of what is presented as the public interest is the 
erosion of strategic planning. This is of considerable importance in seeking to 
address the requirements of a resilience agenda. Similarly, contractualism has 
emerged as a result of the increasing emphasis on property rules, rights and 
responsibilities and is increasingly asserted as a means to define state-market 
and civil relations with respect to land use planning agendas. The papers 
presented here seek to provide empirical insights into the predicament in which 
land use planning finds itself.

1.5 Content of the book
The three layers relating to material, exogenous and endogenous factors and 
influences have combined to create a highly specific contextual frame within 
which land use planning has operated, matured, evolved and practiced. The 
following papers explore the two facets of provenance – 1) the implications and 
emerging forms of strategic planning in land use planning and spatial planning 
practices and 2) the turn to contractualism in planning and governance. The 
papers report on research conducted to explore these questions and offer 
empirical insights into the tensions involved. The research methods on which 
the papers are based vary according to the research question, the time and the 
issue. The central questions hinge on whether the move away from strategic 
thinking and the move to contractualism in planning are part of the problem or 
indeed offer a potential way forward?

Chapter 2 examines the nature of spatial planning as it was evolving generically 
but with a focus on the thinking around the public interest in the Republic of 
Ireland. The intellectual driver was the work of (Judt, 2010) who had argued that 
society needed a new theorisation and conceptualisation of the public interest 
concept. In effect, the paper reviewed land use planning practices together 
with its spatial planning form and argued the case to re-craft the regulatory 
framework to secure the public interest in spaces and places – particularly in the 
divided context of the island of Ireland. The emphasis on the strategic deficits 
in spatial planning created by the regressive conditions in which is operated is a 
major theme at the present time. 



37

INTRODUCTION

The notion of innovation around strategic planning perspective in planning 
is explored in Chapter 3 with respect to the introduction of a new strategic 
planning approach in Scotland – the National Planning Framework. This rests 
on a proportional planning hierarchy which incorporates contractualised 
relations between private developers, communities and planning authorities. 
The use of Pre Application Discussions, stronger enforcement and the national 
planning priorities offering a strategic framework to public and private interests 
is an important development in terms of Scotland’s planning provenance. 

Chapter 4 considers the alternative viewpoint where there is evidence of a 
strategic deficit emerging in the context of regeneration. Pointing to the radically 
changed financial and economic context this paper explores the notion of scale 
as part of the erosion of strategic approaches in urban and regional contexts. 
This parallels the arguments relating to land use planning. Drawing on research 
evidence as to the differentiated nature of regeneration across a devolved UK 
it argued the case to address the strategic deficit through a devolved, scalar 
sensitive, focused and integrated framework to urban regeneration – in effect 
the devising of a more strategic area based planning approach.

In contrast, Chapter 5 returns to the island of Ireland as a case study. Here, the 
strategic planning agenda is compounded by two territorial and constitutional 
jurisdictions. This specific context creates two challenges – on the one hand 
reconciling strategic planning across two different cultures and practices; and 
on the other hand, addressing the sharp end of the interface – the border – 
between the two jurisdictions. In these circumstances, planning has to 
reconcile normative agendas to secure convergence, sustain competitiveness, 
achieve policy coordination, and efficient infrastructure provision and shared 
services across space. This has to take account of any strategic deficits in either 
jurisdiction, devise a common template and then innovate around a shared 
agenda.

In considering the future and the potential of strategic thinking Chapter 6 
explores the potential of a strategic approach incorporating new contractualised 
understandings could serve the longer term purposes of resilience in a new world 
of resource shortages, natural environmental vulnerabilities and uncertainties. 
This points to the potential of a new understanding of planning to assert a public 
interest in circumstances where private interests appear impotent.

Chapter 7 explores the concept of soft contractualism in the context of 
planning and land and property development relations. Locating the turn to 
contractualised relations in the public sector in wider public sector reforms, 
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devolution and the greater sensitivity to experimentation in planning forms 
the paper critically explores the new approaches to promote greater collegiality 
in intervention. This is seen as promoting better relations between land use 
planning and land and property development or the balance between private 
and public interests. 

This approach is conceptualised as a form of public diplomacy and is explored 
in the context of the Edinburgh Concordat in Chapter 8 which provides a more 
detailed analysis of the case study in terms of the cultivation of new public-
private behaviors and attitudes so that effective community benefits might 
be secured. Through a critical discussion of condordatory and associated 
processing (or performance) agreements, the paper seeks to contribute to 
emergent understandings of ‘cultural change’ in public-private relationships 
in planning and development. This is an attempt to theorise the potential of 
this new approach to enabling the public interest in private property contexts. 
Chapter 9 then considers the contractual approach as applied in alternative 
settings – the Business Improvement District experiment. 

1.6 Provenance, planning and new parameters
The overall research question of this study concerns explaining why 
contemporary planning experiences such sustained criticism and attack. It 
argued that current economic, ideological and political circumstances are 
creating the conditions in which such criticisms are sustained. Neo-liberalism 
is suspicious of government intervention in general and land use planning in 
particular and fosters such a campaign of criticism and the advocacy of business 
infused alternatives. It is clear that this serves to undermine the provenance 
of the planning system in terms of the negative impacts on its traditions, 
experiences and public interest values, its formal institutions and organisations, 
its governance and the actual operation of planning on the ground. It is also 
argued that the new moral economy is creating differentiated effects – as is 
suggested is the case in the context of strategic planning – and new forms of 
contractual relations in planning. This creates a set of new questions which will 
be explored in the following papers which examine the differentiated outcomes 
and practices of the new private property economy for strategic planning and 
new contractual working in planning. To what extent are the effects on strategic 
planning negative representing a real erosion of capacity in established working 
arrangements? To what extent is the new contractual approach an instrumental 
product of neo-liberalism and austerity? To what extent can strategic planning 
and contractualism offer ways of progression for planning in light of the 
anticipated limits or new parameters to planning interventions and practices 
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(Lovering, 2010). Here the concept of provenance is helpful in suggesting that 
the mobility of planning ideas over time, its informal elements, the planning 
architecture and the behaviours of involved interests are proving inadequate to 
the new context.
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CHAPTER 2  The spatial planning model:  
   balancing private  sector   
   interests with the ‘common  
   good’

Abstract | Spatial planning differs from traditional concepts of blueprint land 
use planning in a number of ways. It emphasises the importance of cohesion, 
connectivity, civil engagement and delivery in public policy making and 
planning. This paper explores the spirit and purposes of spatial planning in 
order to understand the balance of public and private interests involved. In the 
context of the island of Ireland this paper considers the changing context to the 
public interest. It argues that there is a case to rethink our approach to planning 
and intervention and critically re-reflect on the nature of state-market-civil 
relations. Drawing on development in Ireland the paper asserts the need to re-
craft the regulatory framework to secure the public interest in spaces and places.

Published as | Lloyd, M.G. (2011) The spatial planning model: balancing private 
sector interests with the ‘common good’, Borderlands: The Journal of Spatial 
Planning in Ireland, 1, pp. 9–23.
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Spatial planning is very clearly an idea of its time: it has proven to be influential 
in a number of different ways on the various debates and processes concerned 
with the reform and modernisation of statutory land use planning systems across 
Europe (Healey, 2004; Haughton et al., 2009). Spatial planning emphasises the 
importance of cohesion, connectivity, civil engagement and delivery in public 
policy, and the pivotal role of infrastructure is once again centre stage for a 
host of strategic planning issues – economic, social and environmental. Spatial 
planning is essentially an ongoing process; it is not based on the more traditional 
concepts of blueprint planning (European Commission, 1999a).

Such considerations are becoming evident in the reviews of the statutory land 
use planning and spatial planning arrangements taking place across the island 
of Ireland. Whilst these may not be taking place in the same form or indeed 
at the same pace, they suggest that our understanding of the spatial planning 
model is continuing to evolve through the 2002 National Spatial Strategy 
(NSS) and 1999 National Development Plan in the Republic of Ireland and 
the 2001 Regional Development Strategy (RDS) in Northern Ireland. While 
these represent separate spatial planning infrastructures, there is an emerging 
interest in facilitating a spatial development context for the island of Ireland to 
secure functional efficiency gains in infrastructure and public policy priorities 
(International Centre for Local and Regional Development, 2006). Such iteration 
and ongoing critical reflection is endemic to the spatial planning project. In 
the Netherlands, for example, which has been long held as an early champion 
of spatial planning practice, reforms have continued to be invoked in order to 
ensure greater policy consistency and demonstrate an evident sensitivity to the 
basic management of the land resource (Janssen-Jansen, 2007). Spatial planning 
may then be seen as a dynamic form of intervention to serve what is held to be 
the public interest in defined territories. That is no mean feat given the complex 
of vested interests associated with the use and development of land in Ireland 
as a whole.

In particular, spatial planning thinking has influenced the design and adoption 
of broader strategic planning frameworks for guiding the management of 
change across wider territorial spaces (Davoudi & Strange, 2008). In Scotland, 
for example, the introduction of a National Planning Framework as a pivot in 
the redesigned land use planning regulatory system presents a strategic context 
against which local decisions can be made (Peel & Lloyd, 2007f). Significantly, 
the attention to larger-scale territorial domains has served to recast the 
traditional and inherited perspective of the statutory land use planning system 
which is relatively more site-specific in its focus. As demonstrated by the 
respective spatial plans produced, this has broadened the territorial canvas 
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of local land use planning decision-making by seeking to facilitate greater 
connectivity between spaces and places and, where appropriate, by inviting 
deliberate discussions around integration and cross-border relations. Again in 
Scotland, and mimicking the interest in England, the interest in city-regions 
reflects an interest in devising more appropriate forms of space management 
(Lloyd & Peel, 2006). In effect, spatial planning can provide for a more sensitive 
strategic context to land use planning.

Yet the ideas, processes and administrative arrangements associated with spatial 
planning are not uncontested. In England, for example, in the run up to the 
2010 general election, the Conservative Party published a policy paper on 
spatial planning which argued that the spatial planning system in England was 
‘broken’. The critique suggested that spatial planning imposes too many ‘one size 
fits all’ rules on various localities and developments. It also asserted that spatial 
planning did not allow community-led solutions to address the tensions between 
development and conservation. It advocated more active civic engagement and 
collaborative democracy to balance economic development with quality of life 
agendas. Whilst proposing the potential of a national contextual framework for 
planning priorities, and policy frameworks within which local communities can 
produce distinctive local policies, the paper promoted a more active localism in 
planning matters and a re-balancing of power to local communities.

Against these various dimensions, this paper explores the spirit and purposes 
of spatial planning in order to understand the balance of public and private 
interests involved. The methodology of the paper rests on a literature review, a 
survey of spatial planning practices in the UK and the Republic of Ireland, and 
includes an advocacy element. The latter explores a position that considers that 
contemporary economic, social and environmental conditions are so deleterious 
to the broader notion of the public interest that there is a case to rethink our 
approach to planning and intervention. This line of reasoning is influenced by 
the philosophical arguments put forward by Judt (2010) that circumstances are 
such that the old ways of doing things are no longer appropriate. The paper is also 
influenced by the work of Ormerod (2005) who argues that the measures and 
instruments of state intervention tend to parrot market processes and business 
arrangements which have failed and created the problems in the first place. 
This would support the argument that we need to critically reflect on where we 
are, where we might be going, and to rethink the nature of state-market-civil 
relations. That does not suggest the paper surrenders to the prevailing zeitgeist 
that society as a whole is broken, but it does argue that we need to re-craft the 
regulatory framework to secure the public interest in spaces and places, and 
particularly so in the context of the island of Ireland.
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2.2 Planning interests?

The concept of the public interest is bound up with the prevailing and inherited 
cultures in a given society, with the mediation and expression of power, of the 
construction of knowledge, of ideology and political thinking, of property 
rights, and of rules of law – all of which then make it difficult to pin down exact 
definitions of the concept. Society’s version of the public interest is constrained 
by its form of democracy and its relationship with free market capitalism, the 
articulation and protection of private property rights, and its expression in 
representative and participative forms of government and governance (Dunn, 
2005). This is no easy task. Context, time, and place as well as the positions of 
different politics will influence whatever is socially constructed as the collective 
representation of well-being.

As Campbell and Marshall (2002) suggest, however, the public interest can be 
distilled in different ways: through political processes and assumptions of rational 
deliberation, or through liberal governmental forms with a greater sensitivity to 
the diversity of pluralist societies with associated open and transparent checks 
and balances. All this makes the concept of the public interest highly elusive, 
and specifically so for spatial planning, which is essentially engaged with the 
strategic mediation and reconciliation of different interests in different places, 
at different scales and at different times. The diverse constituencies involved 
in spatial planning and development relationships are highly fluid. This then 
makes the public interest a real challenge for spatial planning at a time when the 
wider contextual conditions and competing social, economic and environmental 
agendas are so complex.

Context is, as ever, all important in considering the what, why and how of spatial 
planning and the ways in which it seeks to facilitate the wider public interest. 
Here it is important to reflect that the immediate operational context for spatial 
planning in the UK and Ireland is that of private property rights and interests, 
of the motivations and behaviours of landowners, developers and builders; of 
speculative land and property developments, and of specific purposes for the 
administration of land use planning regulations and infrastructure provision. 
Evidence would confirm this to very much be the case in Ireland (McDonald 
and Sheridan, 2008; O’Toole, 2009). Adopting a regulationalist perspective 
which explores a structural political economy context to planning, Prior (2005), 
for example, argues that a failure to fully locate spatial planning in the systems 
of power and influence in modern societies can inhibit any attempts to reform 
and implement those planning systems. Seeking to serve a public interest within 
a powerful hegemony and mindset of private rights and interests in land is not 
an easy task.
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This may then explain the observation that land use planners increasingly view 
the public interest as an abstraction (Grant, 2005). In effect, it is too difficult 
and elusive a concept to understand, explain and propagate. Further, this could 
suggest that the rational response in such circumstances is for the planning 
system to revert to a relatively more mundane focus on public administration, 
process and problem-solving. The characteristics of the new economy – based on 
short termism, expediency, claims to potential ability rather than demonstrated 
achievement, and a willingness to discount or abandon past experience – have 
led to what has been described as an enfeebled culture (Sennett, 2006). Over 
and above these features, the modern economy is highly spatially differentiated 
in economic, social, institutional and environmental terms. Uneven economic 
activity and institutional engagement characterise modern space. Seeking 
to reconcile these is now acknowledged to be a necessary pre-requisite for 
effective governance. In a report to the Royal Town Planning Institute (RTPI), 
for example, Wong et al (2000) point to the urgency of unifying spatial planning 
arrangements in the UK, thereby enabling more effective spatial planning at a 
national scale as a consequence of devolution and the uneven geography of land 
and property development pressures. Lying behind this concern is the issue of 
infrastructure to support that land and property development.

No wonder the public interest notion in land use planning and spatial planning 
is confused. Both statutory land use planning and spatial planning are always 
looking over their shoulders, or glancing furtively sideways to anticipate any 
disruptions, and both are certainly moving backwards rather than ‘planning 
forward’ as intended (Lloyd, 2006). This is particularly important when the 
role of infrastructure relative to land and property development and land use 
planning is considered. Indeed, central to adopting the longer-term thinking 
which is foundational to spatial planning is the role of the strategic and local 
infrastructure in supporting appropriate land and property development which 
serves the public interest. Yet spatial planning is not able to look forward, as 
suggested by its ambitions, while society remains confused about the concept of 
a public interest, and cannot devise what it should actually comprise in practice.

2.3 In the beginning?
In modern economies the use and development of land is critical to securing 
economic growth and development, well served and sustainable communities, 
appropriate investment in transport and other facilities, and in enabling an 
appropriate quality of life. Arguably, and notwithstanding the fundamental 
importance of land to societies, its wider community value as a basic factor 
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of production has either been ignored, under-valued or misunderstood over 
time. In short, as market economic relations have penetrated wider aspects of 
society and polity, so land has been increasingly commodified or marketised. 
It is essentially exploited for its natural resource or its location, or used for 
its speculative value (highest and best use) rather than reflecting its more 
fundamental social and community value. Anthropocentric accounts of land 
discovery and settlement highlight the concept of stewardship at centre stage 
in resolving the land question (Massey & Catalano, 1978). For the purposes of 
this paper it is possible to identify two countervailing and parallel processes and 
agendas taking shape.

On the one hand, the role of land and property development in the economic 
growth bubble experienced throughout the 2000s was perhaps unprecedented. 
It was a driver and vehicle for economic growth and development, and was 
itself driven by the economic activity and financial investment associated with 
it. The result was extensive land and property development in all sectors across 
Northern Ireland and the Republic of Ireland and beyond (Adair et al., 2009). 
Such levels of property development have proven to be disadvantageous in social, 
economic, political and environmental terms in certain localities (McDonald & 
Sheridan, 2008). This would suggest that both the statutory land use planning 
regulatory and spatial planning arrangements lacked a strategic perspective. 
Spatial planning frameworks in both Northern Ireland and the Republic of 
Ireland were unable to establish a more orderly scalar and temporal perspective 
on the developments being driven by the markets. This raises questions as to the 
strategic capacity of spatial planning.

On the other hand, there would appear to be a growing awareness of the 
wider societal and community dimension in which private land and property 
development takes place. This is layered and could be seen as an idea which is 
still at an immature stage in its articulation. There is an emerging interest, for 
example, in the challenge of climate change, casting the use and development of 
land onto a wider and more sensitive environmental canvas. Here, research into 
the economics of climate change and the degree of environmental vulnerability 
has acknowledged the importance of the basic land and environmental resource, 
and the need to put appropriate societal measures in place to manage it in the 
public interest (Stern 2006). Indeed, this argument advocates the innovative use 
of spatial planning in exploring the deployment of more appropriate energy 
technologies in development schemes, and in promoting greater efficiencies 
through the strategic coordination and integration of land use planning and 
infrastructure investment and provision so as to reduce long-run transport 
demand.
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The reality of environmental vulnerability was illustrated by the extreme 
flooding which took place in northern England in 2007 and in Fermanagh and 
Cork City in 2009. In England the independent Pitt Review (2008) reported 
that some 55,000 properties were flooded, around 7,000 people were rescued by 
the emergency services and 13 people died. This represented the largest loss of 
essential services since World War II, resulting in half a million people without 
mains water or electricity. Transport networks failed, a dam breach was narrowly 
averted and emergency facilities were put out of action. The costs involved were 
significant: the insurance industry, for example, was faced with a liability of £3 
billion and other substantial costs were met by central government, local public 
bodies, businesses and private individuals.

The Pitt Review (2008) reprised and affirmed the Stern advocacy of the need 
for active intervention and spatial planning, and the deliberate incorporation 
of mitigation and adaptation measures into planning for climate change. 
Similar thinking in Northern Ireland showed the need for civil engagement in 
the arrangements to address flooding risks (Flooding Taskforce, 2010). This 
advocacy raises questions as to whether spatial planning can achieve these 
expectations.

Evidence that a change may be taking place in the ways in which society views 
land and the environment continue to emerge. The Foresight Land Use Futures 
Group (2010), for example, has drawn critical attention to the importance of 
land as a key asset in the societal collective well-being of England. It argues 
that pervasive effects of changes in land use and its management underline the 
need to take the broadest possible perspective in developing future policies 
and strategies on land. In particular, the study argues the need to promote an 
understanding of the appropriate governance of land at different scales, of which 
land use planning is but one element.

In particular, in rethinking the appropriate governance for land, attention is 
drawn to decision-making taking place at different scales, whilst factoring in 
the complex external benefits and costs as metrics in overall social welfare. It 
suggests there is a need to reconcile market mechanisms and state regulation, 
whilst respecting a legacy of historical priorities for land use and development. 
In short, it argues that the regulatory, management, governance and planning of 
the land resource must respond to the new economic, social and demographic, 
environmental and institutional pressures prevailing, whilst addressing new 
and future aspirations and priorities in land and property development.
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Intrinsic to these ambitions is the notion of a socially acceptable balance between 
development and environment, between urban and rural, and, in effect, between 
now and then. This invokes the contemporary debates around sustainable 
development, which seeks to reconcile economic, social and environment needs 
and expectations with an appropriate balance between the needs of the economy 
and the environment which reflects wider agendas around social justice and 
what is construed as the public interest.

In practice, however, and notwithstanding the political and institutional 
momentum associated with the promotion of sustainable development, there 
remains no real consensus on the societal goals that would serve to count as 
effective sustainable development in practice (Hales, 2000; Connelly, 2007). 
There is the danger that the very real challenges of sustainable development are 
reduced to relying on more established and conventional practices associated 
with planning, redevelopment and regeneration which themselves often involve 
private sector stakeholders, interests and values (Bunce, 2009). Lying behind 
these concerns and issues is the matter of purpose. What is the public interest? 
And can spatial planning deliver this public interest?’

2.4 Variegated interventions
In responding to the complex notions and understandings of the role of the land 
resource in modern societies, attention needs to be paid to the appropriate forms 
of governance involved. At the outset, following McLoughlin (1969), for example, 
such complexity in concept and in the associated social constructions, legal 
paraphernalia and economic imperatives (to serve private interests) demands an 
equally complex (or sophisticated) form of governance and regulation to serve 
the public interest. It also requires an understanding of the reciprocal relations 
of change in economic, social and environmental conditions and institutional 
forms and capacities – specifically the differentiated effects of exogenous forces 
and the variegated nature of endogenous responses – as shown in earlier work 
on the relative performance of various localities in the face of change (Cooke, 
1988). Caution is then required as this is a layered domain to consider.

Land, property and state intervention through land use planning – and by 
extension spatial planning - involves competing ideologies (McAuslan, 1980). 
These include a traditional common law approach to protect private property 
interests; an orthodox public administration approach to advance what is 
held to be (and competed over as) the public interest; and the relatively more 
‘populist’ concept of public participation to enhance democracy in land and 
property development and its regulation, and to serve as a countervailing force 
against the other ideologies.
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Whilst public participation is now a generally accepted component of land use 
planning, it has evolved markedly over time in response to changing market 
and property development conditions (Campbell & Marshall, 2000). Now 
it involves an ever changing inter-working of the individual self interest, a 
sense of a collective well-being, and the promotion of choice depending on 
context, place and issue. These find expression in different ways: a dedicated 
protection of private space and property, advocacy of specific facilities to serve 
a neighbourhood or community, and resistance to particular developments 
which are perceived as antithetical to the well-being of a locality, such as pylons 
or mobile telephony infrastructure. Spatial planning, by definition, covers wider 
territories with a more complex composite constituencies and interest, and it 
follows that this will involve even more competing ideologies.

Spatial planning has been described as going:

Beyond traditional land use planning to bring together and integrate 
policies for the development and use of land with other policies and 
programmes which influence the nature of places and how they can 
function. That will include policies which can impact on land use, for 
example, by influencing the demands on or needs for development, but 
which are not capable of being delivered solely or mainly through the 
granting or refusal of planning permission and which may be implemented 
by other means (Dept. of Communities and Local Government, 2006, pp. 
12-13).

Yet spatial planning has evolved from, built on and innovated from the 
longer established land use planning traditions in different nation states. To 
understand the full significance of the spatial planning approach thus requires 
an appreciation of land use planning, and the variegated ways in which land use 
planning has itself responded and adapted to uncertainty and economic, social 
and environmental change. This can provide a better insight into the different 
social constructions of, and the appropriate balance between, private interests 
and the wider public interest in the broad realm of planning and development.

Essentially, spatial planning is seeking to create a much deeper, broader and 
longer-term perspective of public policy design and implementation within 
which the statutory land use planning system plays a core function. There is a rich 
psychological stratum to spatial planning, which is evident by the referencing of 
the pre-requisite of deliberate culture change to effect spatial planning practices.

In Scotland, for example, this was identified as a necessary change in the way 
in which society perceives and articulates the value and purpose of planning as 
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a social activity to facilitate reform (Scottish Executive, 2005). This is no easy 
task; yet research from Scotland shows that a concerted effort to engage key 
stakeholders in the process of spatial planning can bring deeper understandings 
of its role at times of uncertainty (Peel & Lloyd, 2007f). In England, whilst 
the notion of culture change in spatial planning has been described as ‘fuzzy’ 
(Shaw, 2006a), an assertion of the need for a fundamental re-thinking of the 
role of planning in modern society remains a powerful ‘call to arms’ at a time of 
considerable uncertainty. This nurturing of the spatial planning concept takes 
time, energy and investment.

2.5 Conclusions: the new challenges
Spatial planning offers considerable potential to provide a strategic framework 
for public policy implementation at large; for establishing appropriate priorities; 
for enabling more effective statutory land use planning, including zoning of 
land use and development; and for securing a more effective infrastructure. In 
Ireland, whilst spatial planning is still emerging on either side of the border, 
there is the potential to secure more integrated arrangements for promoting 
cohesion, connectivity and delivery across the island.

In England, a report for the National Planning Forum (Morphet et al., 2008) 
argued that the new planning legislation and policy there was creating a new kind 
of planning, and asserted that planners, and all those involved in planning, need 
to be ready to change to ensure that this new system works effectively. This would 
involve all interests in land use planning and development learning new skills 
and doing things differently. The National Planning Forum (2009) subsequently 
asserted that there is a prima facie case for investing in the development of 
strong, positive, medium and long-term spatial plans and delivery strategies. 
In part, this approach seeks to promote a greater understanding of the role of 
spatial planning, and to secure greater civil and political legitimacy in the role 
of planning in a modern and uncertain society.

The priorities for a ‘fit for purpose’ spatial planning infrastructure are held 
to be five-fold (National Planning Forum, 2009). First, it should establish a 
sound strategy with a clear emphasis on integrated arrangements and working. 
Examples include joining-up national policy statements; developing consistent 
planning arrangements across regeneration, environment, housing, transport 
and the economy; and longer-term planning for investment in infrastructure. 
Second, it advocates securing quality in planning to enable environmental 
sensitivity and sustainable communities with a sense of people and place. Third, 
it seeks to achieve greater effectiveness through investment in training for elected 
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representatives and other decision-makers, enhancing skills, and community 
engagement with attention to appropriate process and decision-making and 
resourcing. Fourth, it seeks to secure delivery through promoting a deliberate 
focus on the purpose of spatial planning, and in making sure that things do take 
place on the ground. Finally, it envisages greater stability in allowing the reforms 
in place to take effect and to encourage critical reflection on lessons learned.

The potential of spatial planning could be enhanced by a rethinking of 
prevailing state-market-civil relations around the ideas associated with 
institutionalism. Here the arguments of the new institutional economics seek 
to adapt and reframe conventional understandings of regulation on land use 
and development (Buitelaar, Lagendijk & Jacobs, 2007). This does not represent 
a rejection of the traditional regulatory forms (associated with statutory land 
use planning), but is a recasting of the mix of measures which are intended to 
address the particular spillover issues involved (Elsner, 2005). Here, the new 
forms of planning interventions which are being devised, combining legal, fiscal 
and economic incentives to promote the public interest, are challenging the 
institutional congestion that tends to prevail (Pemberton & Lloyd, 2008), and 
could provide new ways forward to spatial planning across wider territories. The 
use of contracts and agreements, for example, could prove to be very effective in 
reconciling diverse and complex interest across space.

At the same time, reflecting a new understanding that land, natural resources 
and the environment are under threat, and allied to which are the implications 
of this for economic well-being and social cohesion, there is considerable 
support for spatial planning. It really is an idea of its time. This is particularly so 
given the linking of ‘green’ fiscal intervention as a means of securing economic 
recovery, the climate proofing of economic measures, and ensuring that any 
infrastructure investment must not be permitted to exacerbate the current 
position by subsiding greenhouse gas emissions or locking in a high carbon 
infrastructure (Bowen et al., 2009). Spatial planning would have a key role to 
play in sustaining this potential positive complementarity of environment and 
economy.

Yet spatial planning is beset with many challenges. These remain fundamental 
to the wider appreciation of its role in the modern world. First, there is a 
contested understanding of the role of spatial planning, as evidenced by the 
continuing arguments associated with free market ‘think tanks’. Their role in 
modern policy-making and governance is becoming more evident, and their 
contributions to policy ideas more acute as the broader political environment 
becomes increasingly uncertain and contested (Rich, 2004). Think tanks, 
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of whatever ideological hue, can provide influential ideas to influence policy 
innovation and implementation, and can challenge established political 
priorities (Cockett, 1995).

In the context of land use planning, for example, critical positions have been 
generally asserted from a free market position based on the view of land use 
planning as a ‘government failure’. This is held to result in a catalogue of social, 
economic and environmental costs such as smaller development plots, higher 
densities and the imposition of wider costs on land and property development 
(Evans & Hartwich, 2005a). This contestation of the role of spatial planning 
further confounds and inhibits its potential to address the issues facing society.

Second, there are concerns around the capacity of spatial planning to deliver in 
terms of the funding of the planning resource itself and the numbers of staff and 
the skills required at a time of considerable expectation, change and uncertainty 
(Communities and Local Government Committee, 2008). This may involve an 
uneven geography of regulation which may lead to further inconsistencies in 
spatial planning (Royal Institution of Chartered Surveyors, 2009) and potentially 
negative effects on development and investment (The Killian Pretty Review, 
2008). Similar concerns have been raised in Northern Ireland, for example, 
with respect to the preparation time associated with Planning Policy Statements 
(PPSs); the incomplete coverage of development plans, and development 
management targets which have not been met, suggesting a performance below 
that achieved six years ago (Comptroller & Auditor General for Northern 
Ireland, 2009). This would itself suggest a need to rethink the nature of the land 
use planning and spatial planning systems.

Thus whilst spatial planning represents a new way of thinking about interventions 
to serve the public interest in land use and development, and has the potential 
to contribute to economic recovery through integrated working across sectors 
(and in Ireland across borders) through effective and appropriate infrastructure 
investment and provision, it is bedevilled by questions of culture, understanding 
and capacity. Arguably, these have characterised the relatively longer established 
land use planning and zoning systems in the UK and Ireland and they remain 
unresolved.

It is clear, for example, that the spirit and purpose of spatial planning remains 
relatively marginalised within political debates. In practice there is only a very 
limited discussion of the role of spatial planning in the media. There does not 
appear to be a deep political awareness of the role that spatial planning can fulfil 
with respect to ensuring long term development and infrastructure to meet 
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the complex economic, demographic and environmental changes which are 
already in train. In effect there remains a relatively limited understanding of and 
engagement with spatial planning in a wider public interest. There is a paradox 
here, as whilst there may be an evident spatial planning framework in place, this 
may simply be an instrumental device which does not realise its transformative 
potential. This point is of significance in the Irish context.

On the island of Ireland, there are two different jurisdictional planning 
arrangements. Lying behind these there are different planning cultures and 
development experiences, institutional structures, processes and capacities. 
Reflecting this – and indicative of the divide – there are two spatial planning 
traditions in place: the National Spatial Strategy in the Republic of Ireland and the 
Regional Development Strategy in Northern Ireland. Both these spatial planning 
arrangements are currently in the process of being reviewed. Each represents a 
different social construction of spatial planning practice. The National Spatial 
Strategy in Ireland, for example, has the feel of mainland European approaches 
to spatial planning, whilst in Northern Ireland there is a distinct essence of more 
traditional regional planning and development associated with the UK. Both 
spatial planning frameworks have different relationships with their funding and 
public infrastructure investment strategies (Counsell and Lloyd, 2009).

In the Republic of Ireland recent economic changes have triggered concerns 
about the effectiveness of spatial planning in policy implementation and 
decision-making around land and property development, both at a strategic and 
local levels (Bartley, 2007). Indeed, it has been suggested that this represented 
a laissez faire form of planning which has resulted in a hugely destabilising 
oversupply of housing (Kitchen et al., 2010). In Northern Ireland, the reform 
of the statutory land use planning system is progressing in tandem with the 
separate review of the regional spatial planning strategy (Morrison, 2009). This 
suggests that whilst there are spatial planning arrangements in place, there 
remain gaps, and this points to different capacities for implementation of spatial 
development across the island of Ireland, and highlights a deficit with respect to 
any reconciliation of the spatial planning agendas.

Thus there are both general and specific challenges for spatial planning on the 
island of Ireland. Attention must be paid to addressing these internal deficits, and 
to exploring the potential for a more integrated and connected spatial planning 
framework for Ireland as a whole in order to realise the benefits of greater 
cohesiveness in addressing common issues around economic development, 
strategic infrastructure provision, effective public policy delivery, community 
well-being and civil engagement, and the whole environmental agenda. Much 
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remains to be done to use spatial planning in Ireland as a transformative process 
rather than an instrumental device.
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CHAPTER 3 National Planning Framework
   for Scotland 2010–2025

Published as | Lloyd, M.G. & Peel, D. (2010) National Planning Framework for 
Scotland 2010–2025, Planning Theory & Practice, 11(3), pp. 461-464.

Abstract | In general terms land use planning seeks to balance competing and 
conflicting demands on land use and development to ensure that the resource 
is used in the most appropriate way to serve the longer term public interest. 
In a devolved Scotland, the Planning etc. (Scotland) Act 2006 provided for a 
new planning hierarchy to ensure a greater sensitivity to scale of development 
proposals with appropriate associated processes for appeal and enforcement. 
This differentiated between four scales of development, specifically, national, 
major, local and minor. The National Planning Framework, was introduced 
specifically in order to provide a means of ensuring a strategic overview of 
Scotland’s spatial economy and infrastructure capacity at a time of considerable 
change in political and institutional arrangements. This paper assesses the 
potential of the National Planning Framework model to provide a relatively more 
systematic, co-ordinated and strategic approach to planning decision-making.
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Land-use planning seeks to balance competing and conflicting demands on land 
use and development to ensure that the resource is used in the most appropriate 
way to serve the longer term public interest (Rydin, 2003). In practice, it serves 
as a regulatory framework to ensure that private interests in land and property 
development comply with the prevailing social construction of the public 
interest. It is a political process which mediates between the different interests 
and values held by diverse communities of interest, place and identity. Land-
use planning is characterised by its principal component parts—development 
plans, development management, civil engagement, strategic policy guidance 
and enforcement. The primary focus of the statutory land-use planning system 
is the local or site specific—although there is provision through policy guidance 
and development plans to promulgate a longer term strategic dimension. In 
Scotland, the aims of the land-use planning system are to provide a strategic 
national framework for decision making, to encourage appropriate land and 
property development, to protect the natural and built heritage, and to create 
sustainable communities and places.

The statutory basis for the regulation of land and property development in 
Scotland is defined in the Town and Country Planning Act (Scotland) 1997 
and as amended by the Planning etc. (Scotland) Act 2006. The more recent 
legislation is the result of an active programme of modernisation and reform 
initiated following the introduction of devolution and the creation of the 
Scottish Parliament and the Scottish Executive in 1999. The objectives of the 
modernisation process were ambitious—and principally concerned with 
meeting the perceived strategic deficit in the (then) land-use planning system 
(Peel & Lloyd, 2006a). As importantly, however, the process of modernisation 
was intended to secure real efficiencies in decision making through achieving 
up to date development plans; greater effectiveness in delivering the most 
appropriate forms of land and property development; facilitating more extensive 
and transparent civil involvement in the planning process; articulating a clearer 
statement of planning and development priorities; and contributing to a wider 
sustainable economic growth agenda in Scotland.

The process of modernisation led to the introduction of a new planning 
hierarchy to ensure a greater sensitivity to scale of development proposals with 
appropriate associated processes for appeal and enforcement. This differentiated 
between four scales of development, specifically national, major, local and minor. 
Importantly, each scale has a specified instrument, decision-maker, decision 
route and mode of appeal. The national scale of development may be seen as 
the most innovative initiative by addressing the perceived strategic deficit in 
land-use planning. This new instrument, the National Planning Framework, 
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was introduced specifically in order to provide a means of ensuring a strategic 
overview of Scotland’s spatial economy and infrastructure capacity at a time 
of considerable change in political and institutional arrangements (Purves & 
Lloyd, 2008a). Significantly, then, the Framework served to inform not only 
the statutory planning system, but also future government and public agency 
spending priorities and strategic infrastructure decisions. The Framework may 
thus be considered a tool to enable a relatively more systematic, coordinated 
and strategic approach to decision making.

The first iteration of the National Planning Framework (Scottish Executive, 
2004) was a concise (86-page) document with a time-horizon to 2025. Prepared 
by the Development Department (part of the Communities remit), the National 
Planning Framework was an initiative of a Labour–Liberal Democrat coalition 
government. Its central themes were quality and connectivity and the style of 
the document was clearly influenced by prevailing European spatial planning 
thinking around territory, cohesion and accessibility, and Scotland’s place in 
that broader geography. Importantly, the Framework was not designed to be a 
comprehensive master plan or blueprint, but rather sought to offer a perspective 
on Scotland’s longer term development. In practical terms it provided a general 
context for national development and contained data and indicative maps to set 
out the key issues and drivers of change facing Scotland; a longer term vision 
for the economy, environment, society and infrastructure; and four broad 
spatial perspectives based on Scotland’s broad natural zones of the central 
belt, east coast, Ayrshire and the south-West, and rural Scotland. The main 
spatial ideas were indicated in an overall strategy map which highlighted the 
key settlements and strategic development corridors, including international 
gateways to improve external connectivity. Areas for economic development 
and regeneration were balanced alongside areas for environmental stewardship. 
Reflecting an important emphasis on renewable energy, the strategy map also 
identified the potential for marine energy.

From a planning perspective, the National Planning Framework was an attempt 
to address the internal regional disparities evident in labour and housing 
markets, the effects of commuting patterns, to promote more effective city-
regions and to promote sustainable development. It therefore serves as a “material 
consideration” in determining planning applications and appeals. Ambitiously, 
however, the National Planning Framework may be understood as a “lightning 
rod” for the broader portfolio of public policy in Scotland since it sought to 
encapsulate and raise awareness of the spatial implications and consequences 
of public policy at large. It specifically aimed to generate a wider discussion and 
debate about the likely effects on Scotland’s territorial space of particular policy 
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and investment decisions. The style, language and content of “NPF1” were 
deliberately inclusive and the public consultation and stakeholder engagement 
processes that supported the preparation of the document explicitly emphasised 
that this publication represented a starting point in a longer term process of 
shaping development patterns in Scotland (Peel & Lloyd, 2007f). Scottish 
Ministers are committed to reviewing the National Planning Framework every 
four years—thereby providing for political legitimacy of the strategic planning 
priorities and direction it identifies.

Following its publication in 2004, two events took place which may be 
considered to have been transformative to the role of the National Planning 
Framework in Scotland. First, the parliamentary scrutiny of the proposed 
legislation suggested that the National Planning Framework had the potential 
to deliver better direction, coordination and priorities in public spending 
to secure improved economic growth and the delivery of public policy. This 
political advocacy proved decisive and the subsequent Planning etc. (Scotland) 
Act 2006 established the National Planning Framework on a statutory footing. 
Second, the outcome of the General Elections in 2007 resulted in the Scottish 
National Party leading the Scottish Government. This resulted in the deliberate 
re-positioning of the land-use planning system within Finance and Sustainable 
Growth with a concomitant emphasis on planning as a means of delivery and a 
priority of securing economic growth development (Lloyd & Peel, 2007a). The 
2006 legislation effectively ensures that the National Planning Framework is the 
overarching vehicle for providing the national context for development plans 
and planning decisions, and to inform wider public policies and programmes of 
the Scottish Government, public agencies and local authorities.

Notwithstanding its pivotal role, it is clear that other strategic plans run in 
parallel with the National Planning Framework. The Scottish Government’s 
(2007b) Economic Strategy, for example, advocated a planning and development 
regime which is joined up, combines greater certainty and speed of decision 
making within a framework which is geared towards achieving good quality 
sustainable places and sustainable economic growth. The publication of the 
second National Planning Framework focused on overhauling development 
arrangements, facilitating greater collaboration between Edinburgh and 
Glasgow to promote one effective city-region, encouraging a more responsive 
housing system, and seeking to deliver better value arrangements for the 
financing of public infrastructure investments. This explicit economic role for 
the National Planning Framework has been affirmed in the changing conditions 
of the economic recession (Scottish Government, 2010).
The National Planning Framework for Scotland 2 built on the national context 
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set out in the first iteration, the 2006 Monitoring Report, and a further process 
of stakeholder engagement. It was put into effect in June 2009 and has a clear 
mandate to advance economic development and sustainable growth ambitions. 
Its preparation was a clear attempt to secure a culture change around the reform 
of land-use planning and the debates around pan-Scotland planning matters. 
The process was informed also by a Strategic Environmental Assessment. 
Moving towards a clearer designation of national development priorities 
for the improvement of infrastructure to support Scotland’s long-term 
economic growth, the National Planning Framework 2 designated 14 national 
developments of strategic importance to Scotland. Importantly, these proposals 
are supported by an Action Programme to guide implementation. Critically, in 
asserting the case for particular developments in the national strategic interest, 
any subsequent examination in public would focus on issues such as design and 
the mitigation of environmental impacts and not on matters of principle.

By being scrutinised and adopted by the Scottish Parliament the national 
developments reflect and incorporate political debate, decision and priority 
about Scotland’s future. Parliamentary scrutiny has taken the form of inquiries 
by three appropriate committees (Transport, Infrastructure and Climate Change 
Committee; Local Government and Communities Committee; Economy, 
Energy and Tourism Committee). This was followed by a debate in the Scottish 
Parliament itself. In general terms the scrutiny processes tended to emphasise 
matters of process and wider community accessibility to the National Planning 
Framework. Importantly, the management of the process stressed the need to 
ensure fuller participation by local communities across Scotland. The emphasis 
on consultation was extended to the advocacy of an engagement strategy to 
allow for adaptation to changing and emerging circumstances. This approach 
may be seen as introducing a tension in the participation arrangements between 
the procedural and the substantive elements of the strategic framework.

It is important to recognise that the National Planning Framework concept does 
not itself represent the reform of land-use planning in Scotland—although it 
is an important part of the new system. As the pinnacle of the new planning 
hierarchy, it was intended to assert a strategic element into the planning system. 
The modernisation of statutory planning is continuing and the national focus 
remains a core feature of this thinking. For example, the Scottish Government has 
consolidated its series of Planning Policy Statements to provide a more focused 
statement of national planning policy. A single Planning Policy Statement now 
sets out the Scottish Government’s view of the purpose of planning, its core 
operational principles and the main objectives for key parts of the system. 
Statutory guidance on sustainable development and planning, concise subject 
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planning policies, including the implications for development planning and 
development management, and a statement of the Scottish Government’s 
expectations of the intended outcomes of the planning system indicate that 
planning reform in Scotland continues apace.
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CHAPTER 4 Rethinking scale in territorial
   development strategic   
   interventions: Towards an 
   area-based focus?

Abstract | The transformed financial–economic context continues to have a 
very significant impact on established landscapes of urban, rural and regional 
performances, capacities and potential. Existing intervention mechanisms 
are challenged, and the new reality suggests the case for institutional 
experimentation and policy innovation, as development and regeneration 
arenas will be operating in circumstances radically different from those that 
have prevailed to the present. A critical reflection of past policy engagement is 
needed, together with managing present urban conditions and anticipating the 
future. In this paper, the potential of devising an alternative area-based planning 
and development approach will be explored, aiming to provide a more devolved, 
scalar sensitive, focused and integrated framework to urban regeneration. The 
case of the Netherlands is used to examine the issues involved in reverting to 
a more strategic area-based planning approach. With such a broader strategic 
approach, the finer impacts of urban economic change could be addressed.

Published as | Lloyd, M.G. & Janssen-Jansen, L. (2013) Rethinking scale in 
territorial development strategic interventions: Towards an area-based focus?, 
Journal of Urban Regeneration and Renewal, 6(4), pp. 354-364.
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4.1 Introduction
Current economic conditions, together with prevailing ideological drivers, 
market infused ideas and public policies, and restrictive public expenditure 
arrangements, are having a very significant impact on the established landscapes 
of urban, rural and regional performances, capacities and potential. Following 
earlier work by Cooke (1989), for example, the impact of exogenous economic 
change is differentiated and so the capacity of existing policy and institutional 
arrangements to respond to that change is also variegated. Moreover, the abilities 
of individual localities to address any effects are also highly differentiated. The 
reciprocity of scalar relations in such circumstances are melded through culture, 
history, structures and organisational experiences over time. Scale emerges as 
an important determinant of the complex relations that emerge — and, when 
compared with earlier economic cycles, the nature of the current cumulative 
impact may be considered of a different complexity (Dolphin, 2009).

The complex composition of the prevailing economic downturn is evident 
in specific contexts, such as the land and property development sectors, with 
deflated demand, over-supply and dysfunctional markets (Adair et al., 2009). 
Certainly, in the context of land-use planning, Lovering (2010) considers current 
economic conditions to be a turning point for conventional understandings of 
associated state–market–civil relations and the nature of the established state 
intervention instruments. This raises questions as to whether the established 
forms of regional and urban policy intervention remain appropriate in what may 
be considered to be more extreme economic, land and property development 
and social conditions. This brings with it a critical reflection of past policy 
engagement, managing present urban conditions and anticipating the future.

This paper explores the potential of an alternative area-based planning and 
development approach to provide a more devolved, scalar sensitive, focused 
and integrated framework to urban regeneration. It draws on the case of the 
Netherlands to explore issues involved in reverting to a more strategic area-based 
planning approach to addressing the finer impacts of urban economic change. 
This seeks to encourage appropriate institutional capacity and organisational 
innovation in addressing the new economic context by re-conceptualising 
the spirit and purpose of territorial development planning and management 
within constrained parameters. The paper considers whether a deliberate turn 
to multi-scalar ‘area-based’ intervention based on the Netherlands model may 
be considered relatively more appropriate for securing territorial development 
elsewhere in conditions of extreme economic recession and ideological austerity.
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4.1.1 Methodology
The content of this essay is based on a review of recent literature, discussions 
within the author team and research performed by the authors individually and 
collectively on other land-use planning and development projects in the UK 
and the Netherlands.

4.1.2 Structure
The next two sections provide a historical reflection on the nature of regional 
policy, which is devised to deliver a more balanced economic geography. Its 
purpose is to address the scalar sensitivity of differentiated regional and local 
economic development and regeneration. Urban regeneration may be seen as 
a mirror to the higher-level regional approaches. In practice, local and regional 
interventions in the UK have relied on the assumption of enduring economic 
growth. This reflection will be followed by some insights from the Netherlands 
approach. This case study is of interest to the reconciliation of regional and 
urban, strategic and locality tensions in current policy debates.

4.2 Institutional and organisational arrangements
Economic activity is not even over time or space. Over time, economic space 
changes as a consequence of industrial and corporate restructuring, labour 
market adjustments in skills, availability and mobility, natural resource 
availability and exploitation, infrastructure provision and accessibility, and 
the effects of innovation and development (Armstrong and Taylor, 2000). 
Scale is also important, in terms of the changes and the state responses. The 
management of economic space is conventionally addressed at the sub-national 
scale — often through a regional industrial policy and economic planning 
framework. Over time, this has involved combinations and iterations of different 
planning instruments, development agents, planning processes and financial 
and regulatory incentives to secure a more balanced economic geography.

In the UK, regional policy was layered in design and comprised a shifting balance 
of dirigiste top-down and bottom-up arrangements (Cooke and Morgan, 1998). 
The balance between the polarised political positions on the appropriate nature 
of regional intervention changed over time — a consequence of ideology, 
economic circumstances and different perspectives on the perceived cost 
effectiveness of labour and capital market efficiencies. Thus, an inter-regional 
industrial policy was devised and implemented that was (initially) predicated 
on capital mobility and, at times and to a lesser extent, labour mobility. These 
broad arrangements (which can be found in many countries) sought to secure a 
more efficient and equitable distribution of economic activity across national–
regional space. In the UK, for example, this regional industrial policy — which 
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sought to address the geographical manifestations of industrial and corporate 
restructuring — was complemented by the creation of bottom-up regional 
planning arrangements, which sought to create integrated intra-regional 
capacities for inward investment, diversification of indigenous industry and 
labour market characteristics.

Regional planning was based on a working partnership between regional 
development arrangements and statutory land-use planning processes, which 
tended to focus on more site-specific issues around infrastructure provision, 
housing and local labour markets (Roberts and Lloyd, 1999). Regional planning 
tended to rest on partnerships between various local authorities and other bodies, 
in order to mobilise innovation and local development — in effect, seeking to 
enhance capacity building to encourage economic diversification and attract 
inward investment. In certain regions, regional planning was supplemented 
by the establishment of regional development agencies, which put into effect 
industrial development strategies and interventions based on intra-regional 
economic geographies of relative economic performance (Danson and Lloyd, 
2012). Taken together, and in different ways in different places at different times, 
the regional framework provided an institutional and organisational context for 
the management of change at the regional economic scale.

The design and implementation of various inter- and intra-regional interventions 
were influenced by their perceived technical and political effectiveness, 
prevailing ideological perspectives (in broad terms such as social democratic–
capital mobility versus neoliberal–labour mobility), political and government 
expenditure priorities, and scale. There were also important considerations such 
as context, location and scale, the Highland and Islands of Scotland being a 
case in point. Scale was critically important, as regional policy was subsequently 
supplemented by local economic development initiatives, urban regeneration 
measures and the statutory land-use planning system. In parallel, attention to 
scale has been paid to territorial agendas — largely derived from the broader 
European spatial planning discourse — with an emphasis on polycentric urban 
centres, city-regions, connectivity, accessibility and cohesion. Thus, as more 
finely grained patterns of economic geography emerged — notably in the inner 
urban areas — a separate set of policy interventions and instruments was put 
into place at this new scale (Roberts and Sykes, 2000).

The subsequent history of urban regeneration may be seen as mirroring the 
approaches to the regional agenda, with various policy priorities taking 
effect (community development, provision of industrial space) and different 
instruments (such as enterprise zones, urban development corporations) 
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reflecting the interplay of ideology, economic policy priorities and views on 
the importance of specific sectors, such as land and property development. 
While the maturation of urban regeneration policy rested on the interplay of 
circumstances, conditions and experience, it is evident that the urban agenda 
generally took place in isolation from the broader regional policy apparatus. 
This is also the case with respect to the relationship of both regional and urban 
interventions (themselves following separate paths) with statutory land-use 
planning. While reference was made at points in time in regional policy to land-
use planning, and in terms of urban regeneration to land-use planning, there 
was not a coherent attempt to integrate the physical land use dimensions into 
the broader regional and urban frameworks. Such isolationism is now deeply 
embedded in current policy regimes and can be seen as creating a false platform 
for addressing emerging crises in the new economic geographies. This is very 
pertinent to urban regeneration.

4.3 Changing metrics
There is a further important caveat to this historical reflection. Regional policy 
and planning and (later) spatial development activities were devised in a 
period where assumptions of economic growth, available public spending and 
responsive capital and mobile labour markets tended to prevail. This context 
provided the intellectual case for the focus on region and territory as the 
appropriate scalar prism. Notwithstanding the prevailing political or ideological 
thinking, growth enabled a response to the regional disparities in economic 
performance, investment, employment and infrastructure provision (Lloyd and 
Peel, 2009). The assumptions of economic growth formed the basis of an active 
regional redistributive policy framework and provided the means to devise 
later urban regeneration arrangements. In practical terms, this assumption 
meant that public resources could be dedicated to regional and urban policy 
interventions.

Importantly, however, regional and urban policy matters and territorial 
(spatiality) agendas now operate in a changed economic context. Economic 
contraction and restructuring, neoliberal policy metrics, austerity and public 
sector constraints and dysfunctional capital/finance and labour markets 
combine to change the policy landscape radically. Over and above these 
substantive changes, both regional policy and territorial interventions have been 
questioned as to their effectiveness. The ideological move away from regional/
territorial-scale engagement leads to a policy regime that allows uneven 
economic growth and a reliance on non-strategic trickle-down processes as the 
basis of an economic geography. There has been a turn to a more competitive 
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form of urbanism — with city regions, city marketing and branding creating a 
market-based policy framework. The focus has shifted to a selection of cities 
in the areas with the strongest economic growth perspectives; policies focus 
on getting development processes going again, where there is some evidence 
of demand. The emphasis shifts to performance, away from strategy, and tends 
to be very locally oriented and site specific, and not territorially balanced. The 
implications of this changed context are significant.

First, the new contracted conditions change the context in which planning and 
intervention operate. Attention may be paid to engendering national economic 
growth as a first priority, with a default to trickle down to address disjointed 
regional geographies and differentiated spatial economic performances. Urban 
regeneration and development fall further down this cascade of priorities. 
Secondly, the new metrics of recession and decline suggest that the resource 
available to implement regional and urban interventions is very much more 
restricted. In other words, the conventional assumptions associated with earlier 
regional and urban interventionist agendas, that resources would be available 
for effecting any initiatives, must now be questioned. Thirdly, the separate 
execution of regional and urban regeneration measures can no longer hold, as 
there is a need to marshal resources in a more focused way in light of the limited 
resource availabilities. Essentially, there needs to be greater integration in such 
interventions — moving out of necessity to a greater vertical and horizontal 
reconciliation of intervention (Lloyd, 2008).

Finally, there is the very real prospect that the modern advanced industrial 
economies will have to plan and manage for reductions in economic performance 
and growth — essentially to achieve a more sustainable steady state (Alier, 2009). 
Indeed, there are arguments (Alexander, 2012) that there is a case for a deliberate 
downscaling in economic activity and, with priorities being recast around new 
energy parameters, ecological sustainability and planned economic contraction. 
This raises the question as to the appropriateness of such arrangements. What 
forms of strategic planning can provide greater certainty for urban regeneration 
in these new conditions? Are there alternative approaches?

The Netherlands approach offers some insights, in two ways. First, it provides an 
illustrative example of a move away from a strategic territorial policy framework 
towards an area-based framework for land and property development and 
regeneration. Second, practice suggests the need for a return to strategic 
thinking, and the adoption of longer-term views on territorial development and 
regeneration. This offers a case study that is of interest, then, to the reconciliation 
of regional and urban, strategic and locality tensions in current policy debates.
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4.4 Challenged Dutch planning
Regional planning and development have always played an important role in the 
Dutch planning agenda. The Netherlands has long been held up as an exemplar in 
devising and executing effective regional and local planning interventions based 
on defined administrative hierarchies, policy consistency and demonstrating 
an evident sensitivity to local economic, social and environmental conditions. 
More recently, its advocacy of spatial planning practices has had a major 
influence on the emerging modernising planning traditions in other countries, 
such as the devolved UK. During the 2000s, however, there was a substantial 
change in Dutch planning practice towards what is often referred to as ‘spatial 
development policy’1 or ‘area development’2 (Korthals Altes, 2006). Besides 
land-use planning and zoning, this area-based planning approach was intended 
to improve the overall quality of an area (infrastructure, recreation, nature) 
and encouraged collaboration between multiple public and private actors in 
development projects to integrate planning objectives and involve the market. 
The turn to an area-based approach took effect at local and regional levels. At the 
local level, many projects were devised for purposes of urban regeneration. The 
area-based framework involved the provision of relatively large-scale projects, 
which were characterised as high risk and requiring subsidies. For example, large 
station areas have been redeveloped all over the Netherlands. There have also 
been major project investments in areas where there was evidence of economic 
deterioration.

This represented a turn to a new market-based planning agenda, which required 
new legislation and the devising of new relationships between government and 
private stakeholders. In 2008, the Spatial Planning Act (Wro), supplemented 
by the Land Development Act, were published. These granted new planning 
competencies to regional and national governments, introduced additional 
instruments and streamlined established zoning procedures. The new planning 
framework radically changed the context of regional and urban agendas in the 
Netherlands. The new arrangements were intended to create a stronger plan-led 
system and to realise efficiency gains in the administration of land-use planning 
in terms of its speed, effectiveness and coordination. Partly, these changes were 
made as a response to the dominance of a relatively more development-oriented 
system that had become firmly established in planning across national space, and 
the concomitant intention of strengthening strategic planning arrangements for 
different scales of economic and investment activity. Yet, the turn to an area-
based — market informed — planning regime encountered very different and 
transformed economic and land and property development contexts for land-
use planning. Lessons can be learned from this experience.

1 In Dutch: ontwikkelingsplanologie.
2 In Dutch: gebiedsontwikkeling.
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First, as elsewhere, the financial and economic crisis has influenced the pace 
and form of land and property development in the Netherlands and has brought 
new construction to a sharp downturn (see Figure 4.1).

At the same time, there is over-supply in both plans and schemes — a result of 
the Dutch direct-development approach, which led to many local authorities 
becoming deliberately involved in diverse land development projects for 
housing, new offices, business parks and shopping centres (VROM et al., 2006). 
Many of the strategic plans turned out to be misnomers. National and regional 
governments stimulated new housing development through their local policies 
and subsidies based on the assumption of continued growth and demand. In 
other words, the economic boom and property bubble was assumed to continue. 
Evidence demonstrating saturation of these real-estate markets was neglected by 
governments. Many municipalities continued zoning and acquiring land based 
on the most optimistic future growth scenarios for population and job growth, 
despite the evident downturn in economic activity. Furthermore, little or no 
attention was paid to the structural shifts in demography, such as the ageing 
population. The individualist attitudes of municipalities and the intra-regional 
competition between them led to greater zoning for further land and property 
development.

Market players also played a role in this ratcheting effect. Developers acquired 
plots for development and, taken together, these factors resulted in a speculative 
boom in land. This is evident in the current high office vacancy rates. The office 
oversupply is itself now creating spillover difficulties not only for new land 
and property development investment opportunities and associated risks, but 
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with respect to strategic infrastructure provision and planning in the public 
interest. Local authorities now face high debts associated with their previous 
acquisition of land for speculative development. Taken with the decline in the 
residential property sector evident in falling house prices, new developments 
are increasingly stalled. This is then having a knock-on effect on the Dutch 
construction sector.

Second, the dramatic slowing down of developments in the Netherlands 
has resulted in further adaptations of the 2008 Planning Act. The intended 
strengthening of the plan-led system was subsequently repealed by further 
legislation — the Crisis and Recovery Act 2010 and the 2012 modification to the 
2008 Spatial Planning Act, which effectively readjusted the legislative provisions 
through statutory amendment. This adaptation, in itself, offers an interesting 
insight into the deliberate market-led response to the economic recession, 
and also the reconfiguration of planning itself, which is now perceived as 
fundamental to expediting any economic recovery.

The Crisis and Recovery Act 2010 and the forthcoming Environment and 
Planning Act, currently expected to be implemented in 2018, introduced, or will 
introduce, significant changes to the 2008 legislation. For example, the Crisis 
and Recovery Act has already resulted in the abandonment of the new project 
plans. Although an ad hoc legislative measure, the Act introduced several 
experimental instruments, which are intended to improve zoning flexibility and 
to extend the possibilities for rezoning of land. In effect, these measures serve 
to decrease the legal security of the land-use planning system. In effect, there 
has been a turn away from the conventional regional planning context to local 
decision making around land-use planning and land and property development. 
With the introduction of the Environment and Planning Act, the zoning plan 
will be replaced by a so-called environment and planning ordinance. In Table 
4.1, an overview of the recent changes in the Dutch formal planning system is 
presented.

Changes in formal planning system Dutch abbreviations and names

2008 Spatial Planning Act Wro — Wet ruimtelijke ordening

2010 Environmental Permitting Act Wabo — Wet algemene bepalingen 
omgevingsrecht

2010 Crisis and Recovery Act Chw — Crisis- en Herstelwet

2012 Amendment Spatial Planning Act SpoedwetWro

2018
expected

Environment and Planning Act Ow — Omgevingswet

Table 4.1 Overview of recent changes in Dutch formal planning system
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Third, the Spatial Planning Act 2008 reshuffled powers and responsibilities 
between the three governmental levels (national, provincial and local) and 
promoted the provinces to become more active in strategic planning matters. 
Provincial governments were granted the authority to draw up local zoning plans 
and issue legally binding ordinances to municipalities for drawing up their plans. 
In practice, this represented a move to devolve coordination and monitoring of 
spatial planning and development to the provinces. Thus, under the new system, 
the provinces can have a stronger role in the realisation of regional development 
proposals though regional land policy and the development tools available to 
improve the planning and implementation of comprehensive, cross-municipal-
border developments.

The provinces are responsible, for example, for Ecological Zones, land use in 
rural areas, provincial roads and larger industrial parks. This is based on a 
provincial pre-emption right — the first right to purchase land. The provincial 
governments now also have the power to expropriate land where appropriate. 
Some striking differences have begun to emerge in how the Dutch provinces 
have implemented the Spatial Planning Act 2008 — and this largely reflects the 
pre-existing divergences in administrative cultures that had prevailed in each 
province. Some provincial governments have decided not to use their newly 
acquired instruments, claiming that it is unnecessary and heavy-handed, given 
the positive character of existing inter-governmental relations in their provinces. 
Others have adopted the new instruments immediately, so as to demonstrate 
provincial authority and to resolve planning issues through legally binding 
regulation. Recent research has shown that the provinces rarely use these new 
instruments (Janssen-Jansen, 2010). This could be due in part to the lack of new 
development projects.

Van Straalen et al. (2014) view the introduction of the instruments as a turn 
to enhancing a relatively stronger strategic standpoint — effectively increasing 
the role of regional planning authorities in the Dutch planning system. They 
also argue, however, that the adoption of the new planning arrangements 
and instruments resulted in the fragmented delivery of planning objectives 
and served to stimulate over-zoning for offices and housing. Although the 
2008 planning instruments had become effectively available at the start of the 
economic downturn, some provinces had already initiated a direct development 
strategy and had started new development projects. This suggests that the area-
based approach contributed to over-zoning, as a more strategic planning view 
was abandoned, refocusing on locally oriented and site-specific development 
projects.Yet, the provinces are now being made co-responsible for reducing the 
over-zoning problem. The changes in the planning legislation are a step in that 
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direction.

It is important to note that, as part of the Spatial Planning Act 2008, new regulation 
on land development had also been adopted, and this deliberately seeks to link 
financial contributions to strategic planning priorities. This was in response to 
the free-rider behaviour of some market players, which had become evident 
in the 1990s. Prior to this legislation, Dutch municipalities could not impose 
conditions on planning consent relating to a financial contribution. Nevertheless, 
in practice, many contracts were negotiated between local government and 
private developers regarding development projects on an informal or ‘voluntary’ 
basis. The 2008 legislation formalised these arrangements, with the prerequisite 
that local, national and provincial governments prepare a Land Development 
Plan that set out the financial requirements if no voluntary contribution 
was negotiated. As a result of the land and property development downturn, 
however, there has not been much experience with these Land Development 
Plans. Many existing plans for urban regeneration, where contracts between 
local governments and private developers had been negotiated, are now in the 
process of being changed: plans and contract. The schemes also turned out to be 
not feasible owing to overoptimistic demand assumptions.

Currently, a further overhaul of the planning system is under consideration, 
with the preparation of the Environment and Planning Act, which will aim 
to combine several policy areas (water management, spatial planning and the 
environment) to create more effective planning arrangements. In effect, this will 
make almost all the legislation discussed above obsolete.19 All the legislative 
and interventionist changes have emerged as a consequence of the political 
ambition to speed up urban development processes and regeneration projects.

4.5 Conclusions
The Netherlands’ experience suggests that the over-zoning practices of local 
authorities were a result of both inward-looking policies and their increasingly 
introspective actions. This resulted in short-term solutions to address their 
financial circumstances or at least to limit and mitigate the effects (Evers, 
2013). Smaller-scale and flexible projects now tend to dominate development, 
if any development occurs at all. There remains political pressure to deregulate 
economic activity and abandon environmental codes in order to promote 
development that is perceived as financially feasible. The financial conditions, 
together with the contradictory interests of stakeholders and embedded power 
relations do not encourage strategic thinking. Short-termism has resulted in a 
situation in which there is limited strategic planning concurrent with the need 
for longer-term environmental, social and economic sustainability.
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It is evident, then, that contemporary planning arrangements in the 
Netherlands will have to change in order to adapt to the new economic and 
associated circumstances. The Netherlands (as elsewhere) has entered a period 
of non-growth, with substantial structural challenges, combined with limited 
private and public financial resources, urban stagnation and contraction. The 
Netherlands’ experience shows how widespread concerns with the role of 
land-use planning in contemporary advanced economies are established. Its 
experience, however, highlights the importance of devising appropriate strategic 
planning frameworks, of securing the appropriate financing of infrastructure 
and land development, and of being realistic about the future, to set the context 
to urban regeneration.

The Netherlands example also demonstrates the importance of context and the 
need to understand the underlying metrics of the policies being put into place. 
In effect, the Netherlands turned away from its established strategic approach to 
planning and development and moved to a relatively more market area-based 
approach. This further demonstrated that the timing and integration of policy 
and planning measures need to be very carefully integrated. The modification 
of planning arrangements did not sit easily with the changing economic and 
land and property development conditions nor the inherited demand/supply 
relationships across the Netherlands. The various public and private institutions 
were effectively wrong footed in the face of material change in their operating 
contexts. The tendency to continue with inappropriate assumptions proved to 
be costly, in terms of destabilising markets, creating deficits and limiting the 
potential for adaptive recovery. The turn now to recover the strategic dimension 
to policy and planning is important, although the context in which the levels of 
government operate remains problematic.

In the context of scalar divisions in government, diverse governance 
arrangements, different spatial agendas at regional and urban levels and 
variegated patterns of economic demography, it can be concluded no ‘one 
size fits all solution’ will be possible. Area-based approaches appear to offer 
opportunities for more customised policies and measures, which can be 
implemented in a strategic context. For many countries, including the UK, the 
strategic planning policy deficit is effectively inhibiting the effective execution 
of urban regeneration and development. Further research is needed to explore 
this strategic scalar dimension of planning and regeneration in more detail and, 
in particular, to gain insights into how to integrate physical land use dimensions 
into broader regional and urban frameworks, while being sensitive to the case 
specific context. The lessons for planners are that the present fragmented context 
to urban regeneration, its dynamics and speed of change require a strategic 
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turn — and there is a need for the deliberate integration of regional and urban 
development and regeneration measures, the challenge will be to find a way in 
which strategic planning and an area-based focus can be combined.



76

PROVENANCE, PLANNING AND NEW PARAMETERS



77

STRATEGIC PLANNING – TOWARDS A RESILIENCE AGENDA

CHAPTER 5 Towards a Framework  for   
   Cooperation: Spatial Public  
   Diplomacy on the Island of  
   Ireland

Abstract | European spatial planning arguments advocate a blend of strategic 
thinking, coordination and related initiatives to promote and secure territorial 
cohesion. These ambitions embrace a set of normative agendas around economic, 
social and environmental convergence, competitiveness, policy coordination 
and efficient infrastructure provision across space. In practice, territorial 
management then involves devising interventions across inter-connecting 
scales of governance which comprise complex agency relations, differentiated 
places and defined communities. In transnational contexts, attempts to foster 
appropriate spatial governance arrangements and relations across sovereign 
borders necessitate re-crafting planning and development cultures and service 
delivery practices to advance territorial cohesion. Transnational working 
necessarily involves cooperation across an extended range of institutions, 
interests, influences and potential actors. This paper examines attempts to 
secure bi-lateral commitment to a joint planning framework for the two 
distinct territories on the island of Ireland. Specifically, it traces the formal 
and informal activities involved in the development of the 2013 Framework 
for Cooperation between the Republic of Ireland and Northern Ireland. 
Informed by ideas of cross-border regionalism, it discusses the necessary 
spatial public diplomacy involved in the social reconstruction of strategic 
spatial planning to improve policy coordination and cross-border working.

Published as | Peel, D. & Lloyd, M.G. (2014): Towards a Framework for
Cooperation: Spatial Public Diplomacy on the Island of Ireland, European 
Planning Studies, online first. 
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5.1 Introduction
In June 2013, a Framework for Cooperation for the Spatial Strategies of Northern 
Ireland and the Republic of Ireland (hereafter referred to as the 2013 Framework 
for Cooperation) was jointly published by the Department of Regional 
Development (Northern Ireland) and Department of Environment, Heritage 
and Local Government (Republic of Ireland) (DRD & DEHLG, 2013). In terms 
of its status, the 2013 Framework for Cooperation is described as:

A non-statutory approach to providing advice and guidance at relevant 
spatial or geographical scales. It seeks to encourage policy makers in 
the public sector to take account of the wider impact of their work, to 
recognise and exploit opportunities for a wider perspective and to avoid 
“back to back” planning. (DRD & DEHLG, 2013, p. 5)

As a bilateral spatial planning framework for joint working across the two 
jurisdictions on the island of Ireland, the document is illustrative of on-going 
efforts across the European Union (EU) to secure transnational regional 
planning and to overcome insular or “back-to-back” planning. The development 
of this particular joint statement of intent highlights a number of issues which 
are pertinent to international debates concerning cross-border regionalism 
(Scott, 1999). In advocating “co-operation”, the document explicitly references 
the ambitions set out in the European Spatial Development Perspective (ESDP) 
and the EU Territorial Agenda. In practical terms, the 2013 Framework for 
Cooperation aims to develop a shared understanding of the issues, opportunities 
and challenges that are frequently shared by both jurisdictions, and thereby to 
assist economic recovery through improved spatial planning and more effective 
prioritization of investment and development (DRD & DEHLG, 2013, p. 5). 
In order for the 2013 Framework for Cooperation to be more than a symbolic 
gesture, it needs to secure commitment to enable meaningful actions. This, it 
will be argued, involves a number of cognitive and discursive steps.

In rhetorical terms, the 2013 Framework for Cooperation may be considered 
a high-level statement of intent between two nationally distinct government 
departments. The aims are consistent with efforts to secure territorial cohesion 
and cooperation, central themes of contemporary EU thinking. Moreover, 
formalization of the EU’s territorial cohesion policy focuses on addressing 
territorial imbalances, promoting overall harmonious national and regional 
economic development, reducing existing disparities between economic 
geographies, and seeking to create territories without internal frontiers. This 
reflects the objectives of the Lisbon Strategy which seeks to transform Europe 
into “the most competitive area of sustainable growth in the world” (Faludi, 2005, 
p. 3). The language of the 2013 Framework for Cooperation reflects this thinking, 
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asserting that: “Effective planning means creating competitive and sustainable 
places and bringing about better balance between meeting development needs 
and protecting our shared environment. Prioritisation of investment means 
targeting resources where they will create the greatest competitive advantage” 
(DRD & DEHLG, 2013, p. 5). The publication of the 2013 Framework for 
Cooperation may be considered part of an intellectual process of developing 
a shared vocabulary and understanding so as to provide a particular strategic 
spatial agenda for the island of Ireland as a whole.

Overcoming “back-to-back” planning and promoting cooperation and 
cohesion, however, are nonetheless difficult to achieve in practice. For example, 
Tölle (2013), in the specific context of Germany and Poland, cautions that 
similar institutional and organizational structures may not coincide with a 
similar idea of what spatial planning is about in the respective jurisdictions. 
He concludes that any convergence of individual planning systems—if it were 
to have a constructive impact on cross-border planning—needs to be based on 
the acceptance of joint planning standards, objectives and values. Moreover, as 
Allmendinger and Haughton (2010) have asserted, strategic spatial planning 
is complex, contested and layered. Creating the necessary intellectual and 
institutional conditions for cross-border and transnational cooperation is further 
complicated by the different scales of government and parties involved. There 
is an argument that collective engagement needs to be innovative with strong 
central-local, inter-sectoral, public-private and cross-border coordination (de 
Vries & Priemus, 2003). This effectively means securing practical acceptance 
of a joint spatial planning ethos across different interests and value sets. These 
perspectives not only highlight how difficult securing a shared spatial planning 
lexicon is in practice but hint at the complexities of their material articulation.

Conceptually, the paper draws on a body of work concerned with cross-border 
regionalism to trace and explain the provenance of the 2013 Framework for 
Cooperation. Based on Scott’s (1999, p. 606) model of cognitive, discursive 
and material considerations in political regulation, the starting point for this 
discussion is that cross-border cooperation is “seen as a means of managing 
complex processes of economic globalisation whilst at the same time, eliminating 
structural and cognitive barriers to problem-solving within international border 
regions”. In effect, cross-border regionalism may be interpreted as a potentially 
new form of regional governance over and above traditional and established 
jurisdictional arrangements. On the island of Ireland this interface involves two 
distinct planning systems, contextualized by a complex cultural and community 
history. The aim of the paper is to contribute to understandings of how different 
nation states negotiate transnational and cross-border spatial planning agendas. 
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In so doing, the paper attends to what Newman (2008) identified as the formal 
and ordinary politics of planning and deploys theories of public diplomacy 
in order to explain the steps involved in issuing a joint commitment to a 
cooperative, non-statutory spatial planning all-island approach.

5.2 Public Diplomacy in Spatial Planning and Cross-Border 
Regionalism
Discussions of the contested policy environment of European spatial planning 
has prompted a concern with how new policy discourses are framed and 
implemented. Richardson and Jensen (2000, p. 504), for example, differentiated 
between: “language, meaning and representation, material practice and 
power-rationality” and asserted that emergent European spatial narratives 
are predicated on economic growth and balanced spatial development. In 
creating new cross-border spatialities, then, attention must be paid to both 
symbolic meanings and material practices (Richardson & Jensen, 2003). Efforts 
to reframe spatial practice in the light of European thinking may materialize 
in text-based form, such as the 2013 Framework for Cooperation, or through 
physical manifestations, such as shared infrastructure and other services across 
the island of Ireland. Different rationalities are deployed by different interests in 
support of different ambitions, priorities and agendas.

Academic commentaries have argued that territorial cohesion provides a 
relatively imprecise, abstract and normative concept in advancing European 
goals. Open to interpretation, territorial cohesion has been used as a linguistic 
and metaphorical vehicle to frame and exploit opportunities, rather than simply 
to address problems, in addition to encouraging opportunities and networking 
(Faludi, 2013). When used to legitimate a variety of policy ambitions, Evers 
(2012, p. 1) noted:

Among other things, territorial cohesion has been framed in terms of 
socioeconomic solidarity across regions in Europe, good governance, 
public services, unique geographical characteristics, sustainable 
development, economic competitiveness, rural/urban partnerships and 
spatial planning.

Territorial cohesion is thus a malleable concept, able to precipitate a number of 
transnational arguments for cooperative behaviours.

In the specific context of cross-border regionalism, Scott (1999) identified three 
underpinning aspects to engendering and enacting cooperative behaviours. First, 
he pointed to the importance of developing regional self-awareness in relation to 
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shared problems. In cognitive terms, he suggests, this phase relates to the social 
reconstruction of economic, political and cultural variables at different spatial 
levels and involves generating a shared understanding and intellectual framing 
of the context, issues and challenges faced. Second, cross-border regionalism 
then requires effecting political legitimacy through an explicit articulation of a 
shared discourse. The 2013 Framework for Cooperation may then be seen as an 
embryonic shared “platform” for articulating what is perceived as a common 
agenda. Finally, Scott (1999) identified a third category which he terms material, 
and which is concerned with allocating the practical resources and incentives 
necessary to implement cross-border cooperation.

In his discussion of strategic spatial planning, Newman (2008, p. 1382), however, 
highlighted a number of inherent difficulties in securing and sustaining 
collective action in practice. He pointed to a need to focus on practical questions, 
rather than more abstract ideals and beliefs and urged that attention be paid 
to the “ordinary politics of planning” and “how actors assess the challenges, 
opportunities and the incentives necessary for collaboration” (Newman, 2008, 
p. 1382). Specifically, Newman (2008, p. 1374) asserted that a core challenge was 
“to create the spatial imagination to get things done”. This reasoning highlights 
the imperative of generating shared thinking, an idea which is echoed in Steele’s 
(2011) emphasis on developing an appropriate institutional learning agenda to 
instigate problem re-framing and transformative change. Taken together these 
arguments suggest that the development of a joint statement of intent across two 
distinct jurisdictions, for example, is subject to reflexive learning and developing 
a shared vocabulary to intellectualize the rationale and communicate a common 
agenda.

In the context of cross-border regionalism, Scott (1999, p. 605) pointed to the 
increase in “diplomatic” activities as indicative of change in the policy-making 
role of the nation state. Here the ideas of public diplomacy then provide 
important insights into how nation states articulate shared agendas for action. 
Conventionally, public diplomacy has primarily been associated with foreign 
policy and Cold War politics. Reflecting changing political paradigms, more 
recently the discipline has extended to other academic and public policy areas, 
placing an interdisciplinary emphasis on framing of ideas, communication 
strategies and symbolic interactions between different entities (Gilboa, 
2008). In practical terms, public diplomacy refers to the ways in which states 
understand and articulate cultures, attitudes and behaviours; build and manage 
external relationships; and influence opinions and actions to advance their 
interests (Gregory, 2008). A central concept of public diplomacy rests on what 
is described as the exercise of “soft power”—which is more than an art of simple 
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persuasion—and includes an ability to entice and attract support through 
reputation and emulation (Nye, 2008). Soft power is held to rest on three 
sources: culture, political values and foreign policies. Good public diplomacy 
goes beyond propaganda and public relations. It involves building long-term 
relationships that create an enabling environment for the implementation of 
government policies (Nye, 2008). This helps to explain Scott’s (1999) analytical 
framework of cognitive, discursive and material categories for understanding 
cross-border regionalism and its associated planning and governance, which 
is used to critically examine the 2013 Framework for Cooperation. The next 
section sets the context for the emergent spatial public diplomacy on the Island 
of Ireland.

5.3 Cross-Border Regionalism on the Island of Ireland
The island of Ireland comprises two distinct territories and constitutional 
jurisdictions— the Republic of Ireland (Ireland), and Northern Ireland, one of 
three devolved administrations in the UK alongside Wales and Scotland. Whilst 
the UK and Ireland are both members of the EU, Ireland, with a population of 
4.6 million, is part of the Eurozone; Northern Ireland, with a population of 1.8 
million, uses Pound Sterling. There are also different fiscal provisions prevailing 
between the two jurisdictions—such as the prevailing rates of corporation 
tax. There is an enduring, complex and contested political history and set of 
experiences across the island of Ireland. Irish independence in 1921 and the 
creation of Northern Ireland under the Government of Ireland Act 1920, and 
regional devolution following the 1998 Belfast/Good Friday Agreement are 
significant for recent discussions around maturing transnational, cross-border 
spatial planning thinking and practice. The British – Irish jurisdictional division 
illustrates an operational reality of cross-border working in a defined island 
environment.

Ireland and the UK are described as being amongst the most centralized 
states in Europe, with correspondingly weak local government arrangements 
alongside centralized control (O’Dowd et al., 1995). Such a relatively “dirigiste” 
context has created conditions in which stkeholders have tended to attempt 
to by-pass established power structures in order to advance specific policy 
agendas. This includes making reference to European Directives to secure 
particular environmental agendas, for example (Bugdahn, 2005; Stokes et 
al., 2006). It follows that this weak local governance context must reduce the 
capacity of cross-border local authority cooperation, raising practical questions 
with respect to working relations and day-to-day planning and development 
activities across and between scales. It also suggests that different communities 
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of interest, place and identity may use the European discourse in strategic ways, 
with the nature of European relations differentiated across the two parts of the 
island of Ireland. O’Dowd et al. (1995) contrasted the consistent support for 
European economic integration on the part of successive Irish governments 
with an on-going tendency to scepticism of Europe by British governments.

The British – Irish border region has been described by O’Dowd et al. (1995, p. 
274) as “the most violently contested border region in western Europe”:

A product of the balance of coercion between Britain and nationalist 
Ireland in 1920, the partition of Ireland installed an erratic and 
meandering international boundary of 450 km, cross-cutting 1400 
agricultural holdings and 180 roads, and bisecting villages and even 
some individual houses (Busteed, 1992, p. 16). Ethno-national minorities 
were left stranded on either side. Over the next 50 years, this improbable 
boundary was to endure, and was consolidated by the second world war 
and the different evolution of both national states. However, the outbreak 
of the civil rights protests in Northern Ireland in the 1960s and the ensuing 
conflict made clear that longevity was not synonymous with legitimacy.

Whilst the Irish border region may be viewed as sharing a language and 
being relatively open, there are less-desirable common features. Challenges 
include “peripherality, poor land, dependency on small farms, high levels of 
unemployment and out-migration and poor infrastructure”, together with “a 
strong sense of marginalization vis-à-vis their respective states on both sides 
of the boundary” with separation of “both Protestants and Catholics from their 
co-religionists in the other state” at various points along the border (O’Dowd 
et al., 1995, p. 275). Making the case for integrating spatial planning thinking 
in the island of Ireland context thus involves complex interpretations of what 
is understood as joint working, sharing of services and overcoming “back-to-
back” planning in balanced, socially just and economically productive ways, in 
other words, securing territorial cohesion.

Inter-governmental working between Northern Ireland and Ireland must be 
understood, however, as involving a range of different experiences, expectations, 
powers and resources. Meehan (2000, p. 86) noted that “the EU has made no 
difference to sectarian factionalism within Northern Ireland but has facilitated 
better working relations between the governments of Ireland and the UK, 
‘pooling sovereignty’ in the EU having spilled-over into ‘pooling sovereignty’ 
over Northern Ireland”. Evidence from European Peace and INTERREG 
projects indicates that European funding for socio-economic and environmental 
cooperative efforts have led to practical benefits on the island of Ireland (Potter 
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& Egerton, 2011; Taillon et al., 2011), providing some evidence of pragmatic 
cooperation and increased political and policy contact at the local level. Defined 
policy spheres—including transport, agriculture, tourism, education, health 
and the natural environment—are designated areas for potential cooperation. 
Effectively demonstrating the maturing public diplomacy on the island, the 
cross-border policing strategy, introduced in 2012, builds on established 
practical and strategic cooperation in the two jurisdictions. Significantly, the 
An Garda Síochána and the Police Service of Northern Ireland (2012) claimed 
that the cooperation evident in the strategy is “unprecedented in its depth 
and significance”. This attempt at joint working recognizes that issues such as 
terrorism and serious and organized and local crime do not recognize national 
boundaries and thus require active cooperation and joint working.

Practical sector-based attempts at cross-border collaboration have not been 
without their difficulties, however, and have been undermined by conflicting 
policy approaches, differentiated funding stream designs, variegated 
competencies and divergent priorities in the respective administrations (Heenan 
& Birrell, 2005). The nature of the difficulties confronting cross-border working 
may be illustrated by a perceived absence in strategic planning thinking in 
cross-border tourism connections, for example. Teague and Henderson (2006, 
p. 1094) pointed to the lack of “an institutional mechanism to synchronize 
planning interventions on a cross-border basis” despite tourism being identified 
as a priority sector for cooperation. Evidence in relation to social work (Heenan 
& Birrell, 2005) and local community initiatives in the border area (McCall & 
Williamson, 2000) similarly highlighted the need to improve coordination and 
governance in an all-island context. These examples demonstrate a broader 
concern that transnational sector-based cooperative initiatives risk being 
undermined by a deficit in strategic planning thinking to coordinate spatial 
relations. It emphasizes the importance of devising an appropriate spatial 
perspective in guiding planning and development. Such a re-framing in spatial 
planning terms could then transform policy and practice.

5.4 Spatial Planning on the Island of Ireland
The particular contexts in which individual planning regimes have developed 
on the island of Ireland are highly differentiated. Northern Ireland follows a 
generalized form of the UK discretionary planning system. This comprises a 
development plan framework, a predominantly permissive regime involving 
the granting of development rights in relation to specific applications, and 
enforcement arrangements to ensure consistent compliance with the rules. 
There is an important caveat. Following civil unrest in the 1960s, direct rule 
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by the Westminster Government in 1972 resulted in centralized control and 
delivery of many local government services, including statutory land use 
planning (Murie, 1973). The Planning (Northern Ireland) Act 2011 presages a 
new planning system which involves devolving powers to new local authorities 
in 2015 (Lloyd & Peel, 2012a, 2012b). Statutory land use planning and local 
government remain the responsibility of the Department of the Environment. 
What may be understood as spatial planning is the responsibility of the 
Department of Regional Development. This distinction means a separation 
of spatial and regulatory planning functions which is further accentuated by a 
power-sharing governmental context in Northern Ireland.

In strategic, spatial planning terms, the first Regional Development Strategy 
(Department for Regional Development, 2001) was devised to provide an 
over-arching spatial framework to inform the future geographical distribution 
of economic activities across Northern Ireland to 2025 (Murray & Murtagh, 
2007). Its preparation, context and policy prescriptions suggested a relatively 
traditional form of regional planning and development for economic growth 
(Murray, 2009). Following a process of amendment and consultation, the revised 
Regional Development Strategy 2035 (Department for Regional Development, 
2012) was intended to serve as a multi-sector spatial framework for Northern 
Ireland governance. It asserts the importance of Belfast and Derry/Londonderry 
as the urban drivers of regional economic growth and the role played by clusters 
of settlements across Northern Ireland. It promotes integrated transport and 
land use developments. Significantly it is a statutory document and is therefore 
a material consideration in land use planning decision-making. The Regional 
Development Strategy is not limited to land use matters, however, but seeks to 
present a more integrated strategic decision-making framework which reflects 
the inter-relationships between physical development, and economic, social 
and environmental matters in Northern Ireland. It recognizes the uncertainties 
arising as a consequence of prevailing economic and financial conditions 
and asserts strategic principles to consider infrastructure investment and key 
projects. Particular attention is paid to external and internal communications; 
renewable energy; waste management; and climate change projects.

In the Republic of Ireland, there are similar planning components—national 
spatial planning, development plans, regulation and enforcement. The country’s 
economic transformation in the 1960s, from a predominantly rural society to 
industrial growth, urbanization and inward investment, resulted in a significant 
change in its ideology with planning intended “as having a major role to play 
in smoothing the way for the emergence of the new geographies, or spatial 
patterns, required by the modernisation of the Irish economy and society” 
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(Bartley, 2007, p. 33). In effect, local planning was inextricably linked with 
land and property development—with an emphasis on the zoning functions 
of planning authorities. From the 1980s local land use planning in Ireland 
became increasingly entrepreneurial leading to urban sprawl. The local focus 
of planning, and its explicitly political character, created calls for consolidation, 
yet the principal elements and decision-making cultures endured. In the 1990s, 
there was a more deliberate turn to spatial planning thinking (Walsh, 2009), 
with an agenda of achieving a better balance of social, economic and physical 
development across the territory.

The National Spatial Strategy was taken forward as a counterpoint to the 
essentially local focus of land use planning (Bartley, 2007). Its publication in 
2002 was part of the strategic economic transformation of Ireland, and the 
Strategy was described as an early expression of European spatial planning 
thinking (Walsh, 2009). The document asserted a national strategy for planning 
and development and set out “how Ireland can be spatially structured and 
developed over the next 20 years in a way that is internationally competitive, 
socially cohesive and environmentally sustainable” (Department of Environment 
and Local Government, 2002, p. 38). The Strategy set out to realize coordinated 
development between various localities. In particular, it sought to achieve more 
balanced regional development, while still recognizing the importance of Dublin 
as an economic centre (Meredith & Van Egeraat, 2013). Regional Planning 
Guidelines set out strategic long-term policies to provide the context to local 
planning arrangements. The aims of the Strategy were sustainable development 
throughout the country, reduced urban sprawl, enhanced public transport 
networks, and a balanced relationship with the environment. It identified hub 
and gateway points as a focus for economic, social and residential development, 
asserted the need to address the western periphery, and highlighted the 
significance of cooperative planning at the border with Northern Ireland. 
Nevertheless, whilst the National Spatial Strategy provided a wider context for 
balanced regional development, Gkartzios and Scott (2009) argued that in rural 
areas decisions over housing development continued to rest on traditional land 
use planning metrics which tended to be non-strategic in character.

Individually, both sets of spatial planning arrangements on the island of Ireland 
promote sustainable development and balanced regional development, are 
sensitive to spatial differences, promote tiers of urban centres, gateways and 
hubs, and support their respective rural economies. Nevertheless, the existing 
spatial planning arrangements offer a number of tensions in terms of their 
individual legislative, constitutional and processural characteristics.



87

STRATEGIC PLANNING – TOWARDS A RESILIENCE AGENDA

Since the 1998 Belfast/Good Friday Agreement a discourse of joint working, 
cooperation and integration has been evident in debates on the island, although 
these are highly differentiated in practice. Various interpretations of territorial 
planning and management are used in a range of ways by different interests 
informed by, inter alia, relations determined by geographical proximity of 
towns either side of the border, such as Newry and Dundalk (ICLRD, 2008); 
acknowledgement of scalar functional complementarities, epitomized by 
the eastern developmental axis of Dublin and Belfast (ICLRD, 2010); and 
strategic policy concerns, including waste management, energy and shared 
services, particularly in immediate border localities (ICLRD, 2012a). In terms 
of re-framing spatial planning thinking as integral to a stronger cross-border 
regionalism, research and advocacy have been used to sustain critical thinking 
around a case for a spatial planning framework for the island of Ireland. The 
turn to a spatial perspective in both parts of the island of Ireland—although 
articulated differently—has created an intellectual context for debating an all-
Ireland spatial framework.

5.5 Provenance of the 2013 Framework for Cooperation
This section traces the steps to developing political and policy commitment to 
advance a spatial perspective for the island of Ireland as a whole. This operates 
at a number of scales. Murray (2004), for example, argued that the ESDP served 
to encourage a common understanding and approach to spatial planning 
across the island of Ireland. This complements related supranational influences. 
In terms of environmental governance, for example, international policy 
objectives set out in EU Directives cut across political territorial boundaries. 
This necessitates, for instance, the realization of “joint coordinated national 
responses to achieve effective management of invasive, non-native species 
between the two jurisdictions” (Stokes et al., 2006, p. 2830). In parallel there 
have been efforts to re-imagine the broader competitive territorial space agenda 
envisioned by the EU.

Efforts to mobilize cooperation have reflected changing perceptions of local, 
regional and transnational circumstances. Across the island of Ireland, this 
has included a broad constituency of communities of interest, place and 
identity and taken account of a range of co-influencing, socio-economic and 
environmental dynamics. Specific attention has been paid to advancing a 
deliberate cross-border spatial planning agenda, fostered by European policy, 
funding and research (Blair et al., 2007). The case for joint working, structuring 
of cross-border constitutional relations, and multi-sector engagement has been 
further substantiated with reference to the importance of retaining special 
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landscapes and environmental habitats to support the tourism sector, for 
example, including those recreational fishing activities taking place in protected 
sites which physically span the border. 

The establishment of InterTrade Ireland under the 1998 Belfast/Good Friday 
Agreement was designed to create a specific implementation body “to lead 
the development of the island economy through distinctive knowledge-based 
interventions which will produce significant returns in the areas of cross-
border trade and business development”. With a strongly economic remit, this 
organization has investigated the barriers and potential for cross-border public-
private partnership mechanisms to address perceived deficits in infrastructure 
provision across the island, forming part of an emerging all-Ireland governance 
network. This body may be considered an institutional sponsor for the idea of a 
cross-border strategic spatial planning framework.

The approach to an all-Ireland agenda prompted consideration of the ways in 
which economically deterministic objectives could be realized. Three options 
were proposed and evaluated (InterTrade Ireland, 2006). These included the do-
nothing option of resting on the separate activities of the two states; the creation 
of a formal all-island spatial plan with associated and cascading institutional 
arrangements; and a third approach predicated on (relatively more informal) 
“collaboration” between the Republic of Ireland and Northern Ireland. The 
latter was the preferred option. The publication of the InterTrade Ireland (2006) 
report, Spatial Strategies on the Island of Ireland. Development of a Framework for 
Collaborative Action, was followed by active advocacy—such as the arguments 
put forward by the International Centre for Local and Regional Development 
(Walsh, 2013). The momentum of advocacy proved to be important. It touched 
on both theoretical and practical arguments for securing integrated working 
in planning and development across the island of Ireland and specifically its 
border areas.

Issued jointly by both governments, the 2011 Consultation Paper explored the 
case for “collaborative” working in strategic spatial planning across the island 
of Ireland (DRD & DEHLG, 2011). This document represented a formalized 
attempt to assert a strategic understanding of the intentions and inter-relations 
between the respective spatial planning agendas of the two jurisdictions and 
may be understood as advancing the cognitive prerequisites for cross-border 
regionalism. In launching the consultation exercise, Minister Ó Cuív stated:
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The island of Ireland faces considerable challenges in building a sustained 
economic recovery in a future that will be increasingly dominated by 
globalisation. One of the ways the island will flourish will be through 
practical co-operation between north and south in meeting the planning, 
investment and environmental management needs of today in a way that 
will turn into the economic and job creation opportunities of tomorrow. 
I believe that the new Framework for Collaboration will deliver a real 
step-change in planning for this island, harnessing the complementary 
strengths of both rural and urban areas and delivering real mutual 
benefits at both a local border level and the larger island level. For 
example, more effective sharing of information between planning systems 
north and south on economic, housing, transport and environmental 
trends will enable a more joined-up approach to planning in border 
areas. Furthermore, the framework provides a mandate for practical 
co-operation on planning and infrastructure co-ordination within border 
areas and beyond. (ESPON Interstrat,
2011, p. 3)

Insights into perceived practical realities and the ordinary politics of 
operationalizing collaborative planning can be gleaned from the responses to 
the 2011 Consultation Paper summarized for Northern Ireland (Department of 
Regional Development, 2011). Despite the limited number of formal consultation 
responses (21), the views were diverse reflecting, perhaps, a beginning of 
a widening of shared spatial interests for the island of Ireland. A number of 
perspectives are evident as different interests imagined the opportunities and 
constraints of establishing an all-Ireland strategic spatial planning collaborative 
framework in different ways. Discussion of a selection of responses offers 
insights into the concerns, strategic behaviours and perceived benefits for what, 
at that time, was cast as collaborative action.

Reflecting on what may be considered a conventional central-local governance 
rationality (Entwistle, 2010) an important caveat advanced by one local 
authority was the need to protect sub-regional and local spatial developments 
(Ards Council). This assertion of subsidiarity is a reminder that high-level 
strategic planning should be sensitive to local autonomous decision-making 
so as to better respect the fabric of smaller places. From a local cross-border 
perspective, Newry and Mourne District Council highlighted that collaboration 
has already evolved organically through local authority clustering and “low 
key exchanges”. Indeed, its relationship with Dundalk Council on the opposite 
side of the border has been secured through a Memorandum of Understanding 
(McArdle, 2013)—an example of soft contractualism (Lloyd & Peel, 2012b). 
This particular joint local authority response highlights the existing political 
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realities around bottom-up networks and alliance building and raises a concern 
that existing locally nurtured diplomatic arrangements should not be damaged 
by a potentially “dirigiste” policy innovation at the state—or island-wide—level.

The consultation responses indicate broad agreement that transnational 
collaboration was desirable—even if the precise projects and priority areas 
for intervention remained to be agreed. Different spatial levels were invoked 
as part of individual arguments. Specific responses articulated different scales 
of argument around particular concerns relating to transnational, national 
and border issues and with respect to specific localities. Scalar reference was 
made to local towns, regions, cross-border, all-Ireland, and transnational levels 
emphasizing that any strategic spatial planning framework needs to address 
governance issues appropriately. With reference to the health and social care 
sector and the maritime environment, for example, attention was drawn to 
specific EU Directives, thereby calling on a higher authority to legitimize cross-
border cooperation and environmental protection to encompass not just the 
land but also marine resources, a consequence of the growing interest in the 
maritime economy.

A market rationality (Entwistle, 2010) was articulated by the Royal Institution 
of Chartered Surveyors (RICS) which emphasized that implementation of 
transnational spatial planning perspectives should be prescriptive, prioritizing 
development proposals as part of a spatial hierarchy that should explicitly 
serve to enhance a sustainable economy. The professional body argued that the 
strategic spatial planning framework should reflect agreed investment strategies 
and published government plans of action. This perspective infers that the 
framework approach may be understood as an expression of modernization 
in seeking greater consistency and certainty for public and private decision-
makers. The rationale is based on efficiency and effectiveness arguments which 
envisage an economic space free from political borders.

Certain service providers and environmental interests identified collaborative 
advantages that could potentially be gained by more extensive transnational 
working, including beyond the physical island of Ireland, and certainly beyond 
the immediate cross-border context. Similarly, RICS pointed to the need for 
spatial collaboration across the British Isles, and specifically with Scotland 
and Wales, explicitly extending transnational cooperation beyond the island’s 
terrestrial territorial confines and into the maritime environment. Such 
market-oriented expectations highlight a particular agenda and accentuate the 
potential difficulties in giving material expression to the aspirations of the 2013 
Framework for Cooperation.



91

STRATEGIC PLANNING – TOWARDS A RESILIENCE AGENDA

A number of obstacles and requirements were identified by the consultee 
respondents. Mention was made, for example, of the differentiated financial 
regimes which are held to create disparity between the UK and the Republic of 
Ireland. In practical ways, a number of interests referred to the need for shared 
data sets and better evidence to facilitate cross-border and all-Ireland working. 
More generally, attention was drawn to the need for skills and capacity building, 
not only with respect to facilitating collaboration and transnational working, 
but also implementation of statutory land use planning reforms. No mention 
of cohesion—economic, social or territorial—was made in any of the responses 
reviewed suggesting that these concepts were not part of an established discourse.

In June 2013, the Framework for Cooperation was published. It involved a 
nuanced shift in nomenclature from collaboration to cooperation, and the launch 
involved officers from the two jurisdictions rather than ministers, potentially 
undermining the status of the document. The 2013 Framework for Cooperation 
contextualizes its intellectual foundations with an explicit reference to the ESDP 
and the EU’s Territorial Agenda which, as discussed, advocate cooperation and 
connectivity between regions. This reasoning was used to make the case that 
cooperation is important—particularly to address cross-border issues, secure 
policy support or fiscal resources, provide coherent infrastructure provision, 
ensure consistency in policy design and implementation, promote cross-
boundary networking, and, conforming to supranational goals, to assist in 
meeting European ambitions of global competitiveness. As such, the document 
provides an important internal communication mechanism and an outward-
facing position statement for managing local, cross-border, transnational, and 
foreign relations. From this perspective, it may be considered to represent high-
level public diplomacy in securing cross-border regionalism.

The 2013 Framework for Cooperation promotes four priority areas: (i) enhancing 
competitiveness, (ii) competitive places, (iii) environmental quality and (iv) 
improved spatial analysis. In terms of content, this non-statutory document 
draws attention to common strategic development issues, opportunities and 
challenges in relation to spatial planning in Northern Ireland and Ireland. It 
advocates cooperation to foster a more beneficial approach to cross-border issues 
and projects and as a way to benefit from the complementarities between the 
separate planning approaches in the two jurisdictions. Unsurprisingly, perhaps, 
a dominant theme is cooperation to facilitate economic recovery through more 
effective planning and prioritization of investment.
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5.6 Interpretations and Theoretical Considerations for Spatial 
Public Diplomacy
Predicated on voluntary cooperation, spatial planning, as articulated in the 
European context, includes an emphasis on regional identity building and the 
devising of appropriate place-based policies. This specificity helps to explain why 
different approaches are evident. In the context of international spatial planning 
debates, the 2013 Framework for Cooperation may be seen as a particular 
conceptual and symbolic working through of what territorial cohesion as spatial 
planning means (Othengrafen & Cornett, 2013). This section critically reflects 
on the specific experiences of the island of Ireland.

An important EU response to the effects of globalization is to reduce the 
negative effects of its internal borders. Located against arguments for reform of 
European cohesion policy which call for “critical engagement by policy-makers 
in the field of spatial planning to ensure that cohesion policy is sufficiently 
reflected in implementing and monitoring national and regional spatial 
strategies” (Gonzales & Daly, 2013, p. 79), part of the appeal of the territorial 
cohesion concept is that divergent participants can attach their own agendas to 
it. Territorial cohesion as a concept is thus seen as offering a solution to a range 
of specific problems (Evers, 2012), such as promoting economic competitiveness 
(Othengrafen & Cornett, 2013). The cohesion agenda remains underscored by 
a set of normative ideals relating to addressing relative economic and social 
disparities and promoting community and environmental justice objectives 
within and across defined sovereign territories. Territorial cohesion remains 
to be interpreted, conceptualized and articulated by individual member states, 
however, to fit local circumstances. It follows that effective transnational and 
cross-border planning arrangements require practical social construction and 
action by different individual member states (Perkmann, 2003). Territorial 
cohesion may then be considered a high-level bridging concept to be used 
by those making the case for securing spatial policy coherence. The relative 
absence of territorial cohesion in framing arguments for an all-island spatial 
strategy suggests this concept remains relatively abstract in terms of negotiating 
transnational spatial priorities.

In practical terms, the intellectual development of the 2013 Framework for 
Cooperation for the island of Ireland forms part of a concerted effort to promote 
joint working between two distinct jurisdictions. Since the 1998 Belfast/Good 
Friday Agreement, both the UK and Ireland have sought to promote greater 
cohesion and connectivity across a number of practical activities, including the 
provision of energy infrastructure and connected transport linkages across the 
border (Teague & Henderson, 2006). In terms of spatial planning, specific efforts 



93

STRATEGIC PLANNING – TOWARDS A RESILIENCE AGENDA

to articulate collaboration explicitly were asserted, for example, by a pan-island 
body, InterTrade Ireland. This advocacy contributed to a broader economic and 
industrial development and inward investment strategy which sought to create 
an island-wide network to enhance its overall economic competitiveness. From 
a public diplomacy perspective, an important mobilizing role was devolved to a 
third party. Ministerial-level support was evident in the launching of the 2011 
iteration of the Framework, which, tellingly, described the joint statement as “a 
mandate for practical co-operation on planning and infrastructure co-ordination 
within border areas and beyond” (ESPON Interstrat, 2011, p. 3). Importantly, 
however, the anticipated infrastructure has not yet fully materialized.

In terms of high-level politics (Newman, 2008), the 2011 – 2013 framework 
development window demonstrates an inclusive and democratic step towards 
two nation states articulating a non-statutory form of territorial cohesion 
informal protocol for the island of Ireland, legitimized, in part, through a formal 
consultation process. As noted above, this approach built on the asserted need 
for collaborative activities in defined sectors and some practical experience 
of cross-border working in the energy and airport sectors, and around road 
and rail investment. The drawing up of the joint statement thus illustrates the 
exercising of soft power to mobilize the idea of preparing a shared platform. 
Securing a relatively more explicit transnational commitment to integrating the 
two spatial planning strategies was then predicated on advancing the conceptual 
and purposive reconciliation of two sets of institutional arrangements and 
organizational governance across a range of planning, economic development, 
environmental and infrastructure agendas. Cognitive reasoning has been used 
to raise awareness and to promote greater higher-level coordination. In terms of 
operationalization, this involved attending to the low politics (Newman, 2008) 
of local implementation to encourage policy-makers across public, voluntary 
and private sectors to buy in to the need to take a wider perspective on strategic 
spatial planning matters across the island of Ireland. Diplomatic efforts to 
shift cultures, attitudes and behaviours, influence opinions and build and 
manage relationships have sought to advocate collective action across the two 
jurisdictions as part of explicit cross-border spatial planning discourse-building 
strategies.

Putting the 2013 Framework for Cooperation into material effect is more elusive. 
The publication of the most recent iteration took place at a time of parallel 
processes of radical local government reorganization (Brady & O’Neill, 2013), 
land use planning reforms, and establishing new working relationships in the 
immediate cross-border communities (ICLRD, 2013). The relatively extensive 
institutional and organizational changes in the short term present practical 



94

PROVENANCE, PLANNING AND NEW PARAMETERS

challenges, such as devising the detailed requirements of cross-border collective 
action with respect to community planning and the provision of local services 
(Creamer et al., 2011; Peel et al., 2012). Access to healthcare or education, for 
example, illustrates the practical realities and diplomatic sensitivities of delivering 
private and public services and infrastructure in two separate jurisdictions and 
emphasizes the potential remit of the 2013 Framework for Cooperation.

5.7 Conclusions

The EU ambition to create territories without internal frontiers is an ambitious 
project requiring active implementation by individual member states. How this 
ambition is understood and put into effect is complicated by how individual 
member states frame and prioritize the issue, and how they deploy public 
diplomacy to advance jurisdictional interests. Overcoming inter-state frontier 
and competitive reasoning is also differentiated. Different constructions of 
transnational cooperation will vary according to the type of physical borders that 
exist or where distance from those borders creates alternative socio-economic 
priorities and possibilities. Social and cultural histories potentially crowd out 
processes of alternative spatial visions and are influenced by experiences of how 
previous investment decisions, for example, have impacted differentially, or 
how efforts to regenerate local economies have been mobilized organically and 
on a self-help basis. It then becomes important to understand how processes 
of social construction and public diplomacy can potentially reframe ways of 
doing things differently. This paper has used the island of Ireland as an exemplar 
of what a constructivist approach to cross-border regionalism may involve in 
practice.

As a re-framing and cognitive device concerned with influencing transnational 
thinking and practice, the 2013 Framework for Cooperation proposes a set 
of actions for the Northern Ireland Assembly and the Irish Government in 
cooperating in the focus and implementation of their respective spatial strategies. 
Responding to a perceived deficit of what Henderson and McGloin (2004), for 
example, identified as the necessary activities of both top-down, formal political 
institutions and bottom-up, informal societal interactions around the need to 
address cross-border infrastructural needs, the evolution of the 2013 Framework 
for Cooperation has been informed by formal strategies of consultation and 
sharing experience through more informal mechanisms. Research, advocacy, 
academic-practitioner conferences, training sessions, debate and consultation 
exercises in a range of government and non-government contexts (Walsh et 
al., 2011; ICLRD, 2012b; Walsh, 2013), involving active political engagement 
at a range of levels, and including individuals with direct experience in the 



95

STRATEGIC PLANNING – TOWARDS A RESILIENCE AGENDA

island’s Peace Building process, have cumulatively served to advance this 
agenda. Following Steele (2011), such sustained and diverse capacity building 
is clearly critical in securing shared understanding across political, policy and 
development interests generally unaccustomed to collaborative working across 
policy sectors. Taken together, the range of initiatives used in bringing to 
fruition the 2013 Framework for Cooperation may be highlighted as an example 
of the positive reimagining of cross-border regionalism through a number of 
layers of spatial public diplomacy. Audience matters. Moreover, this is clearly a 
dynamic document which will change and evolve as part of an iterative process.

As attempts to produce a formalized framework for cooperation for spatial 
strategies on the island evolved, the potential for co-influencing and co-
producing planning thinking and practice made reference to, and revealed, 
different sources of evidence, authority and values. The island of Ireland storyline 
demonstrates how place – space relations may be spatially re-imagined and re-
ordered in light of transnational institutional attempts to encourage cooperative 
working. Nevertheless, and depending on the planning rationality invoked, 
different interests variously deploy different arguments—whether these are 
supranational planning influences from the EU and broader global dynamics, 
or subsidiarity, locality and place-based specificities. Articulating a territorial 
dimension in relation to European cohesion thinking and practice in the 2013 
Framework for Cooperation potentially suggests a preparedness to cooperate in 
anticipation of emerging funding programmes.

Attempts to shift scalar relational thinking beyond sovereign boundaries with 
respect to territorial management through the 2013 Framework for Cooperation 
necessarily involved attempts to reconfigure cognitive positions and planning 
cultures and practices to better accommodate an extended range of influences 
and potential actors. Interventions to prepare a joint planning framework on the 
island of Ireland indicate that diplomatic efforts to fashion cooperative bilateral 
actions are still evolving. Moreover, the European concept of territorial cohesion 
remains underdeveloped in the spatial discourse as presently articulated. 
Building transnational buy in on how spatial and territorial cooperation can be 
achieved in practice involved nurturing commitment from established and new 
sectors and interests. Though few in number, respondents to the consultation 
process were, nonetheless, relatively diverse, potentially indicating a widening 
of interest in the potential of spatial thinking and practice.

What next? In terms of the wider European cohesion agenda, this case study 
suggests that the specific territorial cohesion discourse on the island of Ireland 
still remains at a relatively immature stage. Where the concept is used, there 
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are different constructions being promulgated. At a more practical level, the 
perceived relevance of, and commitment to, a shared strategic spatial planning 
framework for the island as a whole varied depending on whether this is 
constructed in a global context, within a particular jurisdiction, in the specific 
circumstances of the border, or in the light of the politics of place. On the 
island of Ireland, it is clear that individual and shared social constructions of 
the “north-south” relationship are still shaped by how historical relations across 
the island are interpreted and function in practice. The sensitivities of this 
particular political context are then potentially reinforced by how the individual 
jurisdictions relate to each other, to Europe and internationally. State public 
diplomacy then impinges on patterns and practices of local diplomacy.

The case for a bilateral spatial planning approach is made in practical terms, 
appealing to different jurisdictional interests: “to recognize and exploit 
opportunities for a wider perspective and to avoid ‘back to back’ planning” 
(DRD & DEHLG, 2013, p. 5). The evidence of new voices emerging to inform 
the spatial planning discourse suggests that efforts at public diplomacy in 
relation to strategic infrastructure and environmental protection, for example, 
have raised awareness of the potential of spatial planning through advancing 
cognitive understanding and investing in developing and sustaining a 
discoursive environment. In reaching this stage of thinking around aligning two 
separate spatial strategies, the language of the 2013 Framework for Cooperation 
has involved a subtle—if not symbolic—shift from collaboration to cooperation. 
The wider import of this terminological change remains to be seen. Moreover, 
the emphasis on retaining the integrity of two individual spatial planning 
arrangements still raises questions as to whether the 2013 Framework for 
Cooperation is sufficiently robust to have the transformative potential to effect 
material change. This formal statement is, nonetheless, an important step in 
creating an enabling environment for joint spatial planning.



97

STRATEGIC PLANNING – TOWARDS A RESILIENCE AGENDA

CHAPTER 6 Towards a social–ecological  
   resilience framework for   
   coastal planning

Abstract | It is increasingly recognised that designing and implementing 
adaptive land management and development policies for the coastal zone 
requires an interdisciplinary and integrated approach. Yet, integrative thinking 
and action often remain problematic due to the competing interests and 
ambitions involved in coastal zone planning and management and the legacy 
of established development on the coast. This paper presents a developmental 
timeline to critically consider institutional responses to coastal development 
and seeks to locate contemporary challenges, such as climate change, in the 
context of a new environmental determinism. The argument is put forward 
that securing a shared understanding of development conditions and risks 
needs to be predicated on creating more robust conditions for interaction and 
fostering a sounder appreciation of the inter-dependencies of natural processes 
and governance. The concept of resilience is critically explored in order to 
consider a normative analytical framework for facilitating social learning and 
developing a reciprocal understanding of social–ecological dynamics that 
offers a spectrum of resilience options. This is illustrated in the context of 
coastal geomorphological processes and Process-Defined Management Units.

Published as | Lloyd, M.G., Peel, D. & Duck, R.W. (2013) Towards a Social-
Ecological resilience framework for coastal planning, Land Use Policy, 30(1), 
pp. 925-933.
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6.1 Introduction
Within the broader water management literature, increasing attention is 
being given to devising and implementing adaptive management practices to 
address specific conditions of natural coastal environmental resources. Climate 
change adaptation has taken on particular significance in light of the European 
Commission’s (2011) promotion of maritime spatial planning to facilitate 
efficient and effective regulation of the sea, and protection of marine ecosystems. 
Concerns around the marine environment stem from the anticipated increased 
exploitation of the marine resource and associated competing and conflicting 
uses. A core element of advancing offshore maritime planning rests on enabling 
a better understanding of the interrelationships between land and sea. This 
involves consideration of how to integrate and foster cooperation with existing 
onshore planning and management processes, such as statutory land use 
planning and Integrated Coastal Zone Management.

An adaptive ethos seeks to emphasise an integrative approach which 
recognises established interdependencies between environmental, human 
and technological factors (Pahl-Wostl, 2007). It follows that recognition of 
the potential vulnerabilities of coastal zone environments should inform 
interventionist management regimes. The notion of an integrative approach is 
entirely consistent with an advocacy of spatial planning ideas, as articulated, 
for example, in the Royal Town Planning Institute’s (2007) core principles. 
Adaptation is complementary to, and yet may be differentiated from, mitigation 
approaches which tend to be more generally adopted in statutory land use 
planning and management of built and natural environments. Designing and 
implementing adaptive environmental management regimes necessitates new 
thinking, both in terms of how land and water resources are actively managed; 
and how associated terrestrial planning and natural resource management 
decision-making processes operate in practice. This paper considers social/
institutional arrangements and the need for appropriate learning spaces to 
respond to evidence of a new environmental determinism.

The imperative of meeting climate change challenges sets a new context for 
managing any potential risks associated with living within complex natural 
systems, processes and limitations (Scottish Government, 2009a; Foresight 
Land Use Futures Project, 2010; Owens & Cowell, 2011). Various climate 
change impacts are particularly acute in coastal areas where there is a dynamic 
and unpredictable interplay of natural and social environments in terrestrial, 
coastal and marine contexts. On the one hand, anticipated demographic change 
and spatial distribution indicate that additional infrastructure for residential, 
commercial and tourism activities will have cumulative impacts on coastal 
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landscapes and the dynamics of land, intertidal zones and near-shore waters 
(Bulleri and Chapman, 2010). On the other, identified trends associated with 
climate change include storm surges, flooding, and coastal erosion, although 
scientific uncertainty exists around attempts at predictive modelling (Hadley, 
2009). Adverse consequential effects will likely be experienced differentially 
across ecosystems, sectors, and communities necessitating new social 
constructions of climate resilience.

A legacy of hard engineering structures is indicative of on-going human efforts 
to hold back the tide and control natural processes (Phillips and Jones, 2006), 
with various – and often unanticipated – consequences on marine environments 
(Bulleri & Chapman, 2010). Cumulative impacts of human activities, such 
as dredging, draining, and the creation of reservoirs can significantly disrupt 
natural ecosystems. Developmental impacts can increase coastal communities’ 
vulnerability with devastating consequences, as in the Mississippi Delta (Day et 
al., 2007). Erosion of beaches due to sea-level rise, for example, may adversely 
affect tourism and local – or even national – economies (Phillips & Jones, 2006). 
Decisions about the type, feasibility and cost of interventions to address the 
vulnerabilities of established communities raise issues of social justice (Cooper 
& McKenna, 2008). As Duck (2011) points out, however, prioritisation of 
intervention and investment can be highly sensitive and emotive. Whether it is 
archaeological heritage in the form of castle fortifications (Bromhead and Ibsen, 
2006), private homes, or a city-state such as Venice (Cooper and McKenna, 
2008), competing interests and values over what to protect, what to preserve, 
what to develop and how, clearly challenge the robustness of prevailing land use 
decision-making arenas.

Governance regimes must confront potential risks to inherited – and fixed – 
critical infrastructure, such as that associated with transport, energy, water, waste 
and communications. Taking the New York infrastructure-shed as an example, 
Rosenzweig et al. (2011) highlight the nature of the likely stresses on existing 
facilities and services and the capacity of extended city authorities to respond 
to aspects of coastal flooding. Sewer inundation, structural damage, impaired 
communications, and contaminated water supplies are potential threats 
stemming from the age, siting, density, and design of critical infrastructure 
and anticipated sea level rise and storm intensity (Rosenzweig et al., 2011). 
Emergency planning interventions are further hampered by established and 
differentiated governance regimes, complex property ownership, and cross 
jurisdictional service delivery. Rethinking coastal development siting and 
design planning and management confronts established land-based fixed 
asset assumptions. Appropriate decision-making arenas are then required for 
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deliberating how to respond to, accommodate, and plan for anticipated and 
contingent physical change.

Acceptance of alternative land use development parameters then necessitates 
socially reconstructing political, professional and public presumptions about 
existing and future development of and activities in coastal zones. It is increasingly 
acknowledged that deliberations about how to manage existing terrestrial 
development and plan future development in coastal locations demands an 
interdisciplinary and integrative understanding of prevailing ecosystems. This 
obligation is accentuated by pressures to develop marine environments for 
renewable energy or mineral extraction (Peel & Lloyd, 2004). Questions then 
arise as to the appropriate framework for facilitating the social reconstruction 
of coastal resilience, planning and development. It is contended in this paper 
that any governance and land use planning regime must take deliberate 
cognisance of complex natural processes of dynamic change, potential risks 
and hazards related to dealing with climatic extremes, and specific contested 
and political conditions. In short, a new environmental determinism assumes 
complex parameters within which coastal land use planning and development 
has to operate. Further, acknowledgement of environmental limitations raises 
questions about how statutory land use planning mediates between different 
interest groups and competing perceptions of existing and anticipated pressures, 
impacts and demands on coastal resources.

The core argument presented is that there is a need to embed robust adaptive 
capacity within planning and resource management governance regimes of 
coastal areas and that this capacity requires actively fostering inter-disciplinary 
evidence, argument and deliberation. Following Pahl-Wostl (2007, p. 52) 
‘Adaptive capacity can be defined as the potential or capability of a system to 
adjust, via changes in its characteristics or behaviour, so as to cope with existing 
and future stresses.’ This definition infers both physical aspects and human 
behavioural dimensions in a given system. Drawing on insights from water 
system management practices, for example, an emphasis on adaptive capacity 
goes beyond simply reacting to undesirable impacts, and instead advocates 
adopting a proactive longer term approach ‘based on a sound understanding 
of what determines a basin’s adaptive capacity and vulnerability’ (Pahl-Wostl, 
2007, p. 52). Interventions may involve ‘the introduction of new socio-
technical systems to building social capital in an actor network to restoring a 
multifunctional landscape’ (Pahl-Wostl, 2007). New challenges in integrated 
anthropological and ecological contexts demand considerable sensitivity to 
component relationships. Further, potential modes of intervention will likely 
be very different in form (from what have been understood as conventional 



101

STRATEGIC PLANNING – TOWARDS A RESILIENCE AGENDA

actions) and thus require a relatively more interactive approach to understanding 
ecological/environmental and social/institutional aspects.

A social–ecological systemic perspective to resilience is proposed in the context 
of coastal zone dynamics since social–ecological reasoning involves deliberately 
incorporating ‘societal (human) and ecological (biophysical) subsystems in 
mutual interaction’ (Gallopin, 2006, p. 294). Adopting a social–ecological 
prism enables an examination of interconnecting issues in interlinked systems 
involving people (e.g. communities, interest groups, decision-takers) and 
ecosystems (e.g. marine–coastal environments). It is argued that adopting a 
resilience approach provides a potential way of ‘generating integrative science 
and interdisciplinary collaboration on issues of fundamental importance for 
governing and managing a transition toward more sustainable paths’ (Folke, 
2006, p. 260). Specifically, a social–ecological perspective is used conceptually 
to frame a critical examination of coastal planning and resource management 
and to inform what is understood (or is perceived to be understood) by climate 
resilience. The paper has three primary objectives:

1. To review and position statutory land use planning in broader debates 
around concepts of resilience.

2. To propose a theoretical social–ecological resilience model for understanding 
planning and development in coastal and inshore marine contexts

3. To reflect on statutory land use planning’s institutional resilience.

In advancing a tentative model for a social–ecological systemic analytical 
approach, the paper begins by examining conceptualisations of resilience. 
An intellectual time-line provides a resilience framework against which 
land-based fixed asset coastal planning and development are discussed. 
Combining a social–ecological perspective with insights from social learning 
and social construction provides an inter-disciplinary conceptual framework 
for considering resilience from a stable state or transformative perspective. 
This model provides an inter-scalar and integrative learning action space for 
exploring alternative conceptualisations of coastal dynamics with respect to 
geomorphological processes, and land use policy making. This is illustrated 
using Process-Defined Management Units (sensu McGlashan & Duck, 2010). 
In presenting deliberations of potential climatic threats to coastal environments 
in light of a new environmental determinism, the paper reflects on the land 
use planning system’s own resilience/adaptive capacities to respond to current 
environmental challenges in proactive ways.
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6.2 Constructions of resilience
In a comprehensive review paper tracing constructions of resilience, Folke 
(2006) detailed its wide and diverse application across a range of disciplines. 
Emerging in one specific branch of ecology, resilience expanded into different 
bodies of thought. Reading across disciplinary literatures, it is evident that 
terms such as resilience, adaptive capacity and vulnerability are relevant to 
both biophysical and social realms. Yet, precise definitions in life and social 
sciences differ in practice so that concepts designed to serve specific functions 
and inform particular disciplinary arguments and practices may be less helpful 
in interdisciplinary contexts (Gallopin, 2006). In the environmental and 
geosciences, for example, resilience and vulnerability are opposites – a system 
that has low vulnerability has high resilience and one with high vulnerability 
has low resilience. It is imperative that a shared understanding of resilience is 
developed.

In the 1960s and early 1970s, resilience emerged as a concept in relation 
to a system’s capacity to absorb shocks and persist in a state of equilibrium. 
Generally referred to as ‘engineering resilience’ this particular perspective 
‘focuses on maintaining the efficiency function, constancy of the system, and 
a predictable world near a single steady state. It is about resisting disturbance 
and change, to conserve what you have’ (Folke, 2006, p. 256). Subsequently, 
in the 1980s, resilience became associated with emergent adaptive ecosystem 
management thinking and a broader interest in managing integrated large-scale 
ecosystems. Resilience was then reworked to signify a ‘capacity for renewal, re-
organization and development’ in the context of sustainability discourses (p. 
253) and began to influence disciplines outside ecology. This development in 
resilience discourse is important and, in part, explains emergent and parallel 
interpretations. Particular distinctions in meaning can be represented on a 
spectrum. On the one hand, resilience is used to suggest a stable equilibrium 
(engineering resilience). This view signifies robustness and an ability to recover 
and retain existing functions and structure. On the other hand, resilience may 
be understood as inherently adaptive, offering opportunities for innovation 
and change in complex environments. From this perspective, there may thus be 
multiple equilibria.

A further step in resilience thinking occurred during the 1990s and 2000s 
when resilience analysis was gradually deployed to understand how specific 
ecosystems – and the associated institutional frameworks and organisational 
arrangements which sought to manage them – are mobilised. A social–
ecological systems resilience perspective is predicated on assuming uncertainty 
and surprise and directly challenges ‘equilibrium-centred and command-and-
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control strategies’ (Folke, 2006, p. 255). This framing rejects steady state and 
constancy, acknowledging instead the inherent complexity in ecological and 
social systems. In suggesting that resilience involves more than an ability to 
recover from disturbance, but actively necessitates adaptive capacity-building 
and devising innovative responses and new trajectories, a social–ecological 
resilience perspective offers significant learning and transformative potential. 
Table 6.1 summarises these different resilience perspectives.

In moving from a relatively narrow ecologically driven interpretation, relating 
to a system’s capacity to withstand disturbance, to a broader intellectual 
conceptualisation which invokes defined specificities of particular social–
ecological contexts, resilience has become a linking device for simultaneously 
– and separately – considering natural ecosystems and institutional contexts 
(Folke, 2006). Central to this development in thinking has been a recognition 
that treating ecological systems and human social systems as discrete and devoid 
of politics is unhelpful, as this tends to provide an incomplete understanding of 
challenges to be addressed (Lebel et al., 2006). Integrative actions require inter-
disciplinary thinking and inter-active understanding. In this context, social 
learning has emerged as a pre-requisite for devising adaptive natural resource 
governance. Ideas of social learning emphasise that developing understanding 
through interaction can be highly beneficial in terms of the exchange of 
information and ideas and relationship-building. This extends beyond nurturing 
inter-disciplinary professional understanding. In the context of advocating 
public participation when implementing mitigation measures in small island 
contexts, for example, Calado et al.’s (2011) study of the Azores archipelago 
demonstrates ways in which scientific and environmental awareness-raising 
and interactive enquiry techniques can be used to build broader knowledge 

Perspective Characteristics
Engineering resilience Concern with steady state equilibrium.

Constancy and conservation. Recovery time after 
disturbance.	Emphasis	on	maintaining	efficiency	
of function and control of resources in an optimal 
fashion.

Ecological/ecosystem 
resilience/social resilience

Potential for multiple equilibria. Persistence and 
robustness. Ability to withstand shock.

Social–ecological resilience Mutual interaction integrating ecological and social 
(institutional) systems. Multi-scalar. Adaptive capacity. 
Social learning. Sustaining and transformative 
potential.

Table 6.1 Three perspectives on resilience (Source: Derived from Folke (2006))
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and understanding and secure a wider consensus around the need for devising 
particular interventions. At a different scale, McFadden’s (2010) exploration 
of building coastal resiliency in South Australia highlights the need for cross-
scalar governance interactions which incorporate formal and informal settings 
and learning feedback loops.

Adopting a social-ecological systemic perspective, Lebel et al. (2010, p. 334) 
argue that social learning can lead to: ‘new knowledge, shared understanding, 
trust and, ultimately, collective action.’ Creating appropriate conditions for 
social learning should not be underestimated. Lebel et al. (2010) differentiate 
between cognitive learning (factual knowledge); normative learning (changes in 
norms, values and belief systems); and relational learning, incorporating aspects 
of trust and openness to the worldviews of others. These selected dimensions of 
social learning are each highly complex and require a particular dialogic space 
where dynamic environments, entrenched perspectives, uncertain evidence, 
and diverse interests can be discussed openly. Being alert to professional bias 
and differentiated learning aspects is crucial in understanding how, for example, 
ideas of climatic risk and community resilience are negotiated and socially 
constructed.
Against a general intellectual landscape promoting a concern with sustainable 
economic growth and need for greater ecological sensitivity, Hannigan (2006), 
for example, argued that there is a requirement to understand how and why 
particular environmental issues tend to come to the fore in given societal 
agendas. Following this line of reasoning there are six pre-requisites that, taken 
together, can support cognitive, normative and relational learning and thereby 
serve to better legitimise action with respect to managing environmental 
resources. Following Hannigan’s (2006) social constructionist framework 
indicates that building capacity for social learning comprises different forms 
of communicative device, such as media and advocacy, to build knowledge and 
understanding in public domains, in addition to legitimate institutional and 
organisational inputs in the form of leadership and incentivisation. These pre-
requisites are summarised below and indicate how complex communicative, 
learning and relational aspects are in socially reconstructing environmental 
issues:

1. provision of scientific authority to validate environmental claims (factual 
knowledge);

2. existence of advocates to focus and sustain public interest in an issue 
(popularisers);

3. framing of an issue as novel and important (media attention);
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4. maintenance of interest in an issue in symbolic and visual terms 
(dramatisation);

5. provision of (economic) incentives for taking action so as to secure 
behavioural change; and

6. appropriate leadership to provide appropriate interventions, guarantee 
legitimacy and offer continuity in managing issues (institutional sponsor).

In synthesising these various dimensions, and informed by Folke’s (2006) review, 
Figure 6.1 offers a general conceptual model of social-ecological resilience to 
enlighten statutory land use planning and which encompasses ecosystemic 
and social/institutional perspectives. The social and ecological spheres are 
represented as comprising inter-related and multi-scalar interactions within 
multi-organisational contexts. The term spatial planning is used here to connote 
an integrationist perspective to public policy and to differentiate this relatively 
more comprehensive interventionist activity from relatively more narrow 
regulatory practices associated with land use planning (Peel & Lloyd, 2007f; 
Smith et al., 2010). The two spheres are interconnected around a dialogical 
action space indicating that socio-environmental issues are socially constructed 
and contested. This action zone comprises four principal foci. The proposed 
central dynamics are social learning and deliberation. Based on the idea of a 
resilience spectrum, this action learning zone opens up potential for a recovery 
and conservation orientation (sustaining) – corresponding to an engineering 
resilience perspective – and/or an innovation and adaptation orientation 
(transforming), reflecting the potentially transformative capacity of resilience. 
Arrows are used to show that these spheres are interactive, mutually informing, 
are reciprocating and therefore tend to co-influencing.

Management
Practices

Land Use
Planning

Spatial
Planning

Ecological / Environmental Sphere Social / Institutional Sphere

Social construction

Transforming

Social 
Learning

Deliberating

Sustaining

Local 
ecosystem

Regional
ecosystem

Inter-
regional 

ecosystem

Figure 6.1 Towards a social–ecological resilience framework for planning.



106

PROVENANCE, PLANNING AND NEW PARAMETERS

This normative understanding of a social–ecological and transformative 
interpretation of resilience is now applied in the context of coastal planning 
under conditions of a new environmental determinism. In order to illustrate 
how conceptualisations of environmental issues and governance regimes 
differentiate over time and place, a historical perspective on social constructions 
of coastal planning and development in the UK are discussed.

6.3 Coastal planning and a new environmental determinism
Questions about developmental pressures and impacts on the UK coast are not 
new within coastal management and statutory land use planning literatures. 
Notwithstanding an established maritime history, Craig-Smith (1980), for 
example, noted that Britain’s coastline remained relatively under-developed 
until the 20th century. Development was primarily composed of small and 
dispersed ports, fishing-villages, and defence structures, such as Martello 
Towers. Coastal developments associated with the Industrial Revolution tended 
to be located in estuarial locations and were relatively compact (Craig-Smith, 
1980). During the inter-war period, however, there was a build-up of coastal 
development associated with port, fishing, trade and defence-related activities. 
This accumulation prompted an initial concern with coastal management and 
a perceived need for planning and regulation. Physical coastal development 
took different forms in practice and pressures for intervention stemmed from 
particular constructions of the nature of these different impacts. Concerns 
around random development are illustrated by Lincolnshire County Council’s 
initiative in 1932 to pioneer development control legislation – The Lincolnshire 
County Council (Sandhills) Act. This legislation preceded the 1947 Town and 
Country Planning Act and prompted specific intervention at a time when the 
very idea of terrestrial planning was still at a relatively immature stage.

From a sectoral perspective, leisure and recreation activities, for example, 
hold particular implications for coastal development. Gilbert’s (1939) account 
of the rise of seaside resorts from the early 18th century suggested that 
seaside building mirrored inland spa and resort development. He identified 
three factors prompting seaside development: (i) asserted health benefits; 
(ii) freedom from war and a perception of the coast as a safe place to enjoy; 
and (iii) expansion of the railway. Development pressures increased with the 
fashion for seaside holidays following the introduction of the Holidays with 
Pay Act 1938. Gilbert (1939, p. 34) concluded his account by stating that: 
‘linear development of the coastal resorts has eliminated miles of the natural 
coast scenery of England’. Rather more graphically, perhaps, Craig-Smith 
(1980: 3) cited Jaywick (Essex) as affording: ‘a classic example of a seaside 
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development mushrooming between the wars, unfettered by building controls 
or planning regulations.’ He observed: ‘Much of the east and south coasts [of 
England] was affected by this shack development’ (Craig-Smith, 1980).1 Such 
a view preoccupied a number of groups which had formed to draw attention 
to perceived negative impacts on coastal locations. Sensitivity to unfettered 
coastal development began to cause widespread concern and resulted in 
increased lobbying by environmental groups, such as the Coastal Preservation 
Committee which was established in 1937 by the Commons Society, the 
National Trust and the Council for the Preservation for Rural England (Kidson, 
1964). War time debates about conditions of the countryside, the potential of 
national parks, and growing intellectual and political arguments for land use 
planning regulations included explicit references to coastal agendas. In terms 
of Hannigan’s (2006) pre-requisites, it is evident that scientific evidence, media 
and campaigning activity, together with concerns around economic impacts, 
encouraged introduction of government intervention. Though not cast at that 
time in terms of ‘social–ecological resilience’ contemporary concerns around 
access, leisure and recreation, together with environmental concerns relating to 
coastal protection and preservation, prompted the design and implementation 
of specific institutional, legislative and policy interventions.

In a seminal address, Steers (1944) signalled aggregation of diverse coastal 
development forms and associated activities as problematic for a vulnerable and 
finite natural resource. As Hansom (1995, p. 190) subsequently explained, the 
(then) nascent interest in coastal zone management stemmed, in part, from the 
‘mutually exclusive activities including industrial and residential development, 
landfill and waste disposal, sewage disposal, conservation of wildlife and habitat 
and shore and water-based recreational activities’. In particular, expansion of a 
caravan industry in coastal locations began to attract political attention. This 
led to the Caravan Sites and Control of Development Act 1960 which made 
provision for the licensing and control of caravan sites. In tandem, Circular
42/60 set out model standards. It stated: ‘There is much to be said for 
concentrating these sites where possible in an established caravan locality, 
rather than having them scattered over a wider area; it might be reasonable 
for instance, to refuse permission for further sites on certain stretches of coast, 
but to allow them a short distance inland’ (Ministry of Housing and Local 
Government, 1960). This legislation was responding to perceptions of specific 
coastal socio-environmental issues at that time – as was the provision to establish 
long-distance coastal footpaths under the National Parks Act 1949.

1 It is worth noting that in 2011, the so-called ‘resort’ of Jaywick was named as   
 England’s most deprived town in ‘The Guardian’ [29 March].
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Concern with coastal pressures continued into the 1960s. The Royal Society 
for Arts (1963), for example, concluded: ‘There should be a deliberate and 
concerted effort by planning authorities and others with encouragement 
and guidance of the Ministry of Housing and Local Government, to halt the 
disastrous spoliation of the coast and make good some of the damage already 
caused.’ In Circular 56/63, the Ministry of Housing and Local Government 
argued for local authorities to identify scientific evidence of their coasts which 
might merit special study and control. Inland territory from the coast was 
explicitly included in this initiative. The Circular stated that coastal matters 
should be incorporated into development planning frameworks of defined 
local authorities. Taking account of Hannigan’s (2006) subsequent model it is 
important to note that at this time there was an outburst of coastal publicity. 
The Nature Conservancy and the Council for the Preservation of Rural England 
drew attention to special problems associated with coastal preservation; the 
Countryside in 1970 Conferences highlighted coastal areas within the broader 
rural landscape; and the National Trust launched its Enterprise Neptune 
initiative. Agendas were further informed by perceived problems generated as 
a consequence of rising mobility in society. The Ministry of Land and Natural 
Resources (1966) highlighted potential impacts of increased travel to the coast 
for leisure and recreational purposes. Circular 7/66 (Ministry of Housing and 
Local Government) requested the National Parks Commission to study coastal 
conditions in England and Wales, together with the maritime local planning 
authorities, Nature Conservancy Council, Sports Council and British Travel 
Association. Specifically, this Circular stated that its broad intention was to 
prohibit all but essential development in protected coastal areas.

In tandem, changes were being made to legislative arrangements for the 
countryside with respect to landscape conservation and outdoor recreation. 
The Countryside Commission was established to keep all matters relating to 
conservation and development in the countryside of England and Wales under 
review, together with provision and improvement of facilities for enjoyment of 
the countryside. The Countryside Commission (1970a,b) published evidence 
relating to coastal conditions and set out principles which would guide planning 
intervention. Simultaneously, the Sports Council published evidence on the use 
of the coast for water-based recreation; the British Travel Association provided 
statistics on the holiday use of the coastline; and the Nature Conservancy 
Council classified scientific interest in natural coastal resources. This led to 
Circular 12/72 (Department of the Environment, 1972) dealing with planning 
and development of undeveloped coastlines. In short order, coastal planning 
guidelines set out principles for planning at the coast to include its hinterland 
and broader regional strategic setting. Reflecting a diversity in coastal conditions 
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and pressures (Crofts, 1975), there were differences in approach and emphasis 
in Scotland and Northern Ireland.

An increase in onshore coastal development linked to offshore oil and gas 
exploration and production in the North Sea, for example, resulted in a 
number of particular concerns relating to onshore and coastal environmental 
impacts, ecological and landscape damage, and perceived effectiveness of the 
terrestrial planning system to deal with such complex developments in Scotland 
(Lloyd & Paget, 1982). Onshore infrastructure required by offshore petroleum 
exploration and development was diverse, complex and often located in sensitive 
and contested coastal areas (Scottish Development Department, 1974). Taking 
into consideration intellectual developments in ecological and engineering 
resilience thinking at that time, there were clearly concerns relating to a 
perceived lack of a strategic approach which could provide an institutional and 
integrated response to address planning issues. As noted by Rowan-Robinson 
et al. (1987) a deliberate move to establish a more robust land use planning 
regime for coastal areas in Scotland resulted in the design and introduction of 
an innovative form of strategic planning policy instrument – National Planning 
Guidelines. Nonetheless, as Lloyd (1998) commented, early development of 
coastal policy tended to be both iterative and incremental in responding to local 
conditions. Taken together, however, this reactive set of initiatives illustrates 
how statutory land use planning began to respond in a more strategic and 
holistic way to acknowledged developmental pressures in coastal locations and 
to specific manifestations of public concern.

The role of the statutory land use planning system in relation to managing the 
coast was subsequently identified as inadequate. In mapping a coastal zone 
management research agenda in the mid 1990s, Hansom (1995), for example, 
highlighted a number of relative weaknesses in the prevailing institutional 
planning regimes for the coast. He explained this, in part, as emanating from a 
lack of (scientific) spatial data, limited awareness of the scalar contexts involved, 
and a tendency to rely on voluntary activities at the coast. Specifically, Hansom 
(1995, p. 191) contended: ‘Perhaps at the very nub of the problem is not only 
the British tradition of planning being a “control” mechanism rather than a pro-
active process but also a preference for regulating and legislating for defined 
activities rather than for defined environments’ and concluded: ‘Coastal land 
has been treated in planning as an extension of any other kind of land’. It is 
inferred that such land-based, reductionist reasoning is highly problematic.

Land use planning for a relatively more complex and interactive coastal–marine 
interface may be illustrated by parallel debates around managing the Scottish 
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coastal resource and inland waters for the purposes of aquaculture cultivation 
and production. A natural resource sector perceived to have considerable 
potential for contributing to social and economic stability in the Highlands 
and Islands of Scotland progressed through its own iterative development of 
regulatory provision (Peel & Lloyd, 2008a). The Planning etc. (Scotland) Act 
2006 extended land use planning controls into coastal waters for the purposes of 
regulating and managing aquaculture developments, offering a vivid illustration 
of terrestrial planning being promulgated to assume responsibility for coastal 
and marine planning. This transfer of a land-based planning model invites a 
greater understanding of coastal–marine land dynamics, inter-relations and 
stakeholder–community interactions. Creating this interactive governance space 
may be considered imperative given predicted sea-level rise and an anticipated 
increase in the intensity of storm surges. New environmental challenges 
and economic threats associated with climate change pose different societal 
dilemmas with respect to the design of appropriate institutional arrangements 
and modes of intervention. These must variously value and address, for example, 
protection (or not) of historic fortifications and coastal heritage (Murphy et 
al., 2009), significant public facilities, such as power-stations; or the continued 
viability of coastal communities (Duck, 2011).

6.4 Adopting a social–ecological resilience perspective
Contextualising these remarks from a contemporary social–ecological resilience 
perspective are instructive since this approach invokes an ecosystemic and 
cross-sectoral institutional understanding of coastal land, property and marine 
activities, and inter-relations. Following Lebel et al’s (2010) analysis of social 
learning, an environmental process-informed perspective requires new factual 
knowledge (cognitive learning), changes in norms, values and beliefs (normative 
learning), and increased trust and openness to alternative worldviews (relational 
learning). Questions then arise as to the learning capacity of institutional 
ecosystems. How flexible and alert are established governance arrangements 
to these learning dimensions? From a resilience perspective, can governance 
ecosystems adapt? Might an engineering or persistence culture prevail? Is there 
transformative potential? This section critically reflects on these issues and the 
potential of the proposed social–ecological resilience analytical framework.

A political economy perspective is important to appreciate broader governance 
contexts. Two important characteristics underlying political thinking in the UK 
in the post war period were securing and promoting economic growth, on the 
one hand, and, as a consequence, a concomitant low ecological consciousness, 
on the other (Giddens, 1998). A driving political ambition for economic 
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growth (cast more recently in terms of sustainable economic growth) reflected 
prevailing economic conditions, a wider emphasis on competition at large, 
global contexts, and social circumstances. Assumptions with respect to the 
environment’s capacity to withstand developmental pressures (engineering 
resilience) were embedded in public policy at large – and informed much of 
the operation of the land use planning system itself. Ecological consciousness 
remained relatively underdeveloped and offered only a restrained space for 
potentially transformative thinking.

Emerging constructions of coastal vulnerabilities, threats and imperatives are 
being re-cast in light of climate change evidence and an appreciation of a new 
environmental determinism. Owens and Cowell (2011, p. 2), for example, 
suggest that, since the turn of the 21st century, climate change ‘has dominated 
(even become synonymous with) the environmental agenda and has been 
deeply institutionalised at all levels of governance.’ This institutionalisation is 
evident in an asserted need to make regulatory planning activities tighter to take 
coastal erosion and environmental risk into account (O’Riordan et al., 2008). 
Nevertheless, and notwithstanding efforts to better sensitise political thinking 
and public opinion to the need to confront real environmental limits, prevailing 
political agendas have been characterised by an emphasis on pragmatism, 
delivery and populism. In institutional terms, emphasis on promotion of 
a business model of economic management has been accompanied by a 
simultaneous priority placed on securing public sector reform (Powell, 2000). 
An associated over-arching economic and efficiency ethos has created an 
ambivalence and suspicion of the land use planning system – even by those 
who modern society might intuitively think to be relatively more sympathetic 
to a positive role for planning (Allmendinger and Tewdwr-Jones, 2000). Two 
general points may be made with respect to the planning and management of 
coastal resources.

First, conventional land use planning practice has tended to operate within 
conditions of assumed growth – in effect, regulating urban expansion in the public 
interest, protecting valued environmental assets, and providing infrastructure 
and facilities to accommodate society’s expanding needs. More recently social/
institutional framing of statutory planning has been modified to accommodate 
a relatively more holistic social construction of sustainable growth – as has been 
witnessed in the reform of land use planning and a shift to spatial planning 
in Scotland (Peel & Lloyd, 2006a). At times of relative economic contraction 
and decline, the public interest role of land use planning has been articulated 
in terms of re-creating conditions in which growth can be re-vitalised. From a 
resilience perspective, a ‘business as usual’ construction of the role of planning, 
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however, risks placing pressures on the ability of environmental ecosystems to 
recover (i.e. return to a constant state), to persist (i.e. maintain functions), or 
to adapt (i.e. reorganise and develop). Challenging established ways of doing 
things requires new deliberative spaces for debating, prioritising actions, and 
inviting new ways of thinking.

Secondly, from an ecological perspective, countervailing arguments are evident 
which assert the importance of new environmental limits in determining the 
nature of public policy and land use planning. These debates confirm that a new 
environmental consciousness for securing economic well-being and security 
(O’Riordan, 2004), building on the economics of the natural environment, 
ecological resources, and ecosystems services (Pearce and Turner, 1990) is 
beginning to take hold. The UK Foresight Project on Land Use Futures (2010), 
for example, advocated taking the broadest possible perspective in devising 
future land policies and strategies. It contended specific attention should be paid 
to acknowledging potential risks and threats to land and the environment in 
assessing the design and implementation of future public policies. This argument 
is given considerable support by the UK National Ecosystem Assessment Report 
(2011) which provides a comprehensive overview of the state of the natural 
environment in the UK. The report shows that there is an inherited tendency 
to focus only on the market value of the resources that society uses and sells, 
such as timber, crops and fisheries, and that this has led to the relative decline 
of some ecosystems and habitats through pollution, over-exploitation, and land 
conversion. The report strengthens institutional arguments for protecting and 
enhancing environmental resources. In Scotland, the initiative of a Land Use 
Strategy to manage the national land resource is similarly indicative of a step 
change towards articulating a stronger environmental value context to public 
policy making (Lloyd and Peel, 2010). Mindful of Hansom’s (1995) critique, 
this appears to be a tentative indicator that there is a possible shift towards 
planning, legislating and regulating for defined environments rather than 
defined activities.

Accounts of how natural physical processes have changed Britain’s coastal 
morphology over time are instructive. Natural processes have shaped land 
over successive millennia and will continue to do so. As a consequence, coastal 
erosion is starkly evident in certain places, such as the Holderness coast of East 
Yorkshire, threatening major infrastructure, including the natural gas terminal at 
Easington; loss of low-lying land in the Thames Estuary to flooding, for example, 
highlights the vulnerability of a world city, London (Duck, 2011). Given evident 
vertical and horizontal land movements and the reconfiguration of physical 
and social relations between land and water, Hannigan’s (2006) arguments for 
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raising public awareness and understanding of environmental issues becomes 
paramount. Grounded in scientific evidence, Duck’s (2011) portrayal of 
Britain ‘shrinking’ is an example of the popularisation and dramatisation of 
new scientific understandings. Such communicative devices have potential to 
stimulate society to re-think established patterns of land use and the implications 
of development along the coast. Yet, the management of coastal environments 
involves complex governance arrangements which are themselves buffeted by 
global economic pressures and political shocks which, following the logic of the 
resilience discourse, reconfigure the dynamics of how social systems respond. 
Changing conditions entail generating new understandings of the appropriate 
scale, site and interactive context for coastal planning decision-taking.

Citing Ketchum (1972), there are six major instrumental categories of human 
developmental/interventionist activities at the coast: agriculture, aquaculture, 
and fishing; residential and recreational; waste disposal; military and strategic; 
nature reserves; and industrial and commercial. These constantly evolve as new 
activities such as cruise-tourism, or new technologies, such as renewable energy, 
develop. In a conventional statutory land use planning context, and adopting 
a social/institutional perspective, coastal land and marine activities may be 
considered in a range of ways – by sector, separately, or in an integrated way, 
as epitomised by Integrated Coastal Zone Management (Cooper, 2011). A need 
for integrated thinking has taken centre-stage (Smith et al., 2010) necessitating 
appropriate institutional framing.

The European Union Water Framework Directive, for example, concerns 
the planning and management of all surface and groundwaters, including 
transitional waters such as estuaries and coastal water bodies. The Directive 
highlights ‘the importance of geomorphology and hydrology on good ecological 
status’ (McGlashan and Duck, 2010, p. 465). An explicit recognition that ‘the 
physical shape of the coast and its evolution through sedimentological and 
geomorphological processes, underpin the maintenance of important habitats’ 
(McGlashan & Duck, 2010) invites a new ecological consciousness and active 
reconsideration of the institutional site and scale of decision-making. As 
McGlashan and Duck (2010) argue, there is an urgent need to identify appropriate 
coastal governance units which can accommodate environmental dynamics. 
They advocate the practical arrangement of Process-Defined Management Units 
which respect natural processes, rather than existing institutional structures 
which reflect jurisdictional boundaries. This proposition may be held to afford 
a prime example of where an ecological/ecosystemic analysis of a natural 
process demands that established social/institutional systems and practices be 
reconfigured. An important question then arises as to whether conventional 
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arrangements for local and strategic land use planning are sufficiently resilient 
to adapt to accommodate such a proposed reconfiguration?

Natural pressures on coastal resources take a variety of forms and interact 
differentially with diverse patterns of development, such as defence structures, 
residential neighbourhoods or conservation priorities. Moreover, since 
authority administrative boundaries and natural processes seldom neatly 
coincide, the European Commission (1999b) advocates that a process-oriented 
understanding and approach to coastal planning and management is required. 
Such an understanding will vary according to local conditions. Given the 
inherent diversity of national coastal resources, it is impractical to govern 
a coastline in its entirety; decisions around interventions will be context-
specific. Acknowledging that natural processes are generally not coterminous 
with established institutional boundaries, different institutional planning 
spheres are required in order to mediate inter-relations from a local, regional 
and inter-regional ecosystemic perspective. Adopting a social–ecological 
framework opens up consideration of a resilience approach that can variously 
sustain, maintain, or transform coastal management practices and planning 
and development decision-taking in response to prevailing natural processes. 
Decision-taking will likely involve contested action because scientific evidence, 
socio-economic values and priorities, and environmental considerations will 
be weighted differently resulting in priorities for maintaining the status quo or 
taking transformative action.

What a process-oriented understanding to coastal planning and management 
means in practice may be illustrated by different scientific attempts at explaining 
and categorising coastal sedimentation processes. An ‘open and closed’ 
compartmentalisation affords a spectrum of relative transferability of sediment 
between cells. A ‘fixed and free’ account of sediment fluxes is informed by the 
physical barriers (natural and manmade) which shape a coastline and influence 
wave action and hinder or assist longshore sediment transfer. These descriptive 
categorisations can inform but do not explicitly accommodate institutional 
decision-making. McGlashan and Duck (2010) make a case for using Process-
Defined Management Units which are predicated on defining appropriate natural 
processes in relation to a specific issue (or activity), and which take into account 
both landward and seaward dynamics. This scalar approach directly challenges 
established jurisdictional and institutional arrangements and seeks to integrate 
natural and anthropogenic dimensions. Reconfiguring coastal–marine issues in 
this way necessitates a new learning action zone where environmental, societal 
and institutional priorities can be deliberated. The proposed social–ecological 
resilience framework provides a space for debating natural and anthropogenic 
interactions in the light of an invigorated ecological consciousness.
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6.5 Conclusion
From an ecological/environmental perspective, scientific evidence of climatic 
change and coastal erosion suggests the need to move to new positions of 
understanding with respect to planning and management of coastal zones. A new 
ecological consciousness requires enhancing adaptive capacity of institutional 
relations to imagine transformative responses. In other words, addressing 
prevailing and anticipated environmental issues necessitates a new social/
institutional framework for understanding a spectrum of resilience options. 
This concluding section reflects on potential insights to be derived for statutory 
land use planning from taking a social–ecological resilience perspective.

It is becoming evident that contemporary economic contexts, emerging 
political and policy responses, and a growing awareness of social, community 
and environmental vulnerabilities are creating a sharply defined determinism 
within which the statutory land use planning system will function (Lovering, 
2010). Developmental constraints take a number of forms. Environmental 
limits are being redefined in the form of inherited ecological damage, distorted 
environmental values, natural resource shortages, and environmental impacts 
in relation to flooding, contamination, landslides, and erosion. These limitations 
are layered on pre-existing legislative, licensing, regulatory and property 
rights regimes. Inherited developmental landscapes predicated on coastal 
environments as fixed and permanent assets are increasingly acknowledged 
as subject to unpredictable environmental threats and hazards. Anticipated 
exploitation of marine resources and a new maritime spatial planning agenda 
create new governance and ecological parameters within which the statutory 
land use planning system operates.

Prevailing social/institutional contexts in which competing views and interests 
jostle for power and decisions are taken tend to be defined by established 
jurisdictional boundaries. Economic restrictions in the form of constrained 
land, labour and capital markets, deflated demand and over supply, resource 
limits and inflation, constrained investment and employment creation, rising 
unemployment and skill leakages, will further distort the context within 
which land use planning operates. Political responses – as seen to date – and 
resting on the assertion of a neo-liberal market agenda and public expenditure 
cutbacks, institutional reforms and organisational change, have limited the 
scope and potential of the land use planning system to address particular 
ecological challenges. From a socio-economic perspective, new geographies 
of advantage and disadvantage, power and poverty, and differentiated wealth 
are emerging (Dorling & Pritchard, 2010) which reinforce the unevenness of 
the operating context for land use planning. Taking a democratic viewpoint, 
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there are associated social and community limits and divisions emerging which 
radically transform the deliberative environment in which planning seeks 
to promote civil engagement and participation (Lloyd, 2011a). In view of an 
invigorated appreciation of environmental limits, this suggests a central role for 
land use planning in mediating the use and spatial development of coastal and 
marine environments, becoming a bridging arena for scientific evidence, policy 
prioritisation and democratic decision-taking.

Adaptive strategies required to plan for and manage coastal areas provide an 
important litmus-test of the institutional resilience of the terrestrial planning 
system to support society to plan in a transformative way for dynamic natural 
environments at the land–maritime planning interface. There are grounds for 
optimism. Folke (2006, p. 257) asserts that: ‘scholars involved with resilience 
in relation to complex adaptive systems increasingly avoid the use of recovery 
and prefer the concepts renewal, regeneration and re-organization following 
disturbance’. Regeneration and renewal are core ideas within the land use 
planning tradition reflecting a preoccupation with managing change and 
responding to exogenous and endogenous conditions.

Five main insights arise from this review. First, awareness of a new environmental 
determinism directly challenges defence and retrenchment of statutory land 
use planning theory and practice. Second, building ecological consciousness 
requires creating conditions where understanding of developmental parameters 
can be socially reconstructed, modified and negotiated. Third, adopting a 
social–ecological perspective highlights the need for a systemic appreciation 
that respects natural and anthropogenic interactions across multi-scalar 
processes and contexts which necessitate cross-border working as required by 
the Process-Defined Management Unit approach, for example. Fourth, locating 
decision-taking in an interactive and co-influencing learning arena requires 
institutional adaptation and organisational cultural shifts to better link science 
and policy. Finally, deliberating climate-resilience in coastal planning and 
management requires active social reconstruction of environmental issues if a 
substantive transformatory understanding is to be secured.
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CHAPTER 7 Soft contractualism?    
   Facilitating institutional
   change in planning and   
   development relations in
   Scotland
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institutional change in planning and development relations in Scotland, Urban 
Research & Practice, 5(2), pp. 239-255.

Abstract | Devolution in the United Kingdom has involved the creation of 
different quasi-autonomous political administrations. As part of an attempt 
to encourage institutional learning, there has been a turn to concordats 
to facilitate cooperation on matters of shared concern, to communicate 
appropriately and in a timely way, to work in a helpful and open manner and 
to treat information in confidence. In parallel, the reform of statutory land-
use planning systems in the devolved United Kingdom has involved debates 
around the need for a cultural change to implement a relatively more positive 
model of planning and development amongst the diversity of stakeholders 
which have similarly invoked new forms of public diplomacy. The Edinburgh 
Planning Concordat sets out in some detail the agreed step-by-step actions 
to be effected and the respective responsibilities of the local authority and 
developers at the different stages in the land-use planning process. Such 
anticipated cooperation and coordination in the land-use planning and 
property development community could suggest a stronger basis for decision 
making and the articulation of the public interest. Locating the discussion 
against the backdrop of devolution and planning reform in Scotland, and within 
theories of new contractualism, this article examines the rise of ‘soft’ forms of 
public diplomacy as a means to facilitate cultural change and planning reform.
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7.1 Introduction
In the United Kingdom over the past two decades there has been increasing 
attention paid to the effectiveness of national, regional and local forms of 
governance and the nature of central local relations. Critical consideration has 
been given to devolution, decentralization and institutional experimentation at 
different scales and involving combinations of different interests. The ensuing 
institutional and organizational designs have variously resulted in seeking to 
better understand the new relational landscapes across state, market and civil 
society. Examination of the attendant complexity reveals a range of forms and 
variously involves vertical and horizontal relationships as sovereignty is ‘pooled’ 
in an attempt to enhance governance efficiency (Lloyd 2008). Notwithstanding 
efforts to enhance public participation, the prism through which these new 
relations are being devised is evidently dominated by a reliance on representative 
democracy.

In a post-devolution context, active institutional experimentation and informed 
capacity building in Scotland has reflexively sought to assert a new national 
identity in the light of the partial transfer of powers from Westminster and to 
better reflect and adapt to the demands of economic and urban and regional 
restructuring (Peel & Lloyd, 2007a). In functional and representational terms, it 
is institutionally, physically, architecturally and culturally extremely significant, 
for example, that a Scottish Parliament now operates in Edinburgh. Moreover, 
within the political contours of Scotland itself, relational dynamics are highly 
differentiated across rural and urban geographies. As such, different urban 
centres variously respond to their endogenous planning and development 
agendas, and function and identify with their regional hinterlands in relatively 
more or less assertive ways (Lloyd & Peel 2008c). At the city-regional scale, it 
is important to understand how the potential for each city to manage change 
is mediated between the different players and interest groups involved, as well 
as taking account of the prevailing and anticipated physical, economic and 
infrastructure capacities. How specific institutional frameworks are conceived 
of and implemented in practice impose real and imagined limitations. Particular 
contexts prompt the need for different actors to envisage and legitimize new 
institutional forms and organizational relations in different ways and invite 
closer examination.

The article is structured as follows. First, we consider devolution and define 
the concept of a concordat, locating the turn to this form of relationship in the 
broader literature relating to the new contractualism (Vincent-Jones 2000, 2006). 
Seen in the light of devolution, contractualism is informative in understanding 
the possible ways in which actors in the planning and development sectors 
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and civil society are renegotiating governance relations in order to attain 
defined outcomes. This conceptualization of coordinative working provides 
the background to the use of concordats in the devolved United Kingdom. The 
subsequent section provides a contextual background to planning reform in 
Scotland and briefly draws attention to the new strategic geographies around 
the major cities and their city-regions. The core of this article considers the 
Edinburgh Concordat as a tool to confront the established organizational 
associations in the city in the context of the very specific developmental limits. 
Set against very particular planning and property development relations in the 
city, this article examines the planning concordat, as a mechanism to facilitate 
new working relations within a given physical and governance envelope. Using 
this illustration of planning and development relations, this article concludes 
with some comments on the potential afforded by this new form of managing 
behaviours in urban planning and development relations.

7.2 Devolution and institutional innovation
In practical terms, devolution in the United Kingdom forms part of a broader 
political project which was put into place by a Labour Government, which 
was elected to office in 1997. That Government’s principal political agenda 
for action centred on the intended renewal of civil society by seeking both 
to widen and deepen contemporary democratic processes (Giddens 1998). 
Linked to this programme of change was an explicit objective to devise more 
efficient and effective forms of local and regional governance across the United 
Kingdom. This programme included the deliberate promotion of localism in 
public administration in order to re-enfranchise the engagement of individuals, 
communities, interest groups and localities in public policy and decision making 
(Stoker 2006). Taken together, these actions may be interpreted as an implicit 
agenda to rework the forms of collective action at the subnational level and in 
the public interest. Indeed, an integral part of the ethos of political devolution 
was that governance forms were to be shaped locally (double devolution) in 
response to specific needs and priorities.

Following Parry (2003), the reconfiguration of institutional arrangements not 
only necessitated new designs but also required attention to be paid to the 
nature of the working relationships, cultures and practices within them. It 
follows from this premise that different models of governance would likely arise 
and that the steps to securing appropriate local governance frameworks would 
also be locally tailored. Importantly, such processes of change have challenged 
embedded practices, capacities and behavioural norms and have themselves 
invoked the exploration of new forms of public diplomacy. In this context a 
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range of ‘protocols’ have emerged where different interest groups have literally 
signed up to certain shared actions at a range of scales of governance. These 
schemata redefine the rules of the game in the light of reformulated working 
conditions. In effect, such protocols serve to define the diverse interests and 
invite organisational commitment to certain codes of conduct under the revised 
institutional frameworks.

Devolution in the United Kingdom has involved the creation of different, 
quasi-autonomous political administrations in the specific regions of Scotland, 
Wales and Northern Ireland, what are sometimes called ‘the nation-regions’ (in 
contrast to the geographical subregions of England). In England, devolution 
rested on a regionalism agenda. Importantly, devolution in the United Kingdom 
did not comprise a transfer of full legal sovereignty from Westminster to the 
new Parliament (Scotland) and Assemblies (Wales and Northern Ireland) 
(McNaughton 1998). In effect, differentiated legislative, executive and financial 
powers were granted to the elected devolved administrations (Bogdanor 1999). 
In practice, Westminster retained legislative supremacy over reserved strategic 
and macro-territorial functions, such as economic policy, foreign affairs and 
defence. The balance of these powers continues to change as conditions evolve.

It is worth noting that in England devolution took the form of an active programme 
of regionalism through new governance arrangements for spatial planning and 
economic development. These initiatives included the introduction of regional 
spatial strategies, for example, and specific administrative arrangements 
for the strategic planning of London, bringing together land-use planning, 
infrastructure and economic development responsibilities (Bailey 2009). 
Alongside devolution there was an attendant promotion of localism through, 
for instance, the decentralization of power and decision making, and the 
introduction of community strategies to facilitate the more integrated delivery 
of local public services which, it was intended, would be designed to better 
reflect the specific needs of individual communities and localities (Pemberton & 
Lloyd 2008). Elsewhere, the explicit agenda of devolution to the nation-regions, 
together with the localism priority, encouraged exploration of new governance 
forms. This included the introduction of community planning in Scotland and 
the initiation of a National Planning Framework (Lloyd and Peel 2005), and the 
preparation of a Regional Development Strategy and local government reform 
under the Review of Public Administration in Northern Ireland (Peel et al., 
2010). Notably, this political agenda explicitly involved addressing procedural 
effectiveness.



123

STRATEGIC PLANNING – TOWARDS CONTRACTUALISED RELATIONS

Attention to devising appropriate processes of change has included attempts 
to strengthen civic engagement arrangements to that they are sensitive to 
the specific political, economic, social and environmental conditions across 
the United Kingdom. Indeed, Jeffery (2009), for example, highlights the 
idiosyncratic nature of devolution in the United Kingdom and asserts the 
importance of coordination in political administration. The differentiation 
that has taken place in these emergent constructions of governance raises two 
important issues. On the one hand, it suggests that practice across the United 
Kingdom is increasingly diverse in detail and therefore merits specific scholarly 
attention in terms of considering the implications for policy development and 
practice in a devolved polity. On the other hand, it provides opportunities for 
considering the emergence of relatively more coordinative modes of governance 
which seek to improve working state–market–civil relations across complex 
institutional forms.

The role and remit of the statutory land-use planning system in these changing 
circumstances then assumes critical societal importance. In tandem with 
the introduction of devolution, there have been concerted (though separate) 
attempts to reform and modernize the planning regimes of the four nations of 
the United Kingdom. This has focused attention on the relative effectiveness, 
efficiency, inclusivity and transparency of the planning regulatory system. Given 
the potential of planning in reconciling economic, environmental, ecological 
and social dimensions in the management of change, it is important to note that 
the reforms of the respective planning regimes have gone further than simply 
addressing institutional design to seeking to influence associated organizational 
behaviours. This thinking is consistent with North’s (1990) analysis of 
the conditions for institutional and organizational change. Indeed, active 
consideration has been paid to the need to consider the relational dynamics 
involved in urban governance and the management of change in conditions 
of a new environmental determinism. Variously articulated as the need for a 
cultural change in planning, this behavioural dimension has featured explicitly 
in discussions about how all stakeholders – whether from the private, public 
or voluntary sectors – need to work with the reconfigured arrangements for 
planning. As a capital city with very specific environmental and policy limits, 
Edinburgh provides a useful case study to reflect on governance issues and how 
this cultural change is being nurtured and facilitated in practice through the use 
of a concordat between different interests so as to encourage a new diplomacy 
between planning and development actors.



124

PROVENANCE, PLANNING AND NEW PARAMETERS

7.3 New communicative cultures: concordatory in context
In intellectual terms, the re-articulation of cross-sectoral working relations has 
attracted scholarly interest in the institutionalism literatures. As Vincent Jones 
(2000, 2006), for example, highlights in the context of multilevel governance, 
there is evidence of emerging subsets of contractual norms and behaviours (new 
regulatory arrangements), which draw attention to the associated relational 
aspects in terms of expectations and behaviours (as opposed to legal terms 
of contract per se). Such institutional thinking is important at it appears to go 
beyond mere compliance with the legal rules of the game to seeking to shape 
and influence organizational attitudes and manners in complex relational 
environments. This line of reasoning resonates with the body of work associated 
with New Institutional Economics and the social and behavioural aspects of 
its intrinsic transactive relations. Importantly, there is evidence of new forms 
of ‘contractualized’ relations which are relatively more or less formal in 
constitution and application but which, in contrast to private contracts, may be 
characterized by their transparency and openness in the public domain. Two 
examples serve to illustrate this emerging experimentation in public diplomacy 
and provide the context to understanding a particular strand of joint statement, 
that of concordatory.

New forms of quasi-contractualized organizational relations may be observed 
in the context of different layers of governance in relation to planning and 
development in Scotland. First, during an extensive period of local government 
reform a core script methodology was devised to reconcile the working 
relationships between the modernized statutory land-use planning system and 
the new community planning arrangements in Scotland (Peel Lloyd, 2007b). On 
the one hand, land-use planning sets out the statutory regulatory context to land 
use and development, whilst, on the other hand, community planning involves 
the local arrangements for service provision and regeneration initiatives. The 
core script sought to clarify the balance of action between the various players 
involved and the prevailing imperative for the management of local change. 
Second, as an integral part of the reform of planning a statement of collective 
intent was published by the Scottish Government (2008) which sets out shared 
aspirations and joint actions to bring the reforms into effect. Significantly, this 
collective statement of a shared understanding of the rules of the game brought 
together a rich diversity of planning and development co-signatories, including 
central government and government agencies, such as those responsible for 
heritage and environmental protection, the private sector and its representative 
bodies, together with the professional bodies, the Royal Institution of Chartered 
Surveyors and the Royal Town Planning Institute. Significantly, the Society of 
Scottish Directors of Planning is included in this consensus, demonstrating 
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a wider local government commitment to the dynamics of reform. What 
appears to be new about these particular instruments which are intended to 
guide working relations in governance is the explicit attempt to define roles and 
responsibilities, attitudes and behaviours, as well as securing network economies 
of scale.

Such insights are important in the context of planning and property development 
where diverse communities of interest, politics and place frequently necessitate 
the negotiation of strategic action against a background of individual (and often 
site-specific) concerns. The modernization and reform discourse in statutory 
land-use planning has regularly emphasized the need for a new sensitivity to the 
importance of paying attention to organizational behavioural dynamics. This 
concern has raised questions as to the degree of formality required in encouraging 
collective action and potentially to the type of instrument necessary to facilitate 
joint working and the development of shared actions. How developmental 
relations are being mediated in Edinburgh using a concordat methodology 
helps to illustrate organizational innovation in practice in a particular set of 
circumstances. Some preliminary contextual points serve to differentiate 
between the various institutional and behavioural dimensions involved in the 
redesign of planning and development relations in Scotland. In particular, it 
is necessary to situate the debates against the backdrop of devolution and the 
multifaceted context of securing interrelated policy goals.

The reconfiguration of governance arrangements in the devolved United 
Kingdom has witnessed the introduction of another innovative, ‘soft’ 
instrument to facilitate coordinated action. Concordats are described as a way 
to manage the new legal and administrative relationships and to guide inter-
administration cooperation (Poirier 2001). The rationale for the introduction 
of concordats was to minimize the risks of policy overlap and underlap, and to 
coordinate policy initiatives across the United Kingdom’s evolving multilayered 
governance arrangements. The use of concordats, however, remains at a relatively 
immature stage (Jeffery 2009). In practice, a concordat is intended to serve as an 
instrument to provide an agreed framework for cooperation and coordination 
between the parties involved (Scott 2001). At the UK level, for example, this 
may be illustrated by the principles set out in the over-arching Memorandum 
of Understanding between the Westminster Government and the devolved 
administrations (Bowers 2005). Importantly, concordats are intended to guide 
the actions of parties; they are not intended to constitute a legally enforceable 
contract or to create any rights or obligations which are then legally enforceable 
(Gay 1999). Furthermore, concordats may be characterized as binding in 
honour and provide ground rules for joint working (Gay 1999). Concordats 
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can operate at subnational scales as can be illustrated, for example, between the 
Scottish Government and local authorities (Scottish Government 2007a). These 
arrangements are similarly couched in terms of partnership and respect rather 
than a formal contractualized relation. Seen in this way, the ethos underpinning 
the concept of a concordat as used in the devolved United Kingdom may be 
expressed in terms of a framework or agreed code of behaviour to secure 
efficiency gains in multiplayer and multiscalar government and governance.

In practical terms, the basis for the introduction of concordats in the devolved 
United Kingdom was stimulated by the need to sustain day-to-day working 
relations across the new multilayered governance arrangements. Here, the 
notion of devolution being an ongoing process is important since devolution is 
acknowledged as both asymmetrical across the United Kingdom and iterative 
as political institutions in the nation-regions mature. Moreover, on the one 
hand, UK governance arrangements are subject to institutional developments 
at the European level (Rawlings 2000), and, on the other, powers are being 
further decentralized due to the political priority afforded to localism. The 
concept of a concordat is thus presented as a useful tool to manage relations for 
a wider collective interest. As Scott (2001), for example, usefully summarizes, 
concordats are based on four main guidelines, namely: (1) full communication 
on matters of joint interest; (2) cooperation in policy development where each 
party has competence; (3) open exchange of information – the so-called ‘no 
surprises’ principle; and (4) confidentially in respect of information shared. The 
position remains dynamic since, as Scott (2001) further notes, the concordats 
devised during the initial phases of UK devolution tended to be incremental 
in character, based on experience and perceptions of best practice. The section 
‘Statutory land-use planning reform in Scotland’ traces the development of 
concordatory at the city scale in Scotland and discusses its relevance to planning 
reform.

7.4 Statutory land-use planning reform in Scotland
Since 2000, statutory land-use planning reforms have been put in place by the 
respective constituent devolved UK administrations. This is not intended to 
mean that prior to devolution planning was not the responsibility of Scotland, 
Wales and Northern Ireland, but, reflecting the asymmetric form of devolution 
put in place, the context for, and the approaches taken to, the reform of planning 
and, importantly, to securing that reform, have varied and tended to be relatively 
extensive. Specifically, the reforms of statutory land-use planning across 
the devolved United Kingdom have involved the reworking of the legislative 
and institutional provisions for land and property regulation, the recasting 
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of strategic planning policy priorities and the redesign of organizational 
arrangements – in effect, how communities, business and stakeholders engage 
in planning decision making. In particular, the ‘root and branch’ nature of the 
reform process has highlighted the complex and interrelated nature of planning 
and development with respect to the players and the expectations involved.

In traditional accounts of statutory land-use planning, the regulatory system 
is generally described as comprising three broad spheres: development 
planning (which sets the forward planning context for local decision making); 
development management (formerly development control and which involves 
the regulation of individual and site-specific planning applications); and 
enforcement (which seeks to ensure that the regulations have been observed). 
These spheres were described by Millichap (1991) as ‘the planning trinity’ 
and form the basis of what may be considered to be the public interest in 
land and property development. Nevertheless, in his analysis of the effective 
institutional operation of the planning system – and particularly with respect 
to enforcement, Millichap (1991) drew attention to what he characterized as 
the ‘extra-legal’ dimensions involved in operationalizing an institutional set 
of working relations. These effectively flesh out the basic organizational and 
relational aspects of planning.

In general, land-use planning reform has been driven by two powerful narratives. 
On the one hand, reform was intended to address the acknowledged weaknesses 
of the then established architectures and processes of regulatory arrangements 
of land use and development. This agenda was driven by a perceived need to 
render land-use planning more efficient, effective and inclusive with respect 
to the broader citizenry (Evans 1991). In theoretical terms, this programme of 
reform may be described as devising a planning and development partnership 
rather than one in which the appropriate interests were polarized at the outset of 
any negotiated set of relations. Thus, planning is to be seen as a market player as 
opposed to a market opponent (Adams & Tiesdell 2010). Related to this broad 
neo-classical frame of reference is an acknowledgement that the behavioural 
interests between planning and property development were adversarial, creating 
further costs and delays (Evans 2003). On the other hand, the modernization 
of the statutory land-use planning system in Scotland has been exposed to a 
number of arguments for a relatively more considered appreciation of the scalar 
and relational dynamics involved in the management of space and its strategic 
relations (Purves 2006).

The concept of ‘spatial planning’, for example, is heavily influenced by European 
thinking concerned with promoting greater territorial cohesion and the more 
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efficient dovetailing of various public policy domains (Lloyd & Peel 2005). 
Spatial planning has been described as ‘a social practice through which those 
concerned with the qualities of places and the spatial organisation of urban 
regions collaborate to produce strategies, policies and plans to help guide specific 
decisions in order to regulate and invest in development activity’ (Healey 2003, 
p. 21, emphasis added). This particular social construction of what is held to 
be spatial planning differentiates it from statutory land-use planning which 
is primarily concerned with the detailed regulation of development at a site-
specific locus. Drawing on broader European planning experiences, the concept 
of spatial planning practices considers the wider integrative implications of 
public policies at large and stresses improved relational connectivities between 
them. In particular, it is held that adopting a spatial planning approach can 
serve to promote a greater awareness of the required (socially constructed) 
balance of economic, social and environmental interests considered appropriate 
to site-specific regulation. Importantly, this perspective recognizes that ‘major 
social problems are not easily divisible or do not neatly map onto existing 
institutional structures and processes’ (Allmendinger 2003, p. 9). Predicated 
on an explicit acknowledgement for the need to work across boundaries, it is 
therefore contended that spatial planning can facilitate a more efficient and 
effective administration of the wider public policy domain. Yet, securing this 
collaborative ethos across the different sectors remains elusive in practice.

In essence, spatial planning may be understood as seeking to promote a sensitivity 
and awareness to the geographical, organizational and territorial implications of 
policies relating to, say, education, housing and health, and to connect these in 
a relatively more effective way. In short, the intentions underpinning strategic 
spatial planning rest on bringing together the key technocratic and democratic 
dimensions associated with local and regional governance. It also includes policy 
implementation – so as to provide an appropriate canvas for ‘policy coupling’ 
across a range of scales and sectors (Peel & Lloyd, 2010a). Here, the focus is on 
the efficiency and effectiveness of public policy administration and regulation. 
In terms of governance, efforts to further embed spatial planning thinking in 
the United Kingdom have, to a greater or lesser extent, sought to encourage 
ideas associated with appropriate relationships at national, regional and local 
scales. Nevertheless, it is important to acknowledge that the permeation (and 
sustaining) of the raft of spatial planning ideas continues to evolve differentially 
across the UK governance architecture in theoretical and practical terms. 
Moreover, reform is not a static ‘event’ but comprises a number of iterative 
episodes. A fundamental contextual issue for planning and development 
interests in the United Kingdom is that debates around European concepts 
of spatial planning and the modernization of statutory land-use planning are 
taking place against the background of political devolution. This change is 
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accompanied by attempts to increase greater public engagement in planning, 
and the more comprehensive redesign of statutory instruments and practical 
differences in, for example, geographical, structural and socio-economic terms 
(Lloyd and Peel 2005). Significantly, in Scotland this process has involved the 
introduction of a new statutory National Planning Framework which derives its 
legitimacy from the Scottish Parliament and which forms the basis for strategic 
infrastructure decisions in the national interest (Purves & Lloyd 2008b). This 
innovation has served to create a new planning hierarchy of governance and 
regulation – which seeks to promote greater certainty and consistency in 
planning and development relations. Taken together, it is evident that new 
organizational relations are being encouraged during a period of extensive 
institutional change.

In the context of this article, the instigation of – and attempts to embed – efficiency 
gains and spatial planning thinking in statutory land-use regulation provoked 
academic and policy debates around the perceived need for a cultural change 
to help facilitate the process, implement the reforms and secure the intended 
outcomes (Shaw 2006b). This line of reasoning builds on exhortations for the 
need for a relatively more positive engagement with regulatory planning and 
state intervention in the public interest (Peel & Lloyd 2007c). Arguably, this new 
thinking about the relational dynamics in planning and property development 
seeks to avoid the traditional adversarial positions taken in planning and 
development decision making (Mackay 2004). Specifically, the polarization of 
attitudes by property developers and planning regulators has tended to create 
relatively higher transaction costs which have then impacted negatively on all 
stakeholder groups. Furthermore, this perceived inefficiency raises questions 
about the extent to which planning regulations serve the public interest. 
Indeed, the reform of planning has been accompanied by an explicit normative 
agenda. For example, the need for the new statutory architecture of planning 
to be accompanied by a change in hearts and minds by all stakeholders may 
be illustrated by a comment made by the Finance Secretary, Mr. John Swinney 
(MSP) (2008) ‘While the [2006] Planning Act has reformed the law, legislation 
alone will not deliver the fundamental culture change we need.’ This remark 
highlights that the institutional framework must be accompanied by a required 
cultural change to ensure that all players work to and with the spirit and intent 
of the reformed rules of the game. In effect, the institutional re-crafting requires 
a significant associated organizational transformation. The section ‘Reshaping 
institutional planning and development relations in Scotland’ discusses the 
institutional reconfiguration involved in the new planning regime in Scotland, 
since the modernization and reform of land-use planning has involved a number 
of key elements.
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7.5 Reshaping institutional planning and development relations in 
Scotland
The mainstays of the reform of planning in Scotland include the redesign of 
a new planning hierarchy to secure more proportionate decision making, 
the articulation of spatial planning ideas for a Scotland-wide perspective, 
the emergence of a strategic dimension to planning and infrastructure and 
the adoption of sustainable development as its central purpose (Peel & Lloyd 
2006a). This comprehensive institutional reconfiguration seeks to reflect higher 
order political ambitions and to create a new strategic framework within which 
land-use planning operates to secure sustainable development priorities. In this 
context, spatial planning has proved to be an important influence on the thinking 
around the modernization of land-use planning arrangements in Scotland by 
re-invoking the importance of a strategic perspective on the management of 
Scotland’s national space.

The process of modernization that followed devolution eventually led to the 
Planning etc. (Scotland) Act 2006 that elaborated the nature of Scotland’s new 
planning arrangements (Peel & Lloyd 2006a). The reformulation of planning 
may be presented succinctly as an attempt to merge conventional land-use 
planning with broader spatial planning ideals. Central to this ambition was 
the requirement for the land-use planning system to be efficient in terms 
of providing up-to-date development plans. Significantly, the Scottish 
Government’s intention was to facilitate development so as to contribute to 
achieving sustainable economic growth. The legislation set out the concept of 
a new hierarchy for planning for different types of development in order to 
promulgate a more effective and proportionate approach to decision making. 
The hierarchy comprises national, major and local scales of development and its 
purpose is to identify and classify developments with an appropriate concomitant 
allocation of resource. A particular focus is to address the relative complexity 
of the prevailing system which was held to have contributed to administrative 
delays, and to have reduced investor confidence. For example, it was argued that 
a uniform approach to the processing of individual planning applications was 
inefficient as there are different time frames required in the determination of 
various categories of development, with major business and industry proposals 
clearly taking longer to process than the majority of householder applications. 
This criticism concentrated attention on devising a relatively more proportionate 
system that was more sensitive to the complexity of individual development 
proposals. The hierarchical framework provided for under the 2006 legislation 
therefore seeks to provide for a more proportionate and prioritized approach 
for handling the details of individual planning applications. The Planning etc. 
(Scotland) Act 2006 altered the ways in which major development proposals 
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were to be handled, providing a new context for how the development industry 
engages with communities and how resources are focused on issues of greatest 
significance. Critically, the Scottish Government created a context in which 
developers and local planning authorities were encouraged to deliver reform 
through shared objectives and joint actions, thereby bringing about cultural 
change. Across the planning hierarchy, speed, efficiency and proportionality 
are promoted alongside securing greater democratic accountability, and greater 
clarity and certainty on timescales and procedures for decision making.

Development management arrangements are integral to the hierarchy and 
involve appropriate decision-making routes and appeal provisions. These 
arrangements are complemented by an emphasis on delivery, accompanied by 
front-loaded opportunities for active engagement by the public and interested 
parties, and with enforcement being given a more explicit priority. The forward 
planning arrangements, that is, the development plan framework, formed a 
central feature of the reform process, with the National Planning Framework 
providing the pinnacle of the planning hierarchy as it articulates the national 
strategic context for development relations. At the urban scale, the legislation 
recast the provision of statutory development plans with existing structure 
plans replaced by strategic development plans in the four largest city-regions 
of Aberdeen, Dundee, Glasgow and Edinburgh. Elsewhere in Scotland local 
plans provide for the unitary coverage of development plans. The city-region 
strategic development plans are supported by a two-tier arrangement of local 
plans. This hierarchical planning architecture provides the planning and 
development decision-making framework for management of the capital city 
and its hinterland.

In tandem with the focus on the national level in Scotland, there was a parallel 
interest in promoting a city-regional scale of governance (Lloyd & Peel 2006). 
This particular scalar perspective reflected both European arguments promoting 
spatial planning and directly addressed the specific conditions of Scotland’s 
urban economic geographies. Importantly, in Scotland there was an established 
tradition of regional strategic planning – much of which was designed around 
different configurations of city-regionalism (Peel & Lloyd 2007d). In very 
practical terms, the evidence presented in the earlier Cities Review (Scottish 
Executive 2002) confirmed the importance of the cities in Scotland’s overall 
economic development performance, and advocated a strategy around the 
principal cities and their associated city-regions, emphasizing contiguity of 
local authority areas.

The four strategic development planning authorities in Scotland demonstrate 
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the city-regional ethos and play a critical role in defining a common approach 
in relation to the preparation of strategic development plans and to the asserted 
need to plan in a way that transcends the exigencies of prevailing local authority 
boundaries. In practical terms, this means taking into account the relational 
and functional specificities of housing markets, travel to work areas and access 
to services that are involved over relatively larger geographical areas and which 
transect individual local authority jurisdictions. The underlying intention is 
that strategic development planning authorities would form a joint committee 
of members representing the constituent planning authorities, to be serviced 
by a small dedicated team of officers (Scottish Executive 2007c). Here, the 
attitude of the authority is of critical importance – involving a strategic, cross-
boundary mindset and seeking to define the best strategy for the whole city-
region. Membership of the joint committee is predicated on this being on an 
equal basis, with the same number of councillors from each authority, and it 
follows that political mediation, leadership and maturity are required to achieve 
the strategic outcomes expected of this new landscape of spatial planning in 
Scotland.

In institutional terms, these conditions provide the new operating framework 
for planning at the city-regional scale. Yet, as the preceding discussion around 
attitudes and behaviours has highlighted, the institutional framework per se is 
insufficient to engender new ways of working within the redesigned rules of 
the game. Moreover, an established feature in the history of the development 
of planning theory and practice is that of disjointed incrementalism – or the 
so-called science of muddling through – which recognizes that policy is ‘a rough 
process’ involving ‘successive approximation to some desired objectives in which 
what is desired itself continues to change under reconsideration’ (Lindblom 
1959, p. 87). Nevertheless, this particular account of policy formulation tends 
to attract negative comment. Interestingly, then, Scott’s (2001) account of the 
way in which the civil servants intuitively developed the concordats which 
supported devolution in the United Kingdom is instructive. It alerts us to 
the experimentation involved in policy design and implementation, and the 
fundamental complexity of the process (Peel & Lloyd 2007e). Paraphrasing 
Rawlings (2000), concordatory may then be considered as oiling institutional 
learning. Importantly, and notwithstanding adherence to certain general 
principles – to cooperate on matters of shared concern, to communicate 
appropriately and in a timely way, to work in a helpful and open manner and to 
treat information in confidence – an integral feature of the concordats supporting 
devolution in the United Kingdom are that they are subject to review. This infers 
that the concordat approach can support transitional arrangements as new ways 
of working are developed. Significantly, the underlying commitment to the 
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sharing of information and joint working, and a concern to minimize policy 
confusion, could potentially serve to reduce the transaction costs involved 
in planning and development. In the section ‘The Edinburgh concordat: 
a framework for new relations?’, we examine in more detail the initiative 
developed in Edinburgh to redefine cross-sector relational behaviours as part of 
an attempt to shape new working relations between the different development 
interests. This further locates the importance of concordatory in contemporary 
governance practice.

7.6 The Edinburgh Concordat – a framework for new relations?
An integral part of the reform and modernization of planning in Scotland has 
been to communicate the need for a step-change in planning and development 
thinking and practice. During the processes of reform, attempts were made 
through the Scottish Government and professional bodies to implicate the 
various interests involved in making the new planning legislation work in practice 
(Peel & Lloyd 2007a). An important event in this consensus-building initiative 
was the organization of a Scotland-wide Planning Summit, (provocatively) 
entitled – Making it happen – unlocking potential. The Summit took place in 
June 2008. The subsequent report documenting the Summit highlights the 
Scottish Government’s ambition for joint working, explicitly articulating the 
need ‘to clarify roles and responsibilities, to avoid duplication and overlap, to 
ensure that requirements for information and analysis are proportionate, and to 
approach issues collaboratively’ (Scottish Government 2008, p. 5). Significantly, 
then, the Summit identified a number of joint actions, such as the authorship 
of proportionate and practical local planning policies, provision of clearer and 
more consistent planning advice, the design of effective and efficient planning 
decision-making processes, the development of skills and the improvement of 
performance by the land-use planning system as a whole (Scottish Government 
2008). Taken together, the Summit explored ways in which the required 
institutional and organizational planning reform could take effect. Importantly, 
these actions echo the spirit and purpose of the concordats which have been 
devised to support joint working under the evolving devolution arrangements.

Following the June 2008 Planning Summit, the City of Edinburgh Council 
convened a seminar with the Edinburgh Chamber of Commerce to consider 
ways of implementing an improved land-use planning relationship in the city. As 
a city, Edinburgh faces particular challenges in terms of physical redevelopment 
and expansion due, in part, to its specific topography, its coastal location, its 
urban morphology and its historic core. These features are reflected in certain 
policy constraints, such as the Old and New Towns, World Heritage Site, 40 
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conservation areas, skyline protection and landscape and established green belt 
designations, a development context reinforced by certain anti-development 
interests in the city. Asserting its ambitions to enhance the status of the capital 
and its position on the world stage, the City of Edinburgh Council (2010a) 
sought to address the specific issues around affordable housing, congestion 
and transport infrastructure. Notably, the City of Edinburgh Council’s (2010a) 
strategy, Delivering Capital Growth: The Next Steps in Edinburgh’s Sustainable 
Development challenges the notion of a greenbelt as encircling the city and 
identifies scope for enabling the capital to ‘breathe out’ along strategic transport 
corridors or ‘spokes’ and to direct growth to four strategic locations, supported 
by concerted efforts to enhance the green infrastructure.

The planning and development history of Edinburgh has been a complex one, 
reflecting its role as a capital city, the centre for financial and political power 
in Scotland and its iconic identity in architectural and vernacular terms. 
Significant planning debates have reflected its conservation and heritage assets, 
the development densities within the city, transport and other infrastructure 
requirements and the morphology and role of its green belt (Lloyd & Black 
1995). Against these substantive planning and development issues, growth and 
business relations in Edinburgh have not, unsurprisingly, always been smooth 
(Mackay 2004); indeed, they have been caricatured as ‘shouting loudly’ (Evans 
2003). This description reflected the established confluence of architectural 
and economic interests, community and private interests and past and present 
perspectives. Recent attempts, however, to improve governance arrangements 
have taken a range of forms (City of Edinburgh Council 2010a) in order to 
better mediate development and to improve working relations. This strategy 
built on an emerging track record of local initiatives which sought to improve 
the quality of new development (Dawson & Higgins 2009). In this context, 
the development of a Concordat between the local planning authority and 
developers has involved an explicit attempt to find ways for facilitating greater 
developmental understanding, and for initiating more effective consultation and 
communication. Specific emphasis in this thinking was placed on the need for 
joint action around three key areas: resources, skills and processes. Importantly, 
these resources were identified as being of collective importance for Edinburgh.

In April 2009 the Edinburgh Development Forum was established by the 
City of Edinburgh Council and the Edinburgh Chamber of Commerce as 
a ‘one stop shop’ for the development industry and city authority to engage 
more productively with each other. The Forum aimed to encourage a more 
widespread understanding of the requirements of the statutory regulatory 
planning process and to oversee the successful implementation of planning 
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reforms in Edinburgh. A principal objective of the Forum was how to devise 
a more effective working partnership between developers, planners and 
communities to facilitate investment and development in the city. During a 
series of stakeholder workshops of the protagonists, a Concordat was developed 
as a means to improve the handing of major development proposals. In effect, 
the Concordat model was used to articulate cultural change at the local level by 
prioritizing joint actions and managing expectations between state and market 
interests. Following a number of iterative discussions, the development sector 
signed off the draft Concordat in December 2009. Shortly afterwards, the draft 
Concordat was proofed against Council procedural guidance and a step-by-step 
guide for all parties was produced in order to maintain greater consistency for 
decision making across Edinburgh. In April 2010, the process culminated in 
an important threshold when the Concordat was approved by both the City 
of Edinburgh Council and the Chamber of Commerce Property Developers’ 
Group. In addition to the practical application of the Concordat in relation 
to individual applications, quarterly meetings further sustain this reciprocal 
relationship and understanding around development needs and potential in the 
city.

The framework to build public understanding and diplomatic working relations 
is set out in the Edinburgh Planning Concordat. This reiterates the Scottish 
Government’s overall ambitions and states: ‘Planning has a key role in delivering 
sustainable economic growth for Scotland and its communities. It is in the 
national interest for the planning system to work efficiently. The modernisation 
of Scotland’s planning system has called for all stakeholders within the system 
to consider how they could change the ways they relate to each other, their 
expectations and the ways they communicate their issues and concerns’ (City 
of Edinburgh Council 2010a, p. 1). The Concordat then details the three areas 
identified as necessary for enhancing efficiency: resources, skills and processes, 
highlighting the complementary roles and responsibilities involved and 
proactive engagement required.

In relation to resources, the City of Edinburgh Council pledges to provide early 
advice and guidance on appropriate forms of development and assessing major 
development proposals to programmes mutually agreed with the applicant. For its 
part, the development industry undertakes to keep stakeholders in the planning 
process informed of changing market conditions and factors influencing the 
implementation of planning policies. With respect to skills, the local planning 
authority recognizes the generic and technical skills required to expedite 
an effective land-use planning system, including the coordination across the 
different services within a local authority and an appreciation of development 
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economics. In tandem, the land and property development industry states that 
it will ensure that the necessary technical supporting information for individual 
planning applications is provided on time. In terms of process, the local 
planning authority uses the Concordat to commit to ensuring that applicants 
for major development proposals will have a full understanding of the land-
use planning arrangements, know the points of contact and be informed of the 
appropriate timescales. The land and property development sector commits to 
early engagement with respect to its development intentions so that the City of 
Edinburgh Council has a better understanding of what is being proposed.

In practical terms, the detail of the Edinburgh Planning Concordat sets out the 
various responsibilities of the different stakeholders. This reflects the different 
stages in development management from pre-application discussions, to 
submission and determination of the application, the issuing of the decision 
notice and conditions and associated post-decision stages of engagement. The 
Concordat thus provides a statement of the specific responsibilities of each 
player in a way that throws light on the intentions, behaviours and practices 
which underlie the statutory duties and regulatory requirements involved in the 
processing of individual planning applications. In addition, the Concordat seeks 
to inculcate the sharing of longer term ambitions so that there are ‘no surprises’.

As a para-regulatory mechanism, the Concordat may be portrayed as a 
rhetorical device to build trust and social capital in strategic relations. In 
practical terms, however, in the regulatory environment of planning and 
development, it provides a quasi-contractual vehicle for plugging the ‘gaps’ in 
knowledge and understanding on all sides of the planning and development 
interface and committing to mutually beneficial behaviours and joint action. 
Specifically, the publication of the Edinburgh Concordat (City of Edinburgh 
Council & Edinburgh Chamber of Commerce Developers’ Group 2010) offers 
a visible public record to the wider community of a statement of intent to 
work collaboratively in an attempt to deliver sustainable economic growth. 
Importantly, this example differs from the use of concordats in the broader 
context of managing coordination and cooperation among the devolved 
administrations since in the case examined the Concordat involves the private 
and public sectors signing up to a model form of joint action.

Reform of planning at the city-regional level in Scotland as evidenced by the 
Edinburgh case study demonstrates the combination of efficiency gains, spatial 
planning thinking around joint working and the perceived need for cultural 
change in effecting modernization of planning and development relations. The 
City of Edinburgh Council (Leslie 2010) asserts that the gains from adopting 
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its particular interpretation of a concordat are associated with improved joint 
working, enhanced customer care, greater transparency in decision making 
and efficacy in delivering change. The city authority argues that improved joint 
working in planning and development through the Concordat has allowed 
different perceptions of working relations to be addressed, together with a 
greater mutual understanding of the priorities involved in major development 
proposals. Importantly, of course, such reciprocal critical appreciation applies 
to both local authority and private developer interests. In terms of customer 
care, the improved processes in planning have allowed attention to be focused 
on enhancing quality in Edinburgh’s development. In setting out rights and 
responsibilities for both public and private players, it is held that the Concordat 
provides clearer understanding and confidence for the wider community as a 
whole. Finally, in terms of outcome, the Concordat is seen as an appropriate and 
effective mechanism for delivering the cultural change ambitions articulated by 
the Scottish Government and mediated at the city level.

In the context of the increased use of concordats in the devolved United 
Kingdom, the Edinburgh Concordat is illustrative of a new style of localized 
agreement to work collectively in what is presented as the wider public interest. 
From this perspective it represents an innovative step in building new diplomatic 
relations in the sphere of planning and development. In the wider institutional 
and organizational context of the reform of planning, the Edinburgh Concordat 
may be understood as a necessary building block in developing the anticipated 
cooperation and coordination between various land-use planning and property 
development interests, providing the necessary developmental environment for 
strategic decision making, and facilitating the contemporary articulation of the 
public interest. It is a necessary step in facilitating a cultural change.

7.7 Conclusions
The reform and modernization of land-use planning in Scotland has taken place 
over more than a decade. Importantly, this institutional process has involved 
an acknowledgement that a new statutory framework for land-use planning 
is not sufficient on its own to secure the intended efficiency and effectiveness 
ambitions. In this programme of modernization, cultural change has assumed a 
pivotal position in facilitating the reform of the planning system. The reason for 
this focus on facilitating a behavioural shift is because prior to reform planning 
and development relations were dysfunctional. The consequence – following 
the arguments of the New Institutional Economics – was the imposition of 
transaction costs which inhibited the efficient working of land markets. This 
dysfunctionalism was both caused by inappropriate cultural behaviours and 
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reflected in inappropriate cultural behaviours in planning and development. 
Specifically, then, attention needs to be paid to the obligations of the state, 
charged with the planned use and regulation of land in the public interest, the 
ambitions and timelines of the different players in the private land development 
sector and the expectations of the wider community with its own variegated 
agenda for a positive quality of life. Cultural change then is not simply a political 
exhortation to work more responsibly and collectively, but is based on a very 
powerful economic narrative to reduce the transaction costs in planning and 
development. As a result, for planning reform to deliver better outcomes cultural 
change is a necessary prerequisite. The question remains, however, as to how the 
necessary cultural change can be secured when in the pre-reform period it was 
not taking place in an organic way. A history of dysfunctional relations lying 
behind the planning system form therefore the primary focus for securing that 
required change in relational behaviours.

The dynamics around devolution and decentralization have prompted an interest 
in active experimentation to support and nurture cultural change amongst 
multisector and multiscalar contexts. Reference may be made, for example, 
to position or joint advocacy statements amongst environmental groups, 
local agreements in service provision and the design of new sub-municipal 
governance in business improvement districts. Devolution itself triggered 
new thinking in the use of public diplomacy to make for effective and efficient 
relations between Westminster and the devolved political administrations. The 
use of concordatory is illustrative in this respect as it seeks to smooth the working 
relationships between very new bodies. Concordats represent one articulation 
of this new form of soft contractualism endeavouring to promote integrated 
working within, between and across different interests. In the context of urban 
planning in Edinburgh, the use of a local concordat may be seen as the transfer 
of ideas drawn from public diplomacy – which are highly politically visible and 
sensitive – into a city-wide context. This may represent an exciting innovation 
in the way that the statutory land-use planning system is seen by state, market 
and civil society at large. In effect, the ideas of public diplomacy could serve to 
make the planning system more visible, more sensitive to its societal context 
and to encourage a greater respect for its role in a modern world.

In Edinburgh, explicit attention has been paid to building relations for more 
positive joint working between the representative state and the market through 
the publication of the Concordat. Following Millichap’s (1991) insights into 
the importance of extra-legal dimensions in planning and the need to cultivate 
particular attitudes and behaviours, the Concordat involves (1) nurturing new 
attitudes, (2) changing perceptions and (3) clarifying the role of planning. 
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In signing up to a Concordat which is in the public domain and pledging 
particular styles of behaviour and joint action, the Edinburgh Planning 
Concordat is representative of an attempt to acknowledge that resources, skills 
and commitment to making the process work are important in implementing 
the new statutory framework for planning and development. Importantly the 
Concordat acknowledges the importance of the necessary complementarity 
of the different pools of expertise and the need to commit to corresponding 
actions. Following Scott (2001), this approach reflects a more general principle 
that the use of concordats in the devolved United Kingdom is predicated on 
facilitating cooperation on matters of joint interest. This may be understood as 
a proxy for the (elusive) public interest in planning.

Initially conceived of as a public sector instrument to manage multiplayer 
policy activity in a devolved United Kingdom, it remains to be seen whether 
the concordat as a tool will translate into action in practice and how effective 
the tool will be in managing public– private interests where commercial 
interests and market intelligence are the guiding norms. Advanced as a 
shared statement of intent to support a new political legitimacy for strategic 
planning and development, the City of Edinburgh Council has thrown down 
the gauntlet to property and development interests to engage in joint action for 
sustainable capital growth. Ultimately, these ambitions would be limited by the 
lack of commitment to the principles underpinning the Edinburgh Concordat. 
Nevertheless, it is clear that there is scope to improve information exchange 
through this informal – or soft – quasi-contractual arrangement. The proof of 
the potential of the Concordat and its capacity to be transformative will thus 
be tested by whether individual development interests are prepared to honour 
their pledges and to plan in a coordinative fashion.
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CHAPTER 8 The Edinburgh Concordat   
   Contractual, Collaborative   
   Positive Planning?

Abstract | An important element of the modernization of statutory land use 
planning in the United Kingdom turns on the need for appropriate cultural 
change by stakeholders. This would improve the operational performance of 
the planning system and deliver more efficient, effective, and inclusive land and 
property development. What does it mean in practice? Is there evidence that a 
transformative aspect of statutory planning practice is being realized? Are new 
relations being developed between public and private stakeholders that enhance 
the performance of the regulatory planning system? This article examines the 
Edinburgh Concordat, a specific practical approach in Scotland to modernize 
planning through a deliberate attempt to cultivate new public-private behaviors 
and attitudes in order to secure effective community benefits. The article 
explains the anticipated benefits of concordatory and examines action in the 
critical areas of resources, skills, and processes. Implementation rests on joint 
deliberative action by the local planning authority and development interests. 
Through a critical discussion of concordatory and associated processing (or 
performance) agreements, the article contributes to an understanding of 
“cultural change” in public-private relationships in planning and development.

Published as | Peel, D. & Lloyd, M.G. (2012), The Edinburgh Concordat: 
Contractual, Collaborative Positive Planning?, Public Performance & 
Management Review, 36(2), pp. 274-288.
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It is generally held that statutory land use planning has a key role in delivering 
sustainable economic growth. It follows that it is in the national interest for 
specific planning and development relations and arrangements to work 
efficiently to this end (Peel & Lloyd, 2007a). Since the late 1990s, a key element 
of planning modernization in the united Kingdom has turned on the need to 
secure an appropriate cultural change among public and private stakeholders in 
order to deliver more efficient and effective development. There is an intrinsic 
emphasis in current planning debates on delivery—and being seen to deliver. 
This dynamic creates a new perspective of the social construction of performance 
in public-private partnerships. The ambition of securing cultural change raises 
a number of important questions: What does cultural change really mean in 
practice? Is there evidence that a potentially transformative aspect of the 
management of development can be nurtured? Are new public-private relations 
and arrangements being developed that could enhance the performance of the 
regulatory planning system? This article presents a case study from Edinburgh, 
the capital of Scotland. given the established tension between private and public 
interests in the example, the study posits the delineation of a new public-private 
partnership to secure both market and societal interests. It argues that the 
Edinburgh Concordat represents an innovative attempt to engender improved 
performance through more positive new working relations among the local 
state (in this instance, land use planning), civil society (a public interest and the 
community), and the (land and property development) market.

8.1 Political devolution and concordatory
Since the late 1990s, political devolution in the united Kingdom has transformed 
the arrangements and processes of multilevel governance. This has led to an 
evolving and asymmetric set of powers, responsibilities, and relations throughout 
the nation-regions of Scotland, Wales, and Northern Ireland (Jeffery, 2009). 
Significantly, and as McNaughton (1998), for example, explained, political 
devolution did not involve a transfer of full legal sovereignty from Westminster 
to, respectively, the Scottish Parliament, the Welsh Assembly, and the Northern 
Ireland Assembly. Rather, the quasi-autonomous states hold specific and 
differentiated legislative, executive, and financial powers (Bogdanor, 1999). 
Indeed, Westminster—that is to say, the parliament and government of the 
united Kingdom—retains legislative supremacy over defined strategic functions 
(so-called reserved powers), including economic policy, foreign affairs, and 
defense (Bradbury, 2005). In the context of Scotland, for example, there is 
provision for legislative-consent motions, known as Sewel Conventions, that 
further refine the operational constitutional relationship between Westminster 
and Edinburgh (Winetrobe, 2011). Such instruments are intended to facilitate 
efficient and effective political and administrative relations.
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A feature of devolution in the UK has been the deliberate use of concordats to 
coordinate and manage the new multilevel legal and administrative relationships 
(Poirier, 2001; Rawlings, 2000). A concordat serves to guide the actions of 
parties but does not constitute a legally enforceable contract or create any rights 
or obligations that are legally enforceable. The language of concordatory affirms 
this by emphasizing relations that are binding in honor, and providing ground 
rules for joint working (Gay, 1999). The intention is to devise a scaffold of rules 
and principles to guide future agreements—in effect, a concordat serves as an 
“umbrella agreement” (Mouzas, 2006). based on a perceived need to sustain 
day-to-day working relations across the emerging multilayered governance 
arrangements, the underlying rationale for introducing concordats as part of 
devolution was to guide inter-administration cooperation between Westminster 
and the devolved bodies, reduce policy overlap, and coordinate strategic policy 
initiatives across the UK as a whole. The rationale for concordatory at this level 
was to nurture the capacity for coordination in a context of uncertainty and 
evolving diplomatic relations. In simple terms, a concordat is intended to provide 
a framework for cooperation and coordination between the parties involved 
(Scott, 2001). Thus, for example, a memorandum of understanding between 
the UK government and the devolved administrations provides an overarching 
framework for coordination (Bowers, 2005). At this macroscale of governance, 
individual concordats exist with respect to specific policy areas. The concordat 
model has subsequently cascaded down the layers of devolved governance. In 
Scotland, for example, a concordat has been developed between the Scottish 
government and its constituent local authorities. At this level, the concordat 
emphasizes the design and execution of central-local governance relations 
based on the principles of partnership and respect. In effect, a concordat serves 
to articulate a framework or agreed code of behavior to secure efficiency gains 
in multiplayer governance.

Notwithstanding the initiation of a new concordatory in the devolved UK 
context, as Scott (2001) explains, the early development of this form of public 
management during the initial phases of devolution was largely intuitive and 
based on the experience and perceptions of civil servants. This was particularly 
so as it was a time of diplomatic change. He argued that in practical terms 
concordats are based on four main guidelines:

1.  Full communication on matters of joint interest.
2.  Cooperation in policy development where each party has competence.
3.  Open exchange of information—the so-called no surprises principle.
4.  Confidentially in respect of information shared.
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In this context, the concordat model has been deployed within the processes 
of government itself—involving a realignment of the management of public– 
private sector relations. In effect, the approach is an attempt to devise a New 
Public Management and governance context to secure the required cultural 
change in policymaking, decision-making and implementation. A driving force 
of this approach is to secure consistency, certainty, and efficiency in the design 
and delivery of public sector initiatives. In effect, the concordat serves to sets out 
a joint consent to guide future working (Mouzas, 2006). Such an overarching 
device is not concerned with immediate decision-making but is intended to 
provide a framework within which decision-making can be executed. In effect, 
it seeks to provide greater understanding around issues so as to improve the 
performance of the decision-making involved. The remainder of this article 
considers the deployment of a concordat in wider public-private relations and 
management.

8.2 Planning and Governance in Scotland
Since devolution, the Scottish government has engaged in various processes of 
active institutional experimentation, reform, and capacity building at various 
governance levels. In a statewide context this has included, for example, devising 
a new statutory National Planning Framework to provide the operational 
context to planning and development decision-making (Purves & Lloyd, 
2008a). In parallel, the Scottish government has introduced a new statutory 
duty of community planning and local service delivery involving active civic 
engagement at the local level (Peel & Lloyd, 2007a). The Scottish government 
has also sought to enhance the efficiency, effectiveness, and inclusivity of the 
statutory land use planning system, which involves a particular interest in 
spatial ideas (Lloyd & Peel, 2005). Spatial planning seeks to improve the relative 
performance of land use planning decision-making and the regulation of 
development in the public interest by incorporating a strategic, forward-looking 
perspective, predicated on a longer time scale, and securing greater integration 
with other public policy domains, such as health and education. This agenda 
was also based on attempts to provide a better-performing planning system 
through improved relations between state, market, and civil society.

A significant feature of the reform of the legislative framework for planning is 
its interest in the associated cultural change perceived as critical to securing 
its effective operation (Shaw, 2006a). North’s (1990) analysis of the conditions 
for institutional change is appropriate here, since from this perspective 
organizational attitudes and behaviors are central to putting the changes into 
effect. Improved performance in decision-making in land use planning and 
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more effective public-private relations have been addressed by “changing the 
rules” through legislative change and the design of a proportionate planning 
hierarchy and positive planning relations (Lloyd & Peel, 2005). The reform was 
intended to secure greater consistency, certainty, and confidence in land use 
planning decision-making—in short, to achieve improved performance. Over 
and above that, however, North (1990) points to the importance of appropriate 
organizational behavior to expedite and deliver institutional intentions and 
capacities. In Scotland, reference to an appropriate cultural change is the 
driver for the intended improved performance in decision-making and policy 
implementation. The duality of institutional and organizational performance 
therefore needs to be explicit.

The basis of regulatory planning in the UK stems from the need to apply for 
planning permission to develop land or property (Booth, 2002). This involved 
the nationalization of development rights in land—which retained the existing 
use rights of the private landowner and regulated the development of land in 
the wider public interest (Poxon, 2000). In effect, this created a public-private 
relationship in land use and development—and the nature and performance of 
that relationship has been under intense scrutiny ever since. The intellectual 
rationale for this form of state intervention is that the market itself is held to 
not secure the efficient, equitable, and effective use of land in the public interest. 
Exhortations to reform planning, however, point to the perceived necessity to 
enhance the performance of this public administration. Attention is drawn, for 
example, to the costs of decision-making, the impact of delays on the development 
sector, and the costs of uncertainties and inconsistencies on investment (Balen, 
2006). These debates involve a number of different strands. On the one hand, 
for example, there is a complex set of underlying ideologies of land interest that 
seek to reconcile private property, the public interest, and public engagement in 
decision-making (McAuslan, 1980). This relationship continues to change over 
time, recasting the balance between the ideologies of property rights in land. 
On the other hand, statutory land use planning in the UK is conventionally 
represented as involving what Millichap (1991) termed “the planning trinity.” 
This involves forward planning (i.e., the preparation of a development plan 
against which individual planning applications are considered), development 
management (involving consideration of site-specific planning applications), 
and enforcement.

The reform of planning in Scotland involves a relatively narrow concern to 
improve the regulatory efficiency of the public sector and a wider concern to 
secure better working relations between the public and private interests involved 
(Peel & Lloyd, 2007c). Taken together, the modernization agenda demands a 
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root-and-branch reform requiring not only new institutional arrangements but 
also new organizational cultures and practices. These perceptual, attitudinal, 
and behavioral dimensions are of particular interest because the debates often 
used to assert that the need for reform cast public planning as the villain of the 
piece. Part of the justification for reform was to overcome perceived adversarial 
positions that traditionally involved the polarization of attitudes by property 
developers and planning regulators (Mackay, 2004). The consequential public-
private tension is held to impose high transaction costs that serve neither the 
private nor the public interest. The need for a cultural change alongside the 
institutional reforms has been a constant refrain, as illustrated by this comment 
from Scotland’s finance minister: “While the [2006] Planning Act has reformed 
the law, legislation alone will not deliver the fundamental culture change we 
need” (Swinney, 2008).

The process of modernization and reform of planning and management 
in Scotland involved a decade of research, consultation, and debate that 
culminated in the Planning etc. (Scotland) Act 2006 (Peel & Lloyd, 2006a). 
This introduced a new hierarchy of development agendas, and a relatively more 
proportionate approach to planning decision-making for differentiating the 
scales of national, major, minor, and local development proposals. The intention 
is to target appropriate resources to different types of development so that major 
applications can benefit from appropriate time-frame and resource allocation. 
In particular, emphasis was placed on front-loading opportunities for discussion 
and public consultation in order to improve the time taken to make individual 
decisions and ensure active community engagement at points of influence. This 
is illustrative of the changing environment in which public and private sector 
land and property interests are expected to work together. The focus of the new 
arrangements for planning rests on the goal of securing improved performance 
in public sector decision-making and private sector engagement.

8.3 Performance and Processing Agreements
Since 1999, devolution and modernization of governance arrangements have 
been dominant narratives in UK political priorities. Modernization has, at its 
core, objectives relating to the enhanced responsiveness, transparency, and 
accessibility of government, an emphasis on improved performance, effective 
accountability and control systems, processes of reallocation and restructuring, 
and enabling a market or business model approach to administration and 
decision-making (Organization for Economic Cooperation and Development, 
2005). In practical terms, it involves promoting the right of consumers to 
choose providers of services, and asserting the value of involving the private 
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sector in public sector provision (Coulson, 2004). This agenda has resulted in 
an interest in integrated working across different levels of government so as to 
secure efficiency gains in the administration and organization of public service 
provision, policy formulation, and implementation (Exworthy & Powell, 2004). 
This in turn involves the reconciliation of vertical and horizontal working so as 
to improve administrative performance in the public sector (Morgan,
2002). In land use planning terms, it has resulted in the increasing use of negotiated 
agreements to formalize relations around land and property development with 
respect to the delivery of infrastructure and facilities (Campbell & Henneberry, 
2005). In effect, the performance of the planning decision rests on an improved 
regulation and decision-making outcome, the provision of infrastructure by the 
private sector, and the achievement of the public interest.

The rationale for improved or enhanced public service performance has 
referenced the perceived advantages of collaborative operations. Huxham 
(1993a, 1993b), for example, argued that where organizations have compatible 
objectives, there are collaborative advantages to be gained by working in 
complementary rather than competitive ways. From this perspective, however, 
the potential for collaborative capacity is predicated on shared organizational 
logics. Notwithstanding the argument that different public services share a 
fundamental institutional logic, a concern with how to foster cross-sector 
working in the public sector persists (Sullivan & Skelcher, 2002). Approaches 
to securing improved performance have evolved with an increasing reliance on 
the principles of contractualism (Vincent-Jones, 2006). This has become evident 
in various ways—notably with respect to urban regeneration and town center 
management, where explicit arrangements for delivery have been defined, and 
which have shifted modes of informal working onto a relatively more formal 
footing (Peel, Lloyd & Lord, 2009). More recently, in the context of land use 
planning, there has been a turn to processing and planning performance 
agreements in the UK which, it is argued, have the potential to give developers 
greater certainty and confidence in the land use planning process (Shiel, 
Hudson & Richards, 2009). These debates address cultural and attitudinal 
dimensions alongside institutional and operational aspects of public-private-
civil interactions.

In England, for example, the logic underpinning the introduction of planning 
performance agreements was triggered by a perceived concern about the relatively 
poor performance of the development control process (Allmendinger & Ball, 
2006). A subsequent government review addressed in detail the causes of the 
alleged underperformance and the need to improve public sector responsiveness. 
The findings pointed to a lack of proportionality in the planning system; process 
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issues relating to preapplication interactions between planning authorities 
and the development interest, and the imposition of conditions on planning 
permissions; ineffective engagement between the public and private sectors in 
relation to individual development proposals; a poor working culture; and the 
burden of overly complex legislation in the consideration and determination of 
specific planning applications. The review set out detailed recommendations 
designed to make the planning application process swifter, more efficient, and 
more effective for all users of the statutory land use planning system (Killian 
Pretty Review, 2008). In practical terms, it advocated a number of changes 
to improve the overall process of land and development decision-making, 
particularly at the pre-application stage; to improve engagement with third 
parties, particularly statutory and nonstatutory consultees, elected members, 
and the wider community; and incentives to encourage the right behaviors and 
culture among applicants, agents, and local planning authorities. Importantly, 
the review highlighted that the established time-based performance targets had 
resulted in perverse outcomes and a reduction in the perceived overall quality 
of service.

Planning performance agreements emerged from this line of reasoning, with 
similar (but differently named) processing agreements subsequently adopted in 
Scotland (Scottish government, 2009c). Although not a statutory requirement, 
their function forms part of an attempt to ensure that planning permission 
procedures are fit for purpose, proportionate and responsive, improve efficiency, 
and serve to enhance community involvement. The emphasis is on the project 
management of a major application (or group of applications) and seeking 
to provide greater clarity around the process and time-frame. Primarily, the 
framework is designed to enable a shared understanding of the process at the 
outset. Critically, the agreement is not intended to be a lengthy legal document 
but, rather, the guidance encourages producing a short, clear, concise, and 
flexible document to set out roles and responsibilities and to enable progress 
to be managed (Scottish government, 2009c). It is argued that processing 
agreements can offer, among other things, greater transparency in decision-
making for all the interests involved, greater predictability and certainty over 
the timing of key stages in the process, effective project management with a 
focus on delivery, clarity about information requirements, clearer lines of 
communication, and more effective and earlier engagement by key stakeholders 
(Scottish government, 2009c). Processing agreements involve managing rights 
and responsibilities in a more equitable and balanced relationship. The intention 
is to improve performance for both sides of the public-private relationship in 
land and property development.
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From a private sector perspective, the British Property Federation (2009), 
for example, argued that the advantages of the agreement approach would 
include establishing a better understanding of a project’s needs, including its 
management and resources, and identifying the scope for collaborative working. 
In practical terms, an agreement would set a realistic timetable relevant to the 
size and complexity of the application and would define milestones for decision-
making. It would provide both an opportunity to minimize the risks and 
costs of any subsequent planning appeal and a formal mechanism for the key 
stakeholders to collaborate. This confirms two features of modernization: the 
concern with improving performance in the public sector, and, with respect to 
public-private relations, a commitment to enhanced working relations on a day-
to-day basis. The processing (performance) agreements illustrate the relatively 
informal ways that performance intentions can be documented with respect 
to specific development proposals. Concordats and processing agreements, 
then, can operate in tandem so as to secure improved performance in the land 
use planning and development process. The case study of Edinburgh is an 
illustration of this emerging practice in Scotland—a product of devolution, land 
use planning reform, and the emerging attention to delivery and performance 
agendas.

8.4 The Edinburgh Concordat
The reform of planning in Scotland explicitly sought to engage the full range 
of interests concerned with the operationalization of a state activity. Notably, 
the reform process reiterated the need for stakeholders to engage with the 
development of the legislative basis for planning, since all interests effectively 
had a stake in the system’s working effectively, efficiently, and in an accountable, 
transparent, inclusive way. Following the introduction of the primary legislation 
in 2006, the Scottish government organized a planning summit, “Making 
It happen— unlocking Potential,” in order to stimulate debate about using 
the legislation to deliver on the government’s agenda to promote sustainable 
economic growth. A report summarizing the summit asserts the commitment 
to secure efficient and effective relations between the private and public sectors, 
highlighting the need “to clarify roles and responsibilities, to avoid duplication 
and overlap, to ensure that requirements for information and analysis are 
proportionate, and to approach issues collaboratively” (Scottish government, 
2008, p. 5). Significantly, then, the planning summit served to highlight areas 
where joint actions between the private and public sectors were appropriate. 
Importantly, this necessitates the authorship of proportionate and practical local 
planning policies, provision of clearer and more consistent planning advice, 
design of effectively and efficiently planned decision-making processes, skills 
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enhancement, and the improvement of performance by the land use planning 
system as a whole (ibid.). Taking this exhortation forward fell to individual local 
councils.

In Edinburgh, the local authority convened a seminar with the Edinburgh 
Chamber of Commerce to discuss how to better manage planning and 
development relations in the city. The City of Edinburgh Council has particular 
ambitions to enhance the city’s status as the capital of Scotland and to address 
issues of affordable housing, congestion, and transport infrastructure. Notably, 
the Edinburgh City Council’s (2010a) overarching strategy, “Delivering Capital 
growth,” sets out the city’s ambitions and provides for specific strategic transport 
corridors and four strategic locations for growth, balanced with attempts to 
enhance the city’s green infrastructure provision. yet, this vision is only part of 
managing planning and development relations.

An Edinburgh Development Forum was established in April 2009 as a “one-stop 
shop” for the development industry and the Edinburgh City Council to debate 
development issues on a regular basis involving quarterly meetings. The spirit 
and purpose of the (new) working relations are articulated in the Edinburgh 
Planning Concordat and located in the broader national context:

Planning has a key role in delivering sustainable economic growth for 
Scotland and its communities. It is in the national interest for the planning 
system to work efficiently. The modernisation of Scotland’s planning 
system has called for all stakeholders within the system to consider how 
they could change the ways they relate to each other, their expectations and 
the ways they communicate their issues and concerns. (City of Edinburgh 
Council & Edinburgh Chamber of Commerce Developers’ Group, 2010, 
p. 1)

Importantly, the concordat translates action into three specific areas where the 
private and public sectors need to collaborate and coordinate their working 
relations, namely, resources, skills, and processes. This mechanism of promises 
and pledges provides a new way in which public-private relations can be 
stipulated. The reasoning resonates with Mackintosh’s (1993) articulation of 
how different interests seek to move the cultures and attitudes of others toward 
their own by developing mutual understanding. In practical terms, the planning 
concordat sets out the various commitments of the public and private sectors in 
the light of the different stages in development management from preapplication 
discussions, to submission and determination of the application, the issuing 
of the decision notice and conditions, and associated postdecision stages of 
engagement. It may be argued that the visible act of signing up to a concordat 
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represents a new facet of managing state-market intentions. In practical terms, 
the concordat details in relatively simple terms what is expected from both the 
public and private sectors. These expectations are headlined under resources, 
skills and processes (see Table 8.1).

In effect, and following Mouzas (2006), the Edinburgh Concordat serves as a 
city-scale umbrella agreement that mediates between the need for certainty and 
predictability on both sides of the regulatory arrangements and the retention of 
flexibility in the face of changing conditions. The Edinburgh Concordat may be 
seen as a statement of joint consent in a highly dynamic and contested urban 
environment (City of Edinburgh Council & Edinburgh Chamber of Commerce 
Developers’ Group, 2010). The overarching framework is supplemented 
with individual processing agreements that seek, at the project-specific level, 
improved performance in land use planning decision-making processes. The 
Edinburgh City Council (2010b) states that the planning-processing agreement 
is a project-management tool that represents an agreed way of working for 
developers. The focus is on identifying and addressing the attendant risks so as 
to secure improved performance in decision-making and to achieve the desired 

Resources Skills Processes
Edinburgh
City Council

Offers early advice 
and guidance on 
appropriate forms 
of development 
and assesses major 
development 
proposals to 
programs mutually 
agreed with applicant

Recognizes generic 
and technical 
skills required to 
expedite effective 
land-use planning 
systems, including 
coordination across 
different services 
within local authority 
and appreciation 
of development 
economics

Commits to ensuring 
that applicants for 
major development 
proposals will have 
full understanding 
of land-use planning 
arrangements, know 
points of contact, 
and be informed of 
appropriate time-
scales

Development
Industry

Keeps stakeholders 
in planning process 
informed of 
changing market 
conditions and 
factors	influencing	
implementation of 
planning politics

Ensures that 
necessary technical 
supporting 
information for 
individual planning 
applications is 
provided on time

Commits to early 
engagement 
with respect to 
its development 
intentions so that
Edinburgh 
Council has better 
understanding 
of what is being 
proposed

Table 8.1 New Public-Private Relations: Pledges and Promises
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planning and development outcome. This performance-related mechanism 
promotes commitment on the part of the council, the statutory agencies 
involved, the service providers, and the applicant. It also involves engagement by 
elected members and the community. There is a separate five-point concordat in 
place for community engagement on planning proposals, which brings together 
the council, developers, and the wider community. This stresses front-loaded 
community involvement to determine the form and amount of engagement 
required. It posits active developer-community relations where community 
views need to be incorporated into the plans being proposed. The agreement 
then sets out the key dates for decision-making, any additional information 
required from the applicant and consultees, and any issues to be dealt with 
through legal agreements. The processing agreements focus on seeking 
improved performance by all interests involved in a development proposal and 
smoothing out the decision-making process.

8.5 Conclusions
The reconfiguration of state-market-civil relations in the UK continues to be 
a prominent aspect of land use planning and regeneration practice. Moreover, 
debates around the rationales and logic for collaboration by the private and 
public sectors have matured. Proportionality and the need to invoke bespoke 
tools have become important principles. On the one hand, there is evidence 
of critical reflection with respect to managing applications for planning 
permission, and an acknowledgment that the use of timescale performance 
regimes may have perverse outcomes that are ultimately detrimental to quality. 
There has been a parallel interest in redefining relationships and front-loading 
formal relationships with a preapplication regime and wider opportunities 
for engaging with elected representatives and local communities. Seen in 
this way, institutional arrangements have remained a focus, with a concern 
with proportionality and attempts at rationalizing the amount of information 
required in the case of minor developments. here the focus remains on efficiency 
gains and reducing the demands made by the public sector. On the other hand, 
there has been an explicit interest in securing appropriate cultural changes. This 
is predicated on the need for improved performance by both the private and 
public sectors and new ways of engaging with civil society.

The reform and modernization of the statutory land use planning system in 
Scotland has developed over more than a decade. In terms of facilitating 
new public-private relations, it has involved paying attention to devising a 
proportionate regulatory system for dealing with different scales of development 
and providing new arrangements for public engagement. Devolution afforded a 
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new context to this way of thinking, and modernization was further infused with 
ideas drawn from a reliance on contractualized relations to improve delivery and 
therefore performance. This has involved the convergence of concordats and 
processing agreements. While processing (performance) agreements may be 
seen as part of the formal planning process in relation to individual applications, 
the more informal concordat approach is indicative of an attempt to change 
the wider cultural environment in which strategic investment and development 
decisions take place. Importantly, attention has been paid to building new 
public-private relations that move away from an adversarial culture. Following 
Mackintosh (1993), this effort seeks both to derive synergies by sharing assets, 
skills, and powers, and to transform relations by encouraging a shared cultural 
understanding of each sector’s objectives and method of working. The initiation 
of the Edinburgh Concordat may be represented as a transparent device and 
transitional phase in potentially achieving a transformation in relations and, as 
a consequence, in public management.

In the broader context of political devolution in the UK, the use of a local 
concordat between the city council and the development industry may further 
be presented as an effort to encourage greater coordination and cooperation in 
the public interest. In practical terms, the concordat has the different sectors 
committing to certain actions and pledging particular styles of behavior. In 
working toward a new planning culture of joint action, the Edinburgh Planning 
Concordat acknowledges that the resources, skills, and processes of both the 
public and the private sectors are important. The concordat highlights mutually 
beneficial synergies that may ultimately be critical in implementing the new 
statutory framework for planning and development. In simple language, the 
concordat sets out the necessary complementarities involved in regulating 
development relations, which require a pooling of the respective expertise 
of the public and private sectors. At its most superficial, and without a clear 
sense of management and governance, the concordat may be presented as a 
pararegulatory mechanism or rhetorical device to build trust and social capital 
in public-private strategic relations across the city and to improve performance 
by reducing uncertainties around developer intentions.

Against the wider context of interest in devising new contractual relations, 
the literature on the use of concordats between layers of government in the 
devolved UK (e.g., Scott, 2001) emphasizes that this quasi-contractual device 
is predicated on facilitating cooperation on matters of joint interest. Moreover, 
and paraphrasing Rawlings (2000), concordatory may be considered one of the 
building blocks necessary to manage change by oiling institutional learning. 
In effect, in seeking to implement the reform and modernization of planning 
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in Edinburgh, the decision to introduce a concordat between the public and 
private sectors was innovative. It remains to be seen whether signing up to 
the concordat will effect change in practice. Nonetheless, the concordat ethos 
asserts certain general principles: to cooperate on matters of shared concern, 
to communicate appropriately and in a timely way, to work in a helpful and 
open manner, and to treat information in confidence. Certainly, the Edinburgh 
Concordat represents a proactive and joint approach that addresses the 
transitional arrangements while new ways of joint working between the public 
and private sectors are developed. In effect, the concordat model is arguably 
closer to effecting a cultural change in the new institutional forms of land use 
planning—nurturing new understandings and responses by the public and 
private interests involved. This adds an additional layer to the use of processing 
(performance) agreements in relation to individual applications. Importantly, 
both examples move away from a performance regime that did not differentiate 
between scale and complexity of development. Critically, the emphasis is on 
trying to improve communication and relations. Signing up to a processing 
agreement or committing to a concordat is part of that cultural shift.

Initially conceived of as a public sector instrument to manage multiplayer 
policy activity in a devolved united Kingdom, it remains to be seen whether the 
concordat as a tool will translate into positive joint action over the longer term 
and how effective the tool will be in managing strategic public-private relations 
where commercial interests and market intelligence are the guiding norms. 
Importantly, however, the concordat does not seek to merge particular activities; 
rather, it explicitly sets out the different state-market actions and responsibilities 
involved in planning. The concordat is, in effect, a shared statement of intent to 
support a new political legitimacy for strategic planning and development. Such 
a public articulation of mutual responsibility and reciprocal action is important 
in casting parameters for public-private decision-making in a given context. 
It is a reminder of the necessary prerequisites of joint working within public 
management and between the public and private sectors to secure improved 
performance in terms of more efficient decision-making and more effective 
implementation or delivery of intended outcomes. In effect, it is, in practical 
terms, an attempt to engage the public sector and property and development 
interests in collaborative action for sustainable capital growth. In this way, the 
concordat has the potential to be more than a rhetorical device, because it calls 
attention to the importance of collaborative performance across the city.
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CHAPTER 9 Wrestling with the value   
   added of Business
   Improvement districts   
	 	 	 Efficiency,	Accountability
   and Contractual Governance  
   in Scotland

Abstract | In the United Kingdom the active interest in the designation of 
business improvement districts (BIDs) forms part of a broader political and 
economic policy agenda, which, on the one hand, promotes greater business 
engagement in public policy and, on the other, invokes a parallel modernization 
of the public sector. This has taken place within a process of devolution which 
has encouraged different policy and institutional design and implementation. 
In Scotland, for example, the devolved administration has adopted the BID 
model in a variety of submunicipal contexts. This paper offers this experience 
as a contribution to wider international comparative practice. It presents a 
theoretical conceptualization of the emergent performance management regime 
being devised for BIDs in Scotland. This involves different policing, satisficing, 
and maximizing imperatives of the BID concept in relation to experiential 
learning and democratic accountability. It considers the use of contractual 
baseline service level agreements as policing mechanisms to ensure that public 
bodies maintain the standards to which they are committed. It considers the 
extent to which the potential value added for BID stakeholders is measured.
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It is generally acknowledged that in the 1980s and 1990s local government in 
the united Kingdom was subject to various attempts by central government 
to change the prevailing management and governance cultures (Clarke & 
Stewart, 1991; Gyford, 1991; Sullivan & Skelcher, 2002; Ward & Jones, 1999). 
This emphasis continued following the election of a labor government in 1997. 
In short, a neo-liberal reform agenda has continued to influence central–local 
relations with a sustained commitment to delivery and a drive to modernize 
government (Sanderson, 2001).

Massey and Pyper (2005, p. 39) noted the different tensions in the modernization 
of local government in the united Kingdom:

‘The relatively hierarchical and centralised characteristics of British 
government, the more decentralised and individualistic approach of 
neo-liberals; and the homogenising effect of social democratic European 
traditions may be contrasted with the perceived need to promote 
entrepreneurial learning organisations which are able to respond to the 
individual and complex needs of different groups of citizens.’

The combination of globalization, neoliberal economic ideas and changing 
state–market–civil relations has resulted in a shift away from formal 
government arrangements to processes of governance (Sullivan & Skelcher, 
2002). This has involved a reliance on networks and partnerships rather 
than a hierarchical governmental architecture of public sector provision and 
regulation (Loughlin, 2004). Furthermore, command and control has been 
complemented with new incentives for engagement by all stakeholders in policy 
design and implementation. In effect, there is an active interest in exploring 
(new) public management practices, and a fascination for (new forms of) policy 
implementation and service delivery.

These influences and the ways in which they are translated into effect in terms 
of governance arrangements raise a series of questions for understanding 
their significance in terms of the rescaling of governance arrangements and 
networks, the territorial focus in the new urban governance, and the emergence 
of new political expressions (Healey, 2006). The drift from government forms 
to processes of governance is not uncontested. Geddes (2006), for example, 
pointed to the potential limitations it places on facilitating effective partnership 
working and in determining what may be construed to be the public interest. In 
the land use planning arena, a number of specific tensions have been identified 
as existing between securing efficiency gains at the same time as encouraging 
greater public involvement in decision making (Peel & Lloyd, 2005a).
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In practical terms, political objectives to achieve a restructuring of state-
market-civil relations has resulted in specific institutional reforms including 
privatization of state held activities and a commitment to securing an enhanced 
responsiveness in service delivery (Sanderson, 2001), the restructuring of fiscal 
regimes, such as rate-capping, and the externalization of public sector services, 
through, for example, compulsory competitive tendering (Brooke, 1989). This 
program is characterized as a shift from a dependency culture to one based on 
enterprise, management, and a recasting of government as an enabler, rather than 
its hitherto established role as a provider of services (Stoker, 1995). Moreover, 
these changes have been accompanied by a new management emphasis on the 
multi-dimensional nature of performance (Carter, Klein & Day, 1995) and a 
reliance on the use of specific performance indicators and frameworks (Boyne, 
2002).

An underlying objective to “build in quality” or secure “value for money” was 
based on an assertion of the need for a clearer focus on economy, efficiency, 
and effectiveness—popularly known as the 3Es (Audit commission, 1992). This 
involves three interrelated concepts, which relate to the limitations of inputs 
(economy), the ratio of inputs to outputs (efficiency), and meeting objectives 
(effectiveness) (Winters, 1995). Bound up in a new regime of accountability, 
choice, and competition, Rogers observed that the reorganization of government 
invoked a brand new vocabulary around “performance review, performance 
appraisal and performance indicators” (1990, p. 1). This has progressively 
become more refined and now permeates the daily routines of government. 
It led to the consequential engagement of a new lay elite, largely comprising 
nonelected bodies and consultants in service delivery. This prompted Davis and 
Stewart (1993), for example, to identify what they termed a new magistracy in 
policy formulation and decision making. The effect being that public services 
are delivered outside the traditional governance arena (Healey, Cameron, 
Davoudi, Graham & Madani-Pour, 1995). Two consequences of this shift may 
be identified.

First, it has resulted in new ways of institutional working and the adoption of 
new vehicles for local service delivery (Pemberton & Lloyd, 2008). Here, BIDs 
may be considered one such alternative vehicle to traditional service delivery 
by local government in the specific context of the UK’s local and regional 
governance arrangements. Second, it has led to the introduction of different 
contractualized relations and associated monitoring and review processes in 
the new arrangements. In effect, in the UK BIDs represent a hybridization of 
performance cultures.
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The purpose of this paper is to contextualize the modernization and reform 
of UK governance and highlight developing trends in polycentrism and 
contractualism . This provides the background to an exploration of the receptivity 
to the original North American BID idea in the united Kingdom. It then 
considers the adoption of BIDs in Scotland. Through this case study, the paper 
examines its emerging differentiated forms, and considers the implications for 
area-specific, sub-municipal governance. The discussion draws on the authors’ 
applied research relating to the evolution of town center management (TCM) 
to one based on a BID model. Through an examination of baseline service level 
agreements for BIDs, the paper considers the ways in which public bodies are 
scrutinized so as to maintain the standards to which they are committed. It 
then questions the extent to which value added is measured and evaluated. This 
would appear to be a fundamental prerequisite for both the public and private 
stakeholders involved in terms of justifying the payment of an additional BID 
levy. Moreover, following Boyne (2002), the paper questions whether probity, 
democratic accountability and public participation aspects are fully integrated 
into the performance management regimes in Scotland.

9.1 Polycentrism and Contractual Governance
A contemporary interest in institutionalist thinking in the united Kingdom 
serves to emphasize the role of institutions and agents in governance 
arrangements. New institutionalist perspectives are layered and do not 
represent a unified body of thought (Hall & Taylor, 2006). The approach seeks 
to understand the relationships between institutions and behaviors. changing 
economic priorities and political circumstances promote an active interest 
in exploring more effective and efficient ways of urban management and 
governance and provide an immediate context. This concerns a complex of 
ideas, values, political priorities, policies and institutional arrangements. here, 
the (evolving) doctrine of New Public Management (Hood & Peters, 2004), for 
example, draws on business methods and is held as important in emphasizing 
the adoption of management, reporting and accounting methods more widely 
within the public sector (Boyne, 2002). In practical terms, the emphasis on 
performance management has promoted the use of public service agreements 
and service level agreements in local governance (Massey & Pyper, 2005). This 
is of significance to a consideration of the viability of the BID initiative and 
measures to assess its performance.

Thinking about the design, nature and remit of new urban management 
regimes has also attempted to address the prevailing congestion in policy and 
institutional arrangements (Cowell, 2004). Indeed, a parallel turn to consider 
the introduction of contractual relations in contemporary governance is another 
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way of seeking efficiency gains in practice. New contractualism (Vincent-Jones, 
2000, 2006) may then be interpreted as seeking to promote greater integration 
in the forms of polycentric governance across public, private, voluntary and 
individual engagements in policy implementation and decision making 
(Skelcher, 2005). On the one hand, such interwoven threads in contemporary 
governance are held to create opportunities for promoting an improved service 
delivery and a broader platform for civic engagement (Howell-Moroney, 
2008). On the other hand, however, Baer (2008) suggests that what may be 
considered a polycentric form of governance associated with a BID involves 
a complex of private-led and quasi-governmental organizations. Indeed, there 
may be a number of fundamental spatial, temporal, and budgetary constraints 
to polycentric operations (Morris, 2008). Such observations suggest the creation 
of private government forms within the wider governance context. This points 
to the possibility of tensions in the capacity and legitimacy of institutions to 
perform evenly in the polycentric modes of local decision-making and service 
delivery. here, new contractual relations potentially have an important role to 
play in defining the necessary institutional responsibilities. As Sanderson (2001) 
argued, the specification of precise services and the criteria against which such 
actions may be monitored and evaluated has helped embed the principles of 
‘management by contract’ in the wider culture of contemporary governance. 
Specifically, then performance management and evaluation arrangements are 
integral characteristics of this approach.

The deployment of performance management ideas in Town Center 
Management (TCM) practices in the united Kingdom helps to illustrate the 
point (Pal & Sanders, 1997). The emergence of TCM was identified as a direct 
response to the perceived failure in local government’s service delivery in town 
and city centers (Worpole, 1992). Advocates of TCM argued for alternative 
institutional arrangements for the enhanced management of town and city 
centers and asserted the need for appropriate Key Performance Indicators 
(Hogg, 2000; Tomalin, 1997). These were intended to measure the economic 
viability and social vitality of specific service provision. Peel (2003) suggested 
that the available methodologies for evaluating success were instrumental in 
focus, failed to take account of any potential evaluative bias, and were likely 
unable to accommodate the multi- stakeholder interests involved.

9.2 BIDs in the United Kingdom: Policy Transfer in Practice
Drawing on the contextual and conceptual ideas elaborated in the preceding 
discussion, this section considers BIDs as a partnership model of maximizing 
performance in local governance in the United Kingdom. A BID is principally 
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a business-led initiative that operates at the sub-municipal level and offers local 
interests the power to manage their own operating environment (Peel & Lloyd,
2005a). It may be defined as ‘a “partnership agreement” between a local 
authority and local businesses to secure additional services in order to 
improve the business environment’ (Mullen, 2006, p.4). The rationale for a 
BID delivery vehicle for local area regeneration and development rests on the 
argument that the public sector involvement has not worked efficiently. By 
drawing in local business interests it is asserted that greater value added can 
be achieved in the wider public interest. The expanding international focus on 
the intellectual, philosophical, and practical applications of BIDs in different 
contexts has attracted considerable scholarly interest (Morçöl, Hoyt, Meek 
& Zimmermann, 2008). This literature shows, for example, that BIDs take a 
number of differentiated institutional forms, which, in turn, are reflected in 
diverse nomenclatures and remits (Hoyt, 2008). Moreover, there are a number 
of social constructions deployed to explain and theorize BIDs. 

Different perspectives may be presented to understand the emergence of the 
BID vehicle with respect to urban management in the united Kingdom. These 
may include an evolutionary explanation (Peel & Lloyd, 2008b); an emphasis 
on uncritical policy transfer (Mcgreal, Berry, Lloyd & Mccarthy, 2002); an 
ideological frame of reference drawing on neo-liberal influences on policy and 
institutional design (Lloyd & Peel, 2008a); and responses to policy congestion 
and institutional mismatch (Pemberton & Lloyd, 2008). Such arguments 
illustrate the varied ways in which a BID model may be intellectually legitimated 
in the UK context.

Following the arguments rehearsed above, the deliberate use of BIDs in the 
united Kingdom forms part of a broader political economy, which seeks to 
promote business engagement in public policy and the parallel modernization 
of the public sector (Peel & Lloyd, 2007f). There is a strong politico-spatial 
expression to this broad program for change based on devolution. here, Scotland 
demonstrates a number of key features of the business improvement district 
(BID) approach to local governance. first, BIDs have been introduced in a 
variety of urban and rural contexts. Second, the constitution of the Scottish BID 
model involves property owners as well as businesses (Lloyd & Peel, 2007b). This 
stands in contrast to the arrangements in England and Wales, where governance 
and funding solely rest on the involvement of property occupiers. Third, the 
BID concept was articulated through a number of experimental pathfinder 
initiatives to demonstrate the potential benefits of the model. fourth, BIDs 
were explicitly integrated into new legislation concerned with the reform of the 
statutory land use planning system (Peel & Lloyd, 2007f). Thus, the BID concept 
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is firmly situated with the overall arrangements of a devolved state seeking to 
devise its distinctive approach to planning and governance.

In this respect, the institutional legitimization of BIDs in Scotland makes this 
an interesting example of Rose’s (1991) concept of policy transfer. In effect, the 
explicit reference to the perceived success of the BID model in North America 
and elsewhere created an anticipation of future benefits for local governance in 
Scotland. These were articulated in terms of a value added over the established 
and more conventional public sector arrangements for the delivery of local 
services and management of the public realm in different localities. The next 
section examines the nature of the contractual governance arrangements that 
form the institutional framework for the implementation of BIDs in Scotland. 
This informs consideration of the realization of the anticipated value added of 
this specific instrument.

9.3 BIDs: Some Contextual Points
The BID concept originated in Canada in the 1970s and its initial development 
and experimentation took place across North America. Its adoption elsewhere 
has resulted in a relatively diverse variety of BID institutional designs (Hoyt, 
2005). The early incarnation of BIDs involved “a geographically defined 
majority of property owners and/or merchants agreeing to provide an extra 
level of public service in a specific area by imposing an added tax or fee on 
all of the properties and/or businesses in the area” (Mitchell, 2001, p. 6). 
This points to the intended impact of the BID arrangement in enhancing the 
funding capacity for a particular geographical area with respect to local service 
provision, management of the public realm, mobilizing engaged businesses, 
and customizing support for the defined local economy. Moreover, the self-
imposition of an additional local tax over and above that payable to local 
government is designed for the provision of additional specific services. These 
supplement those provided by the local authority and suggest the potential value 
added of the BID institutional design, which is intended to directly serve specific 
stakeholders. In practice, BIDs have tended to engage with a common set of 
local services, such as environmental health, land use planning, transportation, 
and policing, marketing, ambassadorial support, and the attraction of inward 
investment (Scottish Executive, 2003).

Over time, however, the BID concept has proved to be a compelling international 
model (Briffault, 1999; Morçöl, Hoyt, Meek & Zimmermann, 2008; Travers & 
Weimar, 1996). The potential value of learning from the experience of others 
in policy making has been acknowledged (Mossberger & Wolman, 2003). It is 
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held, for example, that such opportunities for learning through policy transfer 
can minimize any potential mistakes and realize additional efficiency gains. 
This has been identified as a significant development in public sector policy 
and practice in the united Kingdom as this has involved attempts to instill a 
more purposeful practice to learn lessons (Davies, Nutley & Smith, 1999; 
Nutley, Davies & Tilley, 2000; Peel & Lloyd, 2005b). Significantly, theorists of 
policy transfer (Stone, 2001; Wolman & Page, 2000) caution that there should 
be a more robust understanding of relevant conditions and the policy and 
institutional environment when considering the potential transfer of policies 
and programs. BIDs may then be held to offer an example of such international 
lesson-drawing. According to Rose (1991), this serves to offer a continuum 
of ways of fostering policy change and learning which, he suggests, may be 
variously facilitated through processes of direct copying, inspiration, policy 
adaptation, hybridization, or synthesis.

The international lesson-drawing literature suggests policy as the appropriate 
unit of analysis. While this is sensitive to contexts, conditions and the actors 
involved for effective policy adoption, theories of new institutionalism argue 
for an enhanced sensitivity to the necessary institutional arrangements and 
cultures involved. Thus, an interpretation of the transfer of the BID idea from 
North America to the united Kingdom could involve consideration of the then 
prevailing ideological fertility, which promoted consideration of a new idea to 
meet the emerging challenges in established urban policy and service delivery 
arrangements. Peel and Lloyd (2008b), for example, suggested that the adoption 
of the BID idea, based on North American experience, was considered timely 
in the later 1990s as it coincided with an awareness of the need for change and 
an evident commitment to promoting innovation in urban development policy 
and planning.

First, following the then prevailing neo-liberal economic thinking, an overhaul 
of the policy and institutional arrangements for urban regeneration was initiated 
(Urban Task Force, 1999). The ensuing debate argued that conventional land use 
planning and local economic development approaches to regeneration should 
be supplemented by appropriate fiscal incentives. Second, research identified 
the potential range of a number of possible alternative delivery vehicles based 
on fiscal incentives for the purposes of local regeneration and development 
(Lloyd, Mccarthy, Mcgreal & Berry, 2003). Third, reflecting influences of 
policy adaptation and synthesis, the BID approach built on, complemented 
and supplemented in various ways the established TCM activities in the 
united Kingdom (Lloyd & Peel, 2008a). In tandem, a powerful momentum 
for demonstrating positive change was mobilized through active processes of 
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consultation and experimentation through pilots and pathfinders (Peel & Lloyd, 
2008b). This climate of reform and openness to considering the appropriateness 
of international policy instruments provides the context for examining the 
introduction of BIDs in Scotland.

9.4 BIDs in a Devolved Scotland
Following the election of the New Labour government in 1997, there was an 
active interest in modernization and innovation in the existing arrangements 
for national, regional and local governance in the united Kingdom. Devolution 
was put into effect to achieve greater efficiencies in government, to make for 
more effective public policy which was sensitive to subnational conditions, and 
to enhance civil engagement and political activity. The Scotland Act 1998, for 
example, created a devolved Scottish Parliament with defined primary legislative 
powers and modest powers for tax variance. While Westminster retained 
legislative responsibility for reserved functions, such as macro-economic policy, 
and fiscal instruments and spending, certain responsibilities were passed to 
the devolved Parliament and its Scottish government. These included urban 
regeneration and land use planning (Himsworth & Munro, 1998). Devolution 
served to encourage the modification of UK-wide urban policy ideas to better 
fit Scotland’s diagnosis and prognosis of its internal affairs. This is evident with 
respect to a Scottish interpretation of BIDs. Within a broader legislative concern 
with devising appropriate local taxation arrangements, the need to enhance 
local control and responsibilities for places, the promotion of partnership 
working between the private and public sectors, and the extension of business 
engagement in public service delivery, the Scottish Parliament advocated the 
introduction of BIDs in Scotland (Scottish Parliament, 2002).

Employing an understanding of policy transfer, it is interesting that deliberate 
attempts were made to reconfigure the interpretation of the BID concept 
advocated by the Westminster government. here a more distinctive approach was 
being devised to better reflect Scotland’s public interest. As a consequence, the 
BID idea was deemed applicable to rural and island contexts as well as the more 
conventional town center or urban locale. In addition, a BID was held to have 
potential for regeneration in those areas without a significant business and tax 
revenue base (Scottish Executive, 2003). Moreover, the fiscal constituency was 
broadened from the occupiers of property in the BID areas (as is the convention 
in England) to include businesses, property landlords, local enterprise agencies, 
and local authorities. Here, the Scottish BID model is seeking to be more inclusive 
in securing the support of the general range of public sector stakeholders and 
private interests. In effect, a widely cast partnership arrangement is associated 
with the Scottish BIDs.
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A consultation paper (Scottish Executive, 2003) asserted a very positive 
normative case for the introduction of BIDs in Scotland. This was based on 
the argument that the previous voluntary approach to TCM had not worked 
as effectively as it might and that a more equitable approach was required. The 
consultation paper advocated a partnership relationship between the public 
and private sectors, appropriate financial and management structures to take 
forward projects of benefit to local businesses and communities, and the need 
to address specific local concerns. In terms of performance management, BIDs 
were intended to deliver specific, measurable benefits and to provide services 
which would be additional to the agreed baseline local authority services offered.

The introduction of BIDs was then legitimized through primary legislation, and 
the designation of particular BIDs were made subject to local arrangements for 
adoption, which included an individual ballot. Significantly, the use of a ballot 
underlines the importance of local businesses deciding whether the potential 
advantages from actively participating in a BID would be worth the marginal 
tax increase. Thus, in identifying specific projects that are held to be needed to 
add value to existing services provided under the existing local tax and provided 
by the local authority, the ability to differentiate and distinguish that added 
value from the established provision becomes all important in legitimizing the 
payment of an additional levy. Yet, the BID is not simply about the provision of 
extra and customized services it is about a local governance arrangement which 
can deliberate on the strategic development of the BID area, the inclusion of like 
minded stakeholders, and the creation of innovative ideas for the mutual benefit 
of all. Thus, the decision of the viability of a BID must involve both tangible and 
intangible considerations.

Introducing the BID concept in Scotland involved two parallel strands. first, a BID 
Working group to manage a number of demonstration projects and pathfinders 
was established in 2005 (Scottish Executive, 2007a). These preliminary 
initiatives included a small number of managed projects in different towns 
across Scotland. The purpose of this exercise was also to manage the promotion 
of the BID idea. This approach may be taken as representative of the reliance 
on an evidence-based culture in policy innovation and reflects an interest in 
continuous learning (Peel & Lloyd, 2008b). Second, a consultation exercise was 
undertaken by the Scottish government which explored the potential of BIDs. 
This was informed by the de- liberations and findings of an official review which 
examined the possible future directions for the development of Scotland’s cities.

Consequently, the Scottish government moved to provide primary legislative 
powers for the introduction of BIDs (Mullen, 2006; Peel & Lloyd, 2005a). In 
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statutory terms, it forms part of the Planning, Etc. (Scotland) Act 2006 which 
brought into effect the reform of the land use planning system in Scotland (Peel 
& Lloyd, 2007f). Specifically, the policy memorandum to the primary legislation 
stated:

The overall aim of the policy is to increase economic growth and stability 
by enabling businesses to take forward their own priorities in the area they 
are located. It will assist towards the drive to regenerate and improve city 
and town centres in Scotland by providing additional funding towards 
agreed improvements. It will also encourage partnership working between 
the public and private sectors by providing an equal forum for businesses, 
local authorities and other public bodies to discuss mutually beneficial 
priorities.
In addition to the above it ensures that a fair system for privately-funded 
town centre improvement is put in place. The current approach to private 
sector funding of town centre improvement initiatives is voluntary. This 
leads to discontent amongst those who fund the improvements towards 
those who do not participate, and makes it difficult for projects to be 
undertaken on a consistent and sustainable basis. (Scottish Parliamentary 
corporate Body, 2005, paras. 221–222).

Table 9.1 sets out Scotland’s first six BIDs. Glasgow remains the only outstanding 
pathfinder BID to have not (yet) succeeded with its ballot outcome. The BID 
pilot projects were actively supported by the Scottish government through 
financial and knowledge exchange resources (Mullen, 2006). Importantly, this 
experiential phase was used to help inform the design of the legislation. This is 
held to reflect an enthusiasm for the BID measure across the united Kingdom 
(Blackwell, 2008). Alloa was not part of the initial list of pathfinder projects. The 
momentum achieved by the Clackmannanshire Business Park BID, however, 
clearly encouraged an interest in a more conventional town centre focus. At the 
time of writing, additional BID proposals are in the process of being taken to 
ballot, including Clarkston, Dunfermline, Elgin, and Kirkcaldy town centers, 
together with a second BID for Edinburgh led by a tourism Action group. The 
typology details the location and mobilizing institutional agent, the date of the 
successful ballot (except for Glasgow), the BID brand name, and provides brief 
remarks about the type of BID initiative in place.

Integral to the deliberations of the BIDs Working group was a focus on designing 
the monitoring and evaluation arrangements as part of an evidence gathering 
and learning process (BIDs Working group, 2005a). This concern involved the 
setting of key indicators to measure the benefits arising from the implementation 
of each BID business plan. It further comprised the identification of baseline 
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information regarding place and individual business performance and was 
intended to measure the changes that could be attributed to the BID actions 
developed by each pilot.

The BIDs Working group (2005b) identified the need to review the progress 
of individual BIDs as the basis for renewing the BID regime every five years. 

Location Institutional 
agent

Ballot (2008) BID Brand Observation

Bathgate, 
West Lothian

Bathgate 
Steering Group

March 14 Enterprising 
Bathgate

Scotland’s	first	BID	
with a focus on 
the revitalization 
of Bathgate town 
center.

Clackman-
nanshire

Business 
Liaison 
Initiative

March 28 Clacks First 
Limited, 
Clackmannan-
shire

The	first	business	
park BID in 
Scotland and the 
first	to	involve	
multiple industrial 
sites across the 
local authority 
jurisdiction.

Inverness Inverness 
City Centre 
Management

March 14 Inverness City center focus. 
The ballot was 
successful at the 
second attempt.

Falkirk Falkirk Town 
Centre 
Management

May 8 “Inspired” 
Falkirk

Town center focus.

Edinburgh Edinburgh 
City Centre 
Management

May 27 Essential 
Edinburgh

The	first	city	center	
BID in the capital 
city.

Alloa Local 
businesses

October 16 Alloa, 
Clackmannan-
shire

The second BID in 
Clackmannan-shire 
has a town centre 
focus.

Glasgow Chamber of 
Commerce 
(leading 
city center, 
rate-paying 
retailers, 
supported by 
the city council 
and other key 
stakeholders)

November 21 Stylish Glasgow City center focus; 
the ballot failed.

Table 9.1 A Typology of BIDs in Scotland
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This was predicated on being able to “demonstrate that the BID is producing 
benefits for the local area and for the businesses paying the levy” (BIDs Working 
group, 2005b, p. 24). This was identified as critical, not only to convince those 
actively involved in a BID area but also to inform potential newcomers and 
inward investors. Differences around measuring value added were identified 
around the visible improvements, such as cleaner streets. Nevertheless, such 
changes on their own were deemed insufficient since they require a baseline 
understanding of the conditions at designation so that improvements could be 
clearly attributed to the BID interventions.

The concern with measuring the value added of a BID focused on the 
identification of “SMART” outcomes. This ubiquitous tool is based on the need 
for indicators that are specific (what do you want to achieve?), measurable (are 
you meeting the objectives?), achievable (are the objectives you set achievable 
and attainable?), realistic (can you realistically achieve the objectives with the re- 
sources you have?), and time (when do you want to achieve the set objectives?). 
This emphasized the need for the establishing of benchmarks or key performance 
indicators so as to measure change and provide a comprehensive record of how 
any one BID is performing over time. comparing this with the earlier monitoring 
and evaluation work associated with TCM (Lloyd & Peel, 2008a), it is notable 
that the suggested indicators comprise very similar dimensions (Figure 9.1). 
Indeed, the institutional evolution from town and city center regimes to a wider 
landscape of BIDs (as shown in figure 9.1) confirms this close association in 
design and remit.

The BIDs Working group commissioned a study to develop a baseline 
assessment framework for the future monitoring and evaluation of BIDs in 
Scotland. Its objectives included, inter alia, (a) the identification of a series 
of core data which would be applicable to all BID areas, (b) the definition of 
bespoke indicators to measure business performance in each individual case, (c) 
the development of business and customer surveys to inform business planning, 

Local developments BID health BID progress
Population demographics

Employment
Number of businesses

Retail vacancy
Retail performance

Retail sales

Number of visits to the 
area

Public transport
Crime, safety and security
Street maintenance and 

cleanliness
Tourism

Evening economy

Figure 9.1 A Typology of BID Indicators
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and (d) elaboration of key performance indicators to progress measurement 
and to promote the more general uptake of the BID idea. This ambitious agenda 
perhaps illustrates the degree of enthusiasm for the BID concept on the part of 
the Scottish Government. It suggests a normative advocacy to promote BIDs 
alongside the more technocratic requirement to measure progress in a relatively 
more objective and quantitative way—what Massey termed “accountability 
through accountancy” (2002; cited in Massey & Piper, 2005, p. 150). Wrestling 
with this balance is a core feature of devising appropriate norms for the BID 
idea. following Sanderson (2001), however, such instrumentalism potentially 
compromises or erodes the critical learning to be derived from processes of 
performance measurement. It suggests the need for critical reflection in 
considering the lessons of the BID approach being applied in diverse urban and 
rural, business and town center contexts.

The monitoring and evaluation framework proposed in the Scottish Executive’s 
(2007b) study seeks to capture the financial inputs, the activity indicators which 
describe the extent of the individual interventions, project outputs and outcomes, 
and impacts on the wider economy. Attention is paid also to the longer term 
impacts of the BID designation. This is based on an evaluation methodology 
which seeks to inculcate continual learning through a formal project cycle. This 
reflects established practice in TCM which similarly sought to maximize the 
value of evaluation by suggesting ways forward for the future (Peel, 2003).

9.5 Toward a Conceptualization of BID Additionality
Understanding the issues around identifying the potential value added of 
establishing a BID requires cataloguing key concerns amongst the business 
communities involved in a designated area. This necessitates an understanding 
of local taxation in the united Kingdom. Three points are relevant. first, the 
existing service level provision by the appropriate local authority is funded 
through a local tax, called a business rate. In practice this is levied by central 
government and then returned to the lo- cal authority to enable it to provide the 
local services. In the united Kingdom, however, a perennial concern has existed 
about the absence of hypothecation from the payment of the business rate to the 
delivery of public services (Department of Transport, Local Government, and 
the Regions, 2001). This arises because of the detailed arrangements whereby the 
level of tax is set nationally, collected locally, pooled centrally, and redistributed 
to the local level based on demographic evidence. The actual delivery of local 
services may not then be linked directly to the tax paid by businesses. This 
perceived dysfunctional relationship was evident in earlier TCM debates about 
the nature of local funding and service delivery. Indeed, this mismatch prompted 
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an interest in TCM comprising voluntary contributions by local businesses and 
their engagement in schemes to enhance town center well-being. The voluntary 
nature of TCM proved problematic, however, due to the relatively low number of 
participating businesses (Medway, Alexander, Bennison & Warnaby, 1999) and 
the existence of freeriders (Forsberg, Medway & Warnaby, 1999). These factors 
precipitated an interest in establishing relatively more formal arrangements 
such as those associated with designating BIDs (Peel, 2003).

In part, the introduction of the BID measure has sought to ensure that the 
existing service level provision is improved in relation to the business rate 
currently being paid by occupiers in the designated area and in a way that clearly 
ties taxation with benefits. This may be considered a satificing imperative for the 
BID approach in that local businesses are seeking to ensure that they receive a 
level of service commensurate with the local tax.

Second, in proposing an additional BID levy, which is orchestrated through the 
specific governance and constitutional rules laid down in the BID, there is a 
concern that it, too, must represent real additionality in providing those extra 
and customized services over and above the public sector provided baseline. This 
represents the bespoke design of BIDS in relation to their locality and the nature 
of the prevailing business environment. The marginal BID levy is associated 
with specific additional services or activities which are agreed through the local 
governance arrangements.

Third, there is a very real concern that the additional BID levy and associated 
service provision should not serve to replace the existing service level provision 
by the local authority. This possible substitution effect is a real possibility and 
may be considered to inform the policing and maximizing imperative of the BID 
idea. The complication is that each of these economic effects has very powerful 
associated political impacts, which may then serve to influence the original bal- 
lot and advocacy campaigns to establish a given BID, and, as with earlier TCM 
experience, act as an inhibitor on the progress of the BID once it is in action.

9.6 Performance Management and Contractualism: A BIDs 
Perspective
In terms of the wider culture of performance management in local government, 
the relationship between KPIs and behavior is a complex one. It represents an 
attempt to identify and agree which performance measures are used and by 
whom and for what purposes. This is not a new concern; Rogers (1990), for 
example, noted how the embedding of New Public Management principles 
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have been articulated through explicit service level agreements which became a 
means of expressing quality in public services. Agreements may be considered 
indicative of the broader contractual culture in government. here, attention is 
paid to what is described as identifying “intelligent targets,” which not only set 
out goals but seek to achieve cultural and behavioral change (Massey & Pyper, 
2005, p. 142). This culture of measurement and control is of critical importance 
to the performance agenda around service delivery in the context of BIDs, and 
fundamental to these issues is the baselining of service level provision.

The activities of the BIDs Working group illustrate the government’s attempts 
to build the evaluative capacity of the fledgling BIDs. for example, the 
Scottish Executive (2007a) study involved a good practice review of selected 
arrangements in England and Wales. This confirmed the importance of baseline 
agreements as a starting point for action and the measurement of change. The 
use of baseline service statements was tested with a specific BID team although, 
while it generated the required data, the exercise was deemed to be time costly.

9.7 Capturing BID Additionality: Populating the Framework
In conceptual terms, the integration of service level agreements as a core 
instrument in the implementation and advocacy of BIDs poses a number of 
critical questions. Developing the service provision conceptual framework set 
out in Figure 9.2, Table 9.2 identifies the measures and underlying imperatives 
for action. The three imperatives are instrumental mechanisms invoked both 
within the BID design and as a consequence of its perceived location within 
the development of ideas around the (business) management of such areas. 
They seek to address the critical aspects of efficiency in the tax-service delivery 
relation, greater accountability with respect to the politics of BID areas in the 
wider community, and the nature of the contractual governance of the BID 
mechanism as an effective example of private government in the public realm.

BID levy agreed via 
the ballot and the BID 
business plan

Additional service 
provision funded by the 
BID levy and hypothecated 
through the BID 
governance regime

Evidence of additionality

Prevailing business rate 
arrangement

Existing service level 
provision funded by the 
business rate regime 
and allocated via local 
government

Baseline service level 
provision

Figure 9.2 A Conceptual Framework for Service Provision Relations in BIDs
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What Table 9.2 illustrates is the assertion of the importance of accountability by 
government to BIDs. This is suggested by the policing and maximizing nature 
of the service level agreement. As such, this approach serves to increase the 
accountability of local government to provide services to a specified quality in 
an agreed area. What, as yet, remains elusive is the capture of the value added 
of the BID approach in general and in each individual context. In seeking to 
advocate the introduction of BIDs in Scotland, for example, emphasis was 
placed on capturing the opportunities and additional advantages to be derived. 
These included enhancing influence in a specific business environment, 
achieving lower costs, securing regeneration and development, protecting 
assets, reducing occupancy voids, securing higher rents and property values, 
facilitating complementarities with other services, building better strategic 
communication, and promoting public relations (BIDs Working group, 2005a). 
In effect, these wider ambitions invoke the private capture of particular elements 
of the public realm. It remains to be seen whether these perceived benefits can 
be formally articulated.

Taken together, the explicit attempts to police the performance, on the one 
hand, of the state, and, on the other, private forms of governance, point to a 
continuing concern around reconciling inter-jurisdictional conflicts and cross-
boundary spillovers associated with a form of modern polycentric governance 
(Howell-Moroney, 2008). It is important to note here that while the BID idea 
is introduced in part to improve local governance, it redefines new boundaries 
within which a private governance regime can operate at a submunicipal level.

Imperative Action Measure

Protectionist/
maximizing

Additional service provision 
funded by the BID levy and 
hypothecated through the BID 
governance regime

Additionality
• Proposed BID additional 
activity
• Cost of BID additional activity
• Noncompliance procedure

Policing/
satisficing

Existing service level provision 
funded by the business rate 
regime and allocated via local 
government

Baseline service level provision
• Activity area
•	Description/specification
• Contact
• Existing activity
• Operational times
•	Staffing	and	equipment	levels
• Key performance indicators
• Boundary area

Table 9.2 A Conceptualized BID Baseline Service Statement and Imperatives
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The mainstreaming of performance-oriented activities in the united Kingdom is 
part of a wider culture of seeking to decentralize the public sector.

[It is part of] the rise in the UK of the “new evaluative state” (Henkel, 
1991b) in which performance is scrutinized at different levels through 
a variety of means: in terms of outputs through systems of performance 
measures and indicators; in terms of managerial systems and processes 
through inspections and quality audits; and in terms of contract 
performance through monitoring of standards. (Sanderson, 2001, p. 298).

Two principal concerns may be identified in relation to the early thinking 
around BIDs in Scotland. first, there is the relatively narrow identification of 
performance criteria being put into place with respect to BIDs, and, second, 
there is the risk that the potential for critical learning is undermined by a blunted 
culture of performance measurement. The concluding section considers each in 
turn.

9.8 Conclusion
There are a number of parallel strands of thinking associated with a broader 
reform agenda in contemporary governance and the attempts to modernize 
public service delivery in the united Kingdom. Hall and Taylor (2006) asserted 
that the different interests involved in new initiatives are relatively more likely 
to be receptive to other ideas. Performance management is one example. Yet, the 
measurement and evaluation tools associated with alternative service delivery 
measures, such as BIDs, can potentially cloud the associated learning. In effect, 
the institutional arrangements required to implement new delivery vehicles 
can themselves create additional bureaucracy (Pandey, Coursey & Moynihan, 
2007) and thereby create tensions and contradictions. Attempting to find new 
tools and delivery vehicles to improve performance involves wrestling with 
both the intellectual arguments involved and the practical implementation and 
evaluation measures.

The development of performance indicators in Scotland is not new. Experience 
broadly draws on two related (although not entirely consistent) organizational 
performance models. Reference has already been made to the 3Es model of 
economy, efficiency, and effectiveness. A second model takes an inputs/outputs/ 
outcomes focus (Boyne, 2002). Indeed, Boyne’s (p. 19) relational approach makes 
clear linkages among inputs, outputs, and outcomes and seeks to accommodate 
a range of multi-stakeholder interests, who are beneficiaries of public services, 
and to embed broader dimensions of local democracy into such schemata. 
Democratic outcomes of probity, public participation, and accountability, 
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for example, may then be aligned with quantitative and qualitative outputs 
measures and per unit costs, together with evaluations of service outcomes, 
including impact, equity, and formal effectiveness. consumer, citizen, and staff 
satisfaction are also incorporated into such evaluative frameworks. To date, 
these dimensions are missing from the early BID monitoring and evaluation 
framework in Scotland.

To date the development of BIDs in Scotland, and in the united Kingdom 
more generally, has been a self-conscious process of learning and evidencing 
(Peel & Lloyd, 2008b). This is entirely consistent with broad ideas of public 
sector modernization (Sanderson, 2001). There is less evidence, however, 
that the proposed evaluative frameworks for BIDs match this learning ethos. 
As Sanderson (1996) elaborated, evaluation as an activity potentially serves 
to improve effectiveness in a number of ways. It is the social learning, rather 
than the relatively more technical, neutral and disembodied dimensions of 
evaluation, which potentially offer important institutional, organizational and 
public service delivery benefits. following Sanderson’s (2001) logic, the potential 
for effective governance can rest, in part, on performance measurement in 
evaluation systems that are multi-stakeholder and promote understanding and 
learning. This requires a necessary supportive infrastructure (Sanderson, 2001) 
that can build capacities to critically reflect, engage in active dialogue, undertake 
sound research, and action plan to ensure that required changes are put into 
effect. It is questionable whether ser- vice level agreement style monitoring can 
serve to engender or encourage active learning for change.

Taken together, the experience in Scotland suggests that there is a need for 
a more sensitive performance tool that takes into account Boyne’s (2002) 
additional dimensions for organizational performance and integrates this with 
a wider culture of learning and multistakeholder accountability in terms of 
values, outputs, out- comes, impacts, and expectations met. In effect, there is 
a normative imperative to devise an appropriate holistic evaluative framework. 
The contractual bout is not yet over.
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Epilogue
The research problem that this book set out to address was the contradictions and 
tensions facing statutory land use planning system in the UK. Experience and 
practice suggests that planning provides an important part of the institutional 
and organisational frame within which land use and development is regulated 
and managed in the wider public interest. The public interest is an elusive and 
contested concept – and one that has morphed over time as a consequence of 
the private property rights paradigms that have prevailed – and involves scalar 
dimensions. National, regional, local and even site specific public interests can 
hold and contest decision making. Each is socially constructed and carries 
with them differentiated understandings and expectations of the land question, 
of statutory land use planning system and what is understood as the public 
interest. Given the over-arching paradigm tends to be the articulation of private 
property then this has proved to be a bruising context for statutory land use 
planning system – as it seeks to balance the different interests involved. 

This position is highly complicated. Experience and practice suggests that 
statutory land use planning system has benefitted society. Land uses, property 
development, the provision of housing, retailing and commercial space, 
industrial infrastructure and the use of land for recreational and conservation 
purposes have been secured in a way that enhances society’s well-being and 
quality of life. In simple terms, statutory land use planning system does its job. 
It secures the outputs and outcomes expected of it. Basic infrastructure has 
been laid out, community facilities provided for, improved accessibility and 
connectivity ensured between communities of interest, place and identities, and 
higher standards of construction executed. Given the febrile nature of change, 
however, the processes and decisions by the planning system are contested. This 
is a profound area. The political nature of the land question – in terms of power, 
influence, the spectrum of gainers and losers – together with the financial 
potential of land and property development – renders the role of statutory land 
use planning system a complex and sensitive one. There is much to gain and lose 
in society at large and specific communities and localities from the outcomes 
of the statutory land use planning system. It is once a technocratic activity and 
responsibility of government and a democratic function of that government.

Why is it then that the statutory land use planning system should be the subject 
of so much criticism and vehemence? The antagonism to statutory land use 
planning system emanates from a wide array of protagonists, including builders 
and property developers, think tanks, politicians, communities, environmental 
groups and other vested interests. Planning is at once misunderstood and vilified 
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yet it has played, does play and has a progressive role to play in light of the future 
conditions facing the UK. Over and above the criticism there is the practical 
contestation regarding the spirit and purpose of the statutory land use planning 
system. This context means that the work of the statutory land use planning 
system is nearly always polarized with respect to the preparation of development 
plans, its regulation through development management, enforcement, the 
devising of strategic planning policy priorities and its relationship to other areas 
of the public sector domain. In intellectual terms there is a constant battle for 
idea and in terms of practice statutory land use planning system operates in an 
adversarial context with different communities of interest or place or identity 
seeking to capture the deliberations of the planning process – including some 
notable interfaces such as conservation versus development, builders versus 
local communities, energy companies versus local authorities, environmental 
bodies against planning authorities, and even the proposed designation of areas 
of high quality are resisted by farming and fishing interests.

This study has suggested that a deeper understanding for this stand-off in the 
planning domain may be traced to its changing provenance. In effect, conflicts 
and tensions over statutory land use planning system are conducted within very 
confined, myopic and instrumental terms. There is little attempt to appreciate a 
more enlightened and transformational understanding of the role of statutory 
land use planning system in a rapidly changing modern society. The provenance 
of planning refers to its very origins, its achievements in specific contexts, 
its maturation according to experience and new circumstances, its external 
working environment and its internal modus operandi. Provenance includes the 
broader ideological changes in which planning operates, the shifting political 
priorities, the attitudes to, and expectations of, planning, its embedded values 
associated with an understanding of the public interest, the wider political and 
power play turbulence in which planning is caught and, even, the ways in which 
planning is addressed in the media. 

This study has argued that a failure to appreciate the deeper provenance of 
planning has led to the gladiatorial nature of debates about planning, the political 
positions taken regarding its perceived role, the ideologically infused criticism 
of its work and the business infused advocacy for alternative market based 
positions. Three determining factors were identified. First, understandings of 
the very land question itself have been obscured by a failure to appreciate its 
importance in society. The land resource is now viewed as a market commodity 
and its inherent cultures and histories have been forgotten. Land is viewed as a 
vehicle for speculative development and financial gain rather than as a common 
asset with wider societal values. Thus, even when the intellectual rationale for 
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statutory land use planning is asserted as serving, or seeking to secure the public 
interest, the private metrics predominate. Statutory land use planning has then 
had to operate in a defensive manner. 

Second, the external conditions in which the land question has been addressed 
and the context in which the statutory land use planning system operates have 
changed. In general terms, the genesis of the UK planning system took place in 
the post war recovery phase when active reflation of the economy was in train. 
The early work of the planning system and its achievements was conducted in 
the context of public sector expenditure, a post war boom and investment in 
the necessary infrastructure. Moreover, that early phase of the statutory land 
use planning system involved expectations that growth would continue. In 
other words, planning as a regulatory means of securing the public interest was 
broadly accepted. Driving these circumstances was a social democratic milieu 
which was sympathetic to active intervention and planning regulation. From the 
late 1970s, however, there has been a general tendency to economic downturns, 
contraction in public expenditures and an ideological turn to neo-liberal values. 
This latter point is critical as it is distrustful of government intervention and 
planning and more minded to promote the interests of business and private 
property. Certainly this transformation in context is exemplified by the market 
infused thank tanks which advocate a small state and more simplified planning. 
This is predicated on a support for private interests rather than a notion of a 
broader public interest – of government failure as opposed to market failure.

Finally, and reflecting these powerful exogenous contextual changes the internal 
practices of the statutory land use planning system have changed. The focus 
and lexicon of planning has shifted from growth, regulation and investment in 
infrastructure, for example, to agendas around regeneration – at regional, sub 
regional and local scales. This has created a variation in planning practice – in 
some instances there is a tendency to focus on process. As statutory land use 
planning comes under increased criticism it becomes more defensive. Over and 
above these features, devolution has encouraged experimentation in different 
ways – in each case seeking to respond to the prevailing conditions in each 
devolved state.

This book has highlighted two aspects of these foundational changes – relating 
to forms of strategic planning and the turn to contracts in statutory land use 
planning. Importantly both have been affected in different ways by the external 
influences on the land question arising from economic circumstances and 
ideology. The principal focus is on Scotland where devolution has encouraged a 
progressive attempt to nurture its established strategic provenance, to innovate 
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around a new proportional planning system which incorporates a National 
Planning Framework to secure greater consistency and certainty in investment, 
infrastructure and decision making, and in exploring new ways of partnership 
working with private interests in land development to ensure the public interest.

What does the evidence suggest? The papers report on research conducted to 
explore these questions and offer empirical insights into the tensions involved. 
The research methods on which the papers are based vary according to the 
research question, the time and the issue. The central questions hinge on whether 
the general erosion of strategic thinking and the move to contractualism in 
planning are part of the problem or indeed offer a potential way forward? 

First, the empirical evidence which draws on Ireland shows that the strategic 
planning approach is continuing to evolve. In practical terms, a strategic 
dimension is being eroded in the face of economic conditions and perceived 
pre-requisites to create new growth and recovery. Yet, the broader geo-political 
context has encouraged an attempt to devise a new strategic planning agenda 
across the two territorial and constitutional jurisdictions on the island of 
Ireland. This is an ambitious statement of intent as the ambition involves 
reconciling strategic planning across two different cultures and practices and 
managing the sensitive issues of the border regions. Significantly, the case for a 
strategic approach is acknowledged – notwithstanding the practical challenges 
of securing convergence, greater competitiveness and policy coordination, and 
enabling efficient infrastructure provision and shared services across space. This 
has to take account of the provenance of strategic deficits in both jurisdictions, 
devising a common template and then innovating around a shared agenda. 
Elsewhere, and as in Scotland, there is a long established provenance of strategic 
planning. The National Planning Framework builds on experience in regional 
strategic planning across city regions, rural areas and the Highlands and Islands. 
A new land use planning system is based on a proportional planning hierarchy 
which incorporates contractualised relations between private developers, 
communities and planning authorities. The use of Pre Application Discussions, 
stronger enforcement and the national planning priorities offering a strategic 
framework to public and private interests is an important development in terms 
of Scotland’s planning provenance. 

Second, the emergence of contractualism in land use planning contexts is 
recognised as a way of ensuring greater communication and understanding 
of the role of planning and its responsibilities with respect to ensuring a 
public interest element in local projects. The empirical research in Edinburgh 
in particular suggests a concept of soft contractualism to promote greater 
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collegiality in intervention. This is seen as promoting better relations between 
land use planning and land and property development or the balance between 
private and public interests. This approach is conceptualised as a form of public 
diplomacy and is explored in the context of the Edinburgh Concordat. It suggests 
progressive attempts to cultivate new understandings in private sector domains 
and in terms of enabling effective community benefits realised. 

What lessons may be gleaned from this approach? First, both strategic planning 
and contractualism are products of the new economic context, the ideology, the 
confused social construction of the land question and the ways planning has 
matured over time. There has been a move away from strategic planning in favour 
of (or deference to) market forces. Privatization of infrastructure provision has 
also focused on individual site development contradicting a broader strategic 
perspective. Contractualism has emerged as a business influenced approach to 
manage decision making. Yet in both instances the conditions are creating the 
arguments that justify innovative strategic planning (as in Ireland and Scotland) 
and devising a softer approach to ensuring a more informed understanding of 
the relationship between private and public interests. 

Finally, and as a general observation, the critiques of statutory land use planning 
have created a sense of denial. Land use planning tends not to acknowledge 
the realities of the divided world we live in, the uneven economic geography, 
the inequalities and the impact of time. Planning and its political elements 
need to be more honest about its spirit and purpose and more hard-nosed 
about its intentions. The evidence relating to strategic planning and soft 
contracts examined in this book suggest that are new ways forward. In terms of 
provenance, the statutory land use planning system (indeed state interventions 
generally) do not acknowledge past failings – whether in terms of regional 
policy to promote greater geographical convergence in relative economic 
performance, urban regeneration, dysfunctional infrastructure provision or the 
impact of statutory land use planning system decisions. Little attention is spent 
thinking why this should be the case and whether there is an appropriate fit 
between the design of the planning instrument and the context. Provenance 
is all important in this way of thinking. What may have been appropriate may 
not be now. As a consequence, planning does not consider radical alternatives 
– there is an embedded path dependency. There is a default position of securing 
modest or minor iterations of what went before or even the reprise of earlier 
interventions which may not have been appropriate. Why is this important? 
In the future, the statutory land use planning system will be operating in even 
more extreme contexts with respect to contested economic stability, natural 
resource availability, energy security, a marked unevenness in economic, social, 
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environmental and political terms. Decisions will need to be strategically and 
with an emphasis on outcome and be alert to the trade-offs involved. A more 
informed appreciation of provenance and time may enable the move to devising 
more appropriate comprehensive long term strategies which deliberately seek to 
serve a broader public interest. 
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Summary
This dissertation represents an attempt to understand the changing nature of 
land use planning in a very uncertain and complex world. Land use planning is 
itself a deliberate attempt to manage, through regulation and forward thinking, 
the way in which a principal resource – land – is used and developed in the 
wider public or societal interest. Why should this be? First, the land resource is 
a basic factor of production along with capital and labour (in its most simplest 
articulation) which combine as building blocks to create modern economies, 
social and community well-being and allow for growth and development. Yet, 
second, the land resource (including the wider ecological environment and its 
natural resources) is far more than a driver of the economy. Land carries with it 
intrinsic, mystical and powerful values around its history, its associated cultures 
and its foundations for communities. Third, land is highly vulnerable in terms 
of its fixed absolute supply, its contested relative supply for different uses, its 
location, health and potential. It is a highly political resource – and carries with 
it power, privilege and influence. 

This dissertation uses the concept of provenance to understand the nature of 
the land question, such as its ownership, tenure, use and development, and 
the changing meanings or social constructions through time. Provenance 
involves the importance of the passage of time, the history of ideas, the iteration 
and maturation of ideas, and the ways in which specific measures carry with 
them deeply embedded values, assumptions and metrics which then exposed 
to changing contexts. Provenance captures the essence of time, experiential 
learning, maturation and rejection of ideas and changing contexts in which land 
use planning operates. The complexity of these factors is vividly evident – but 
often overlooked – with respect to the land question. 

The importance of land cannot be over-estimated and it is the primary reason 
why societies in various ways seek to put into place the appropriate institutional 
and organisational arrangements to ensure the land resource is used in the best 
interests of all. This is secured through the land use planning system. Given the 
fundamental importance of land – and then by extension the significance of 
land use planning – this dissertation explores certain facets of the provenance 
of land use planning – the regulatory arrangements put in place to ensure that 
land is efficiently and equitably used.

Aim and overall research question
The aim of this study is to unpack the exogenous and endogenous changes in 
land use planning practices in order to explain why contemporary planning 
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How have exogenous and endogenous changes in land use planning 
practices caused planning is so exposed to negative critique?

Based on applied research into different facets of land use planning over three 
plus decades – including national, regional and local foci – the dissertation 
argues that the answer is multi-layered. It suggests three broad processes 
merit explanation.  First, it points to the external conditions in which land use 
planning operates. In particular current economic, ideological and political 
circumstances are creating the conditions in which the criticisms can be made 
about the efficiency and effectiveness of the planning system. Second, these 
contexts are having differentiated effects on planning and this has resulted 
in an erosion of a strategic perspective in planning. This then – in a second 
twist - itself contributes to inconsistency and uncertainty in decision making 
for both the public and private sectors. Third, the new context has encouraged 
new forms of planning to be explored. A turn to contractualism is an example 
and this appears to offer an alternative to regulation through land use planning.

Two facets of provenance
The chapters 2-9 explore two representative facets of provenance –strategic 
planning and the turn to contractualism in planning and governance. The 
chapters report on research conducted to explore these questions and offer 
empirical insights into the tensions involved. The research methods on which 
the chapters are based vary according to the research question, the time and 
the issue. The central questions hinge on whether the move away from strategic 
thinking and the move to contractualism in planning are part of the problem or 
indeed offer a potential way forward?

Chapter 2 examines the nature of spatial planning as it was evolving generically 
but with a focus on the thinking around the public interest in the Republic of 
Ireland. The intellectual driver was the work of Judt (2010) who had argued that 
society needed a new theorisation and conceptualisation of the public interest 
concept. In effect, the chapter reviewed land use planning practices together 
with its spatial planning form and argued the case to re-craft the regulatory 
framework to secure the public interest in spaces and places – particularly in the 
divided context of the island of Ireland. The emphasis on the strategic deficits 
in spatial planning created by the regressive conditions in which is operated is a 
major theme at the present time. 

experiences such sustained opprobrium, criticism and censure. The overall 
research question is:
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The notion of innovation around strategic planning perspective in planning 
is explored in Chapter 3 with respect to the introduction of a new strategic 
planning approach in Scotland – the National Planning Framework. This rests 
on a proportional planning hierarchy which incorporates contractualised 
relations between private developers, communities and planning authorities. 
The use of Pre Application Discussions, stronger enforcement and the national 
planning priorities offering a strategic framework to public and private interests 
is an important development in terms of Scotland’s planning provenance. 

Chapter 4 considers the alternative viewpoint where there is evidence of a 
strategic deficit emerging in the context of regeneration. Pointing to the radically 
changed financial and economic context this chapter explores the notion of scale 
as part of the erosion of strategic approaches in urban and regional contexts. 
This parallels the arguments relating to land use planning. Drawing on research 
evidence as to the differentiated nature of regeneration across a devolved UK 
it argued the case to address the strategic deficit through a devolved, scalar 
sensitive, focused and integrated framework to urban regeneration – in effect 
the devising of a more strategic area based planning approach.

In contrast, Chapter 5 returns to the island of Ireland as a case study. Here, the 
strategic planning agenda is compounded by two territorial and constitutional 
jurisdictions. This specific context creates two challenges – on the one hand 
reconciling strategic planning across two different cultures and practices; and 
on the other hand, addressing the sharp end of the interface – the border – 
between the two jurisdictions. In these circumstances, planning has to 
reconcile normative agendas to secure convergence, sustain competitiveness, 
achieve policy coordination, and efficient infrastructure provision and shared 
services across space. This has to take account of any strategic deficits in either 
jurisdiction, devise a common template and then innovate around a shared 
agenda.

In considering the future and the potential of strategic thinking Chapter 6 
explores the potential of a strategic approach incorporating new contractualised 
understandings could serve the longer term purposes of resilience in a new world 
of resource shortages, natural environmental vulnerabilities and uncertainties. 
This points to the potential of a new understanding of planning to assert a public 
interest in circumstances where private interests appear impotent.

Chapter 7 explores the concept of soft contractualism in the context of 
planning and land and property development relations. Locating the turn to 
contractualised relations in the public sector in wider public sector reforms, 
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devolution and the greater sensitivity to experimentation in planning forms the 
chapter critically explores the new approaches to promote greater collegiality 
in intervention. This is seen as promoting better relations between land use 
planning and land and property development or the balance between private 
and public interests. 

This approach is conceptualised as a form of public diplomacy and is explored 
in the context of the Edinburgh Concordat in Chapter 8 which provides a more 
detailed analysis of the case study in terms of the cultivation of new public-
private behaviors and attitudes so that effective community benefits might 
be secured. Through a critical discussion of condordatory and associated 
processing (or performance) agreements, the chapter seeks to contribute to 
emergent understandings of ‘cultural change’ in public-private relationships in 
planning and development. This is an attempt to theorise the potential of this 
new approach to enabling the public interest in private property contexts. 

Chapter 9 then considers the contractual approach as applied in alternative 
settings – the Business Improvement District experiment. This forms part of 
a broader neo-liberal political economy which, on the one hand, promotes 
greater business engagement in public policy and, on the other, invokes the 
parallel modernization of the public sector. In Scotland, the BID model has 
been implemented in a variety of sub-municipal governmental and governance 
contexts. The chapter offers an international comparative experience of the 
embryonic performance management regime for BIDs and presents a theoretical 
conceptualisation of the emergent thinking. Attention is paid to the policing, 
satisficing and maximizing imperatives of the BID concept in relation to the 
imperatives of learning and democratic accountability. It considers the use of 
contractual baseline service level agreements as mechanisms to ensure that 
public bodies maintain the standards to which they are committed. It questions 
the extent to which additionality for BID stakeholders is measured. It concludes 
by highlighting the deficiencies in this nascent evaluative regime – in effect a 
limit to contractualism as a planning tool.

Conclusion
In conclusion, the dissertation suggests that prevailing economic, ideological 
and political circumstances are creating the conditions in which the land 
question is misunderstood, ignored and taken for granted. Further, this malaise 
extends to the spirit and purpose of the land use planning involving a campaign 
of criticism and the advocacy of business infused alternatives. It is clear that 
this serves to undermine the provenance of the planning system in terms of 
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the negative impacts on its traditions, experiences and public interest values, its 
formal institutions and organisations, its governance and the actual operation 
of planning on the ground. It is also argued that the new moral economy is 
creating differentiated effects – as is suggested is the case in the context of 
strategic planning - and new forms of contractual relations in planning. This 
creates a set of new questions around the differentiated outcomes and practices 
of the new private property economy for strategic planning and new contractual 
working in planning. 
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Samenvatting
Dit proefschrift beoogt de veranderende aard van ruimtelijke planning in 
een zeer onzekere en complexe wereld te begrijpen. Ruimtelijke planning 
is gericht op regulering van het gebruik en de ontwikkeling van grond, een 
van de belangrijkste natuurlijke hulpbronnen, vanuit een breder publiek en 
maatschappelijk belang.

Waarom bestaat ruimtelijke planning? Ten eerste is grond een fundamentele 
productiefactor, naast kapitaal en arbeid (in de meest eenvoudige benadering). 
Tezamen vormen deze drie productiefactoren de bouwstenen voor de moderne 
economie en het sociaal en maatschappelijke welzijn, terwijl ze ook bijdragen 
aan groei en ontwikkeling. Echter grond, inclusief de bredere ecologische 
omgeving met de natuurlijke hulpbronnen, is veel meer dan een motor van de 
economie. Gronden worden namelijk ten tweede geassocieerd met intrinsieke, 
mystieke en krachtige waarden rondom hun historie, cultuur en hun rol in 
het ontstaan van gemeenschappen. Ten derde is grond kwestbaar gezien het 
gefixeerde absolute aanbod, het omstreden relatieve aanbod voor verschillende 
toepassingen, de locatie, de kwaliteit en de mogelijkheden. Grond is een zeer 
politieke natuurlijke hulpbron gezien de macht, het voorrecht en de invloed die 
het met zich meebrengt.

Dit proefschrift maakt gebruik van het concept van provenance om inzicht 
te krijgen in hoe het grondvraagstuk door de tijd heen verandert, waarbij 
eigendom, eigendomsrecht, gebruik en ontwikkeling centraal staan, inclusief de 
veranderende betekenissen of veranderingen als gevolg van gewijzigde sociale 
constructies.

Provenance draait om het belang van het verstrijken van de tijd, de geschiedenis 
van ideeën, de iteratie en rijping van ideeën, en de manieren waarop specifieke 
maatregelen ingebedde waarden, veronderstellingen en maatstaven met zich 
meedragen die vervolgens worden blootgesteld aan veranderende contexten. 
Provenance omvat de essentie van tijd, ervaringsleren, rijping en afwijzing van 
ideeën en veranderende contexten waarin ruimtelijke planning werkzaam is. De 
complexiteit van deze factoren is evident maar wordt vaak over het hoofd gezien 
met betrekking tot het grondvraagstuk.

Het belang van grond kan niet overschat worden. Het is de voornaamste reden 
waarom een samenleving institutionele en organisatorische maatregelen neemt 
– en voortdurend zoekt naar nieuwe maatregelen – om ervoor te zorgen dat 
deze natuurlijke hulpbron gebruikt wordt in het belang van iedereen. Door 



218

PROVENANCE, PLANNING AND NEW PARAMETERS

ruimtelijke planning wordt dit algemeen belang gewaarborgd. Gezien het 
fundamentele belang van grond – en in het verlengde daarvan de betekenis 
van ruimtelijke planning – onderzoekt dit proefschrift enkele aspecten van de 
provenance van ruimtelijke planning planning: de regulerende maatregelen die 
worden getroffen om gronden efficiënt en eerlijk te gebruiken.

Doel en centrale onderzoeksvraag
Het doel van deze studie is om de exogene en endogene veranderingen in de 
ruimtelijke planning te ontrafelen om zo te verklaren waarom hedendaagse 
planningspraktijken onderwerp zijn van aanhoudende kritiek, smaad en 
voortdurende afkeuring. De centrale onderzoeksvraag is:

Hoe hebben exogene en endogene veranderingen in de praktijken van 
ruimtelijke planning ertoe geleid dat planning voortdurend wordt 
blootgesteld aan negatieve kritiek?

Gebaseerd op 30 jaar toegepast onderzoek naar verschillende aspecten van 
ruimtelijke planning – met aandacht voor het nationale, regionale en lokale 
niveau – wordt in dit proefschrift betoogd dat het antwoord gelaagd is omdat er 
sprake is van drie brede processen die tegelijkertijd plaatsvinden. Ten eerste zijn 
externe omstandigheden belangrijk voor ruimtelijke planning. In het bijzonder 
scheppen de huidige economische, ideologische en politieke omstandigheden 
de condities waaronder kritiek kan ontstaan over de efficiëntie en effectiviteit 
van het planningssysteem. Ten tweede zijn er de bredere contextuele 
veranderingen die gedifferentieerde effecten op planning hebben. Dit boek gaat 
met name in op de erosie van een strategisch planningsperspectief. Op haar 
beurt leidt dit tot inconsistentie en onzekerheid in zowel publieke als private 
besluitvormingsprocessen. Ten derde heeft de nieuwe context ertoe geleid 
dat nieuwe vormen van planning verkend worden, zoals de opkomst van het 
contractualisme dat een alternatief voor regulering via ruimtelijke planning lijkt 
te bieden.

Twee aspecten van provenance
De hoofdstukken 2-9 verkennen twee representatieve aspecten van provenance: 
1) strategische planning en 2) de opkomst van het contractualisme in planning 
en governance. 

De hoofdstukken laten bevindingen van onderzoek zien dat is uitgevoerd om 
bovenstaande vraag te verkennnen. De empirische bevindingen bieden inzicht 
in de beschreven spanning. De onderzoeksmethoden, zoals gebruikt in het 
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onderzoek van de hoofdstukken, verschillen afhankelijk van de vraagstelling, 
de tijd en het vraagstuk. De centrale vragen hangen samen met de vraag of de 
beweging weg van strategisch denken en de opkomst van het contractualisme 
in planning een deel van het probleem zijn of juist het begin van een oplossing. 

Hoofdstuk 2 stelt de aard van ruimtelijke ordening centraal. Ingegaan wordt op 
hoe ruimtelijke ordening zich in het algemeen heeft ontwikkeld, maar daarnaast 
ligt de focus in het bijzonder op het denken over het algemene belang in de 
Republiek Ierland. De intellectuele drijfveer voor dit onderzoek was het werk 
van Judt (2010) die betoogde dat de samenleving behoefte heeft aan nieuwe 
theorievorming en conceptualisering van het begrip algemeen belang. In het 
hoofdstuk worden praktijken van ruimtelijke planning tezamen met doelen 
vanuit ruimtelijke ordening beoordeeld. Er wordt betoogd dat het nodig is 
om het regelgevend kader te herontwikkelen om zo het algemeen belang voor 
ruimte en plekken veilig te stellen, met name in de verdeelde context van het 
eiland Ierland (de Republiek Ierland plus Noord-Ierland). De nadruk ligt op het 
feit dat de strategische tekorten in de ruimtelijke ordening zijn veroorzaakt door 
de regressieve omstandigheden waarin planning momenteel plaatsvindt. 

Het begrip innovatie in relatie tot het strategische planning perspectief in 
ruimtelijke planning wordt onderzocht in hoofdstuk 3. De invoering van een 
nieuwe strategische planning benadering in Schotland – het Nationale Planning 
Framework – staat daarbij centraal. Dit framework is gebaseerd op een 
proportionele planningshiërarchie waarbij contractuele relaties tussen private 
ontwikkelaars, burgers en buurten en overheden een rol spelen. Het gebruik van 
zogenaamde Pre Application Discussions, sterkere handhaving en de nationale 
planningsprioriteiten die als strategisch kader voor publieke en private belangen 
dienen, is een belangrijke ontwikkeling op het gebied van Schotse planning 
provenance.

Hoofdstuk 4 start vanuit een ander perspectief, namelijk dat er sprake is van 
een strategisch tekort in relatie tot herstructuring(sbeleid). Wijzend op de 
radicaal veranderde financiële en economische context gaat dit hoofdstuk in 
op de notie van schaal als onderdeel van de erosie van de strategische aanpak 
in de stedelijke en regionale context. Dit loopt parallel met de argumenten met 
betrekking tot ruimtelijke planning. Gebaseerd op onderzoeksbevindingen over 
het gedifferentieerde karakter van herstructurering in het gedecentraliseerde 
Verenigd Koninkrijk wordt betoogd dat het belangrijk is om het strategische 
tekort op te heffen door middel van een gedecentraliseerd, schaalgevoelig, 
gericht en geïntegreerd kader van stedelijke herstructurering. Er wordt gepleit 
voor een meer strategische gebiedsgerichte aanpak.
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In hoofdstuk 5 wordt teruggekeerd naar het eiland Ierland als casestudie. 
Hier wordt de strategische planning agenda bemoeilijkt doordat er sprake is 
van twee territoriale en constitutionele jurisdicties. Deze specifieke context 
creëert twee uitdagingen: aan de ene kant beoogt strategische planning twee 
verschillende culturen en praktijken te verbinden, terwijl het tegelijkertijd het 
grootste pijnpunt – de grens tussen Ierland en Noord-Ierland – benadrukt. 
In deze omstandigheden moet planning zowel de normatieve agenda’s voor 
convergentie verbinden, als het concurrentievermogen ondersteunen, als ook 
coördinatie van het beleid bereiken en tot slot tegelijkertijd voorzien in efficiënte 
infrastructuur en voorzieningen door het land heen. Hierbij moet rekening 
worden gehouden met eventuele strategische tekorten in elk van de jurisdicties, 
terwijl tegelijkertijd een gemeenschappelijk model bedacht moet worden om te 
kunnen komen tot een gedeelde en gezamenlijke agenda. 

Ingaand op de toekomst en potentie van strategisch denken onderzoekt hoofdstuk 
6 de mogelijkheden om door middel van contracten tot een strategische aanpak 
te komen waarbij lange termijn doelen van resilience tot stand kunnen komen 
ondanks schaarste van hulpbronnen, milieukwetsbaarheden en onzekerheden. 
Dit verwijst naar een andere vorm van planning om het algemeen belang te 
beschermen in een omgeving waarin particuliere belangen zich in toenemende 
mate doen gelden. 

Hoofdstuk 7 verkent het concept van soft contractualisme in relatie tot 
ruimtelijke planning en grond- en vastgoedontwikkeling. Het hoofdstuk plaatst 
de contractuele relaties in de publieke sector in de bredere context van de 
hervorming van de overheidssector, de inzet op decentralisatie en de grotere 
gevoeligheid voor experimenten in planning. Er wordt kritisch gekeken naar 
nieuwe benaderingen die beogen collegialiteit bij interventies te bevorderen. 
Dit wordt gezien als het stimuleren van een betere relatie tussen ruimtelijke 
ordening en grond- en vastgoedontwikkeling en het versterken van de balans 
tussen private en publieke belangen.

Deze aanpak wordt in hoofdstuk acht over het onderzoek naar de Edinburgh 
Convenant uitgewerkt als een vorm van publieke diplomatie. De gedetailleerde 
analyse van de casestudie laat zien hoe deze nieuwe vorm van publiek-privaat 
handelen met het oog op effectieve voordelen voor de samenleving kan worden 
veiliggesteld. Door middel van een kritische bespreking van hoe het convenant 
werkt en wordt uitgevoerd, draagt het hoofdstuk bij aan het opkomende begrip 
van ‘culturele verandering’ in publiek-private verhoudingen in planning en 
ontwikkeling. Dit is een poging tot theorievorming over de potentie van deze 
nieuwe aanpak waarbij het algemeen belang zijn plek krijgt in de context van 
privaat eigendom. 
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Vervolgens wordt in hoofdstuk 9 ingegaan op een experiment met een 
alternatieve contractuele benadering: Business Improvement Districts (BID). 
BIDs zijn onderdeel van een bredere neoliberale politieke economie, waarbij 
enerzijds gepleit wordt voor meer betrokkenheid van bedrijven in het 
overheidsbeleid en, anderzijds, een beroep gedaan wordt op de gelijktijdige 
modernisering van de publieke sector. In Schotland is het BID-model 
geïmplementeerd door verschillende (sub)lokale overheden. Het hoofdstuk 
presenteert een internationale vergelijking van hoe de BID-benadering werkt 
en in hoeverre het werkt. Daarnaast biedt het hoofdstuk een theoretische 
conceptualisering van het opkomende contractuele denken. Aandacht wordt 
besteed aan handhaving, randvoorwaarden en vereisten van BIDs in relatie 
tot democratische verantwoording en de potentie om ervan te leren. In het 
hoofdstuk wordt gesteld dat het gebruik van contractuele minimumeisen voor 
voorzieningen overheden de garantie geven dat de minimumnormen voor 
voorzieningen tenminste gehaald worden. Verder worden vragen opgeroepen 
hoe meerwaarde voor BID-stakeholders wordt gemeten. Het hoofdstuk besluit 
met het voor het voetlicht brengen van tekortkomingen van dit opkomende 
BID-regime en laat zien waar de grenzen van contractualisme als planningstool 
liggen.

Conclusie
De bevindingen in deze studie suggereren dat de vigerende economische, 
ideologische en politieke omstandigheden een situatie creëren waarin de 
planning van grondgebruik verkeerd wordt begrepen of juist genegeerd en 
als vanzelfsprekend gezien. Dit leidt er zelfs toe dat de idee en het doel van 
ruimtelijke splanning sterk bekritiseerd wordt, terwijl meer privaatgerichte 
alternatieven steeds meer support krijgen. Hiermee wordt getracht de 
provenance van het planningssysteem te ondermijnen in termen van negatieve 
gevolgen voor de planningstraditie, -ervaringen en de waarde die aan het 
algemeen belang wordt gehecht, maar ook gericht tegen de formele instituties en 
organisaties, de governance en de feitelijke werking van planning. In dit boek is 
eveneens aangevoerd dat de nieuwe morele economie gedifferentieerde effecten 
creëert, zoals nu gebeurt rondom strategische planning en bij de nieuwe meer 
contractuele vormen van planning. Het boek besluit met de opmerking dat 
deze gedifferentieerde resultaten en de praktijken van de nieuwe particuliere 
eigendomseconomie leiden tot een reeks nieuwe onderzoeksvragen voor 
strategische planning en nieuwe contractuele planningsvormen.







Land is a fundamental factor of production – being more 
than simply an economic commodity – it is a complex 
concept invoking community, cultural, historical, 
psychological and political characteristics. Land use 
planning has developed as an important element of 
the land question as a means by which society seeks 
to regulate development in order to ensure order 
and balance in the use of land. This involves delicate 
relations between state-market- civil society and rests 
on a fulcrum between private property and the public 
interest. Yet land use planning has been censured and 
criticised for some considerable time. The aim of this 
study is to unpack the exogenous and endogenous 
changes in land use planning practices in order to 
explain why contemporary planning experiences 
such sustained criticism and censure. It employs the 
concept of provenance to understand why such an 
essential part of the social framework has been so 
vilified.	Provenance	is	taken	as	a	combination	of	the	
origins of land use planning, its original contexts and 
ambitions, its maturing practices over time, evolving 
social construction and expectations, changing ideas 
and shifting property and power interests in land 
together with the effects of time. Provenance offers 
a way of understanding the tensions now evident in 
what is an axiom of a modern economy and society. It 
concludes by suggesting that the effects of ideology, 
economic restructuring and associated economic 
geographies and the changing social constructions 
of planning practice and the public interest are 
having a variegated impact on planning. It explores 
this differentiation through empirical research into 
strategic planning and the turn to contractualism to 
explain the changing nature of planning’s provenance.
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