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SUMMARY

The aim of this PhD project is to develop an understanding of how strategic spatial planning
is expressed and delivered as a specific mode of governance, in response to the particular
challenges facing Europe’s second-tier cities. It is concerned with how planning, as a
particular form of public policy and a form of governance-in-action, materialises at certain
spatial scales and how it is influencing patterns of territorial development. In addition, the
research interrogates the ways in which planning practice applies its basic principles
through planning policy, decision making, and by exploring the normative basis of the

profession’s activities.

The connecting theme relates to an interest in how planning is governed, how it is
expressed as a specific mode of governance in urban settings and how decision-making
around planning projects navigates through a variety of social, political and economic
filters. These phenomena are explored in this thesis using a series of thematic empirical
pieces, which relate broadly to the field of strategic spatial planning at city-
region/metropolitan level. The PhD is presented as a series of discrete articles, submitted
under University regulations as a publication-based thesis. These essays are concerned
primarily with developing insights into the nature of contemporary strategic spatial
planning and place-making as a mode of governance. The empirical work, which uses
episodes of strategic spatial planning in Ireland and Cork as a master case study framework,

addresses four core themes.

Firstly, it confronts the issue of central-local dynamics as part of strategic spatial planning
at the national scale, using the experiences of Ireland’s second-tier cities as part of the
national spatial planning agenda. Secondly, it is concerned with understanding how
strategic spatial planning frames policy and practice for metropolitan areas and the way in
which it operates as a framework for articulating urban governance strategies. The third
theme explores the transformative capacity of strategic spatial planning as an instrument
for the promotion of sustainable development practices. The fourth theme addresses
methodological concerns around the particular challenges associated with scholarly inquiry

within the realm of strategic spatial planning.



The thesis outlines four sets of main findings relating to the core themes, which in different

ways characterise the nature of change in strategic spatial planning in Ireland.

First, there has been an important shift towards place-based approaches under Ireland’s
national planning regime, whereby the city/metropolitan region emerges as a spatial unit
with the potential to integrate a variety of spatial and sectoral policy strands. This however
has not created new territorial governance patterns or a rescaling of power within the state
and around city-regions. Although the case of Cork presents a case whereby strategic
spatial planning has emerged as a clearly recognisable form of territorial management with
distinctive governance dimensions, this proves to be an exceptional case. The move
towards placed-based spatial strategies in Ireland has been limited to new frames of
reference rather than new forms of governance, and place-based spatial strategies largely
emerged within the soft spaces of governance. The research has established an absence of
clarity about governance needs at the city-region and metropolitan scales, particularly at

the second-tier city level.

Second, the analysis of these episodes of spatial planning illustrates the dynamic nature of
governance as part of a rapidly evolving economic and social global order, which is
characterised by flexibility, speed and innovation. Conversely, these episodes also illustrate
the stability of established institutional and administrative structures and norms, and a
degree of resistance to those emerging governance changes - particularly those expressed
at the regional and metropolitan scales. In the absence of strong sub-regional or
metropolitan governance structures, the rollout of spatial strategies at this scale in
Ireland’s second-tier cities was generally fragmentary and the kind of unified territorial,
placed-based approach advocated in the National Spatial Strategy (NSS) never materialised.
However, Cork exists as a particular exception in this regard; its experiences reflect a
restructuring and rescaling of planning at metropolitan and sub-regional levels, where a
mix of top-down and bottom-up forces are combining to produce a semi-formalised, non-

statutory planning regime.

Third, the analysis of the post- NSS landscape in Ireland demonstrates clearly the
limitations of strategic spatial planning as a transformative framework, with evidence of a
divergence of economic and settlement patterns - with long-term sustainability

implications. Recent experiences in Ireland’s key gateway cities would suggest that



although the ‘soft spaces of governance’ are a necessary feature of the urban decision-
making landscape, they are not conducive to making hard decisions. However, the kinds of
strategic planning initiatives deployed in Cork certainly resonate with the concept of
transformative practice as outlined in the planning literature. The rail strategy, for example,
can be interpreted as an attempt to transform completely the economic and environmental
trajectory of development in the city-region, using a series of arguments around
environmental and social quality based on what can be considered a grand place-making
concept. However, such projects are unlikely to acquire socio-spatial transformative
characteristics unless established modes of governance are moderated and if public policy
considers more actively the political-institutional landscape in which these efforts are

situated.

Fourth, in the examination of national and sub-regional episodes of strategic spatial
planning in Ireland, which evolved over the course of the four essays, it was necessary to
adapt and extend the methodological framework. This involved extending the empirical
investigations beyond the confines of an instrumentalist perspective, and engaging in a
more comprehensive analysis of governance narratives. The research also relied on a mixed
conformance-performance analytical mode of inquiry, based on the ‘Dutch model’ of
planning assessment. Because of the complex and stratified research terrain, the analysis
combined an instrumentalist conformance-based analysis with an assessment of its
performance as mode of strategic spatial planning in practice. The evolution of analysis
during the research process would suggest that a full understanding of the operation and
impact of strategic spatial planning projects cannot be conducted without combining an

assessment of both conformance and performance.

In conclusion, the case of strategic spatial planning in Ireland and in Cork demonstrates the
ways in which strategic spatial planning has penetrated policy and practice discourses, and
has served to deliver a comprehensive transformation in planning as a discipline and within
the broader arena of public policy. Overall, we can see a remarkable consistency in how
planning episodes articulate their basic premise, which relates to an enduring focus on the
arrangement of development in territories and with the idea of spatial order. Although
there has been a general reluctance to institutionalise planning units like city-regions or
metropolitan areas as formal government entities, they are being deployed increasingly as

containers for strategic spatial planning.

Vi



The research has also indicated that long term, coherent strategic spatial planning across
administrative boundaries, based on consistent ideas about governing/planning spaces, can
produce what may be understood as a metropolitan consciousness. This may be
understood as a tacit project around an informal spatial construct, which, over time, gains
legitimacy as a strong governance space (in which decisions are brokered) and as a
metaphor (for articulating a collective vision for the urban area’s long-term future).
Strategic spatial planning also involves dealing with complexity, and as a result, deploys
methods that encourage what may be termed spatial-thematic selectivity. This can be
translated as the prioritisation of a limited number of high profile interventions that are
spatially and sectorally integrative — manifesting in large-scale, geographically expansive
and symbolic projects that are designed to reorient territorial trajectories and produce

symbolic-political support across broad coalitions.

The research would also suggest that in Ireland’s post-economic crisis period, and in a
broader neoliberal political setting in which the state appears to have shirked its
responsibility for managing and sponsoring urban affairs, we see the emergence of
strategic spatial planning as a proxy for urban governance. As formal urban governing
competencies are reduced as part of a clear centralisation agenda, and with city-regions
assuming greater economic responsibilities, strategic spatial planning becomes an arena in
which urban governance capacity is exercised. Consequently, strategic and fundamental
decisions about urban development, infrastructure programmes and public investment are
increasingly considered within the realm of strategic spatial planning — which performs as a

substitute for traditional urban government, and in turn, as a proxy for urban governance.

Vil



1. INTRODUCTION AND BACKGROUND



INTRODUCTION & BACKGROUND

1.1 REeSEARCH APPROACH

The research conducted for this PhD addresses the theme of strategic spatial planning and
governance challenges for city-regions and metropolitan areas - using a series of applied
case studies. My research and teaching interests, combined with relevant experience as a
planning practitioner, brought me towards a particular scholarly interest in the idea of how
spatial planning is expressed and delivered as a specific mode of governance in response to
the particular challenges facing Europe’s urban areas in the context of a variety of spatial,
environmental, social and economic forces. My experiences in planning are rooted within a
mix of professional and academic contexts, and my research interests have emerged to
reflect different strands from my career in practice and academia. With an academic
background in urban geography, my introduction to the world of scholarly inquiry in
planning research came about during my time conducting research as part of an M. Phil in

Geography.

That research project evolved into a comprehensive study in urban regeneration, which
explored the interface between planning and urban governance, and | became particularly
interested in the academic discipline of planning. Following completion of the M. Phil
research programme, | pursued a Masters in Regional and Urban Planning and
subsequently practiced as a planner in the private sector in Ireland and England. In that
professional environment, planning was increasingly forced to engage with strategic spatial
concerns and the development sector became more actively involved with planning issues
at this scale. On my return to an academic environment, | developed a scholarly interest in
the idea of strategic spatial planning both as a mode of governance and as an expression of
public policy. From the outset, | developed an interest in applied research, which had a
particular public policy orientation; this led me towards a broad interest in second-tier
cities, strategies for city-regions and metropolitan areas, national spatial planning

strategies — all within the context of a European spatial planning framework.

One of the fundamental and distinctive characteristics of planning relates to the way in
which it attempts to influence the location of land uses and urban activities through a
public decision making framework that is by definition both political and public (Fainstein,
1990: Harvey, 1989: Thornley, 1977). My research interests evolved towards this general

subject area and | have been exploring these themes in a number of different contexts. My
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work in teaching and research in UCC’s Centre for Planning Education and Research has
created a wide range of research avenues and opportunities to explore the field of strategic
spatial planning. Much of this work has resulted in direct engagement within a public
policy arena and the research has allowed me to become closely involved in policy
discussions around spatial planning at a national and local level. In particular, | have
become interested in how strategic spatial planning is manifesting itself at national,
regional and metropolitan levels in Ireland, and how governance processes are mediating

and influencing territorial and environmental outcomes.

Regularly, the professional objectives of a planning system, which are often characterised
by controversy, conflict and complexity, struggle in the face of public and political
considerations (Allmendinger and Haughton, 2012: Healey, 1997: Haughton et al, 2010),
and spatial planning projects become interesting governance spaces with unique methods,
modes and approaches (Healey, 2006). Spatial planning policies generally attempt to
secure a balanced and sustainable pattern of development of urban settlements by
coordinating land use activity in certain locations to maximise social, economic and

environmental benefit (Albrechts, 2004: Healey et al, 1997: Salet & Faludi, 2000).

The research aims to explore the ways in which planning interacts with decision making
processes within and outside formal government structures to pursue basic spatial
principles through policies, plans and other initiatives. It is argued here that the application
of spatially-explicit and place-specific policy approaches is by definition a challenging and
complex enterprise in political, social and economic terms (Healey, 2006). Consequently, it
relies upon long term, incremental strategies with particular characteristics as governance
activities (Faludi, 1973: Hopkins, 2001: Hoch, 2009). The subject can be explored and
interrogated in detail through an examination of planning activities in a number of

contexts.

The research addresses the theme of Strategic Spatial Planning & Governance in Ireland’s
City — Regions using a series of case studies, set at different spatial scales. It is concerned
primarily with investigating the intersection of planning and public policy with a view to
developing insights and theories on planning as a mode of governance. The papers/articles
presented here have been developed specifically towards this broad field of inquiry.

Although the focus of the different essays varies, in that the analysis at each level changes
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in character and form, there is a common thread that unites the overall research and which

allows for a coherent set of insights and conclusions around that common theme.

The purpose of the research will be to explore the dynamics of urban governance in spatial
planning at various spatial scales. This involves exploring phenomena which provides
insights into the way that governing arrangements have been changing in response to new
economic and political circumstances, identifying processes behind these changing
patterns, and qualifying these changes in terms of governance planning dynamics in

metropolitan contexts.

Furthermore, the research will describe and define the ways in which planning practice
applies its basic principles through planning policy, decision making, and by exploring the
normative basis of the profession’s activities. It will explore ways in which planning policy
and practice continues to attempt to support a specific hierarchical-spatial development
norm in the face of powerful market and environmental imperatives that constantly
challenge that philosophy. In the past forty years or so, planning’s core approach to land
use management has been tested sharply as economic, social and environmental changes
have tended to challenge its continued practicality as a means of regulating the
urbanisation process (Breheny, 1991). These phenomena are encountered in this research
using a series of thematic empirical pieces, which relate broadly to the field of strategic
spatial planning at city-region/metropolitan level. These essays are concerned primarily
with developing insights into the nature of contemporary strategic spatial planning and

place-making as a mode of governance.

At the metropolitan and sub-regional scales, spatial planning policies are usually
formulated to try to secure a balanced and sustainable pattern of development of urban
settlement by concentrating and prioritising activity in certain locations to maximise social,
economic and environmental benefit (Nadin, 2007: Schmidt, 2009). The research explores
the nature of these strategies at a range of spatial scales — from a consideration of spatial
equity at national level, through an analysis of the performance of the second-tier cities
since the publication of the National Spatial Strategy, to a finer grain analysis of growth

management strategies at the metropolitan scale.
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The research examines the nature of planning strategies at a variety of spatial scales as a
way of interrogating the dynamics of urban governance in a contemporary urban context.
In essence, this involves a focus on decision-making, policy formulation, planning projects,
strategies and outcomes. The connecting theme relates to an interest in how planning is
governed, how it is expressed as a specific mode of governance in urban settings and how
decision-making around planning projects navigates through a variety of social, political
and economic filters. Social, environmental and economic challenges associated with rapid
urbanisation are regularly portrayed in the context of dealing with big urban problems in
big urban contexts, the rapid and extreme nature of the process of urbanisation and the
associated issues of growth and development, poverty and wealth, congestion,

infrastructure, environmental degradation, and quality of life.

Although half of all city-dwellers live in cities under 500,000 (United Nations, 2014), it
would appear that much of the scholarly attention on these governance and public policy
challenges relates to large, capital city-regions and cities of global scale. The lower tiers of
the urban hierarchy are sometimes overlooked when considering contemporary urban
governance challenges, and there appears to have been a bias towards developing
governance and policy agendas that address concerns at the megacity or capital city scale. |
consider this a significant gap in research and policy terms and that it is worth pursuing a

scholarly project within this space.

Finally, in an Irish context, my research interests also reflect a desire to address a neglect of
urban focus in the approach to territorial management and spatial planning in an Irish
context. Until very recently, second-tier cities have been largely ignored in policy terms,
and urban policies have been mostly absent within Irish public policy settings. Ireland does
not yet have any explicit policy for its cities, and there has been a long established policy
bias in favour of the dominant capital city one hand and on rural development issues on
the other end of the scale. This particular level of the urban hierarchy is under-explored as
a spatial and governing phenomenon and there has been very little research conducted

which focuses on planning issues at this scale.
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1.2 EXPLORATIONS IN URBAN GOVERNANCE

In studying manifestations of strategic spatial planning at the metropolitan or city-region
scale, the concept of urban governance emerges as an important consideration. As a form
of public policy, which has distinctive territorial - governmental traits, planning cannot be
divorced from the politics of place as it is firmly embedded within the decision-making

architecture of cities and regions.

The planning academy has provided a comprehensive set of teleological definitions of
planning which help to address its theoretical and practical dimensions —and which is
important as part of the wider discussions on urban governance. Many of these include
explicitly instrumental approaches, which attempt to characterise the normative purpose
of planning as a mode of practice and as a governance process. In Davidoff and Reiner's
(1962) important contribution, planning is presented as a process of deciding, through
rational choice, a course of action based on certain strategic goals. This is expressed as “a
process for determining appropriate future action through a sequence of choices” (1962,
103) and because “action is the eventual outcome of planning efforts...a theory of planning
must be directed to problems of effectuation”. Theories in planning therefore need to
acknowledge the substantive as well as procedural roots of the discipline. The authors
claim that planning practice was often incapable of securing such ‘desirable’ outcomes
because of the presence of externalities, political - institutional constraints and economic
and social realities. This restricts the kinds of choices that planning can present as a way of
developing ‘courses of action’. However, the authors suggest that planning should be
specifically employed to widen and to publicise the range of choice of future conditions or
goals, and can serve as a vehicle for the portrayal of utopian solutions. This reflects the kind
of a transformative instincts present in planning thinking which make a case for substantive
societal-physical change, rather than incremental shifts, aimed at pursuing “...courses of
action or end states involving fundamental change in values or environmental
reconstruction” (Davidoff and Reiner, 1962, 106). Like Davidoff and Reiner, Wildavsky
(1973, 128) characterises planning as an aspiration to control the future through efforts to
manage the present, “Planning is the attempt to control the consequences of our actions.
The more consequences we control, the more we have succeeded in planning”. This is a
more circumspect perspective perhaps than that offered by the previous authors, and he

appears to indicate that planning’s aspirational tendencies may in fact be futile.
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Healey’s (2010, 18) contemporary definitions of planning offers a more affirmative view,
which can be understood as somewhat instrumental, but which also contains substantive
content; “The idea of planning as an enterprise of collective activity, of public policy, is
linked to a belief that it is worth striving to improve the human condition as layers in
particular situations in the context of interaction with others, human and nonhuman.”
Furthermore, planning, for Healey (2010, 21) “... centres on deliberative collective action;
that is, on governance activity, to improve place qualities, infused with particular
orientation.” In this definition, planning is established fundamentally as a ‘place-shaping’
concern, but which exercises power through mechanisms and practices of governance.
Unlike many instrumental definitions, Healey's definition is value-laden, and reflects a
progressive agenda in favour of social and environmental justice. Another ‘progressive-
instrumental’ definition is presented by Markusen (2000), who suggests that planning’s
distinctiveness is its blending of instrumental and aspirational dimensions. There are other
instrumental definitions that see the purpose of planning as enabling decisions about
future action, such as Faludi's (1987) early work where he provides a definition of planning
as the framing of subsequent decisions, while Friedmann (1987) argues that planning ought
to be directed towards the enhancement of society through radical practices. This inherent
concern with societal transformation inevitably leads to a discussion about the processes
which accommodate or impede such changes and the decision-making environment in

which these practices are situated.

The phenomenon referred to as ‘urban governance’ has emerged in response to the
rescaling and restructuring of the way in which the state, society and the market have been
responding to the fundamental socio-economic challenges posed by globalisation and post-
Fordist norms. From the early 1980s onwards, what may be understood as a neoliberal
paradigm emerged in place of the Keynesian political economy regime, which has served to
fundamentally reorder the relationships between market and state at various spatial scales.
This has had substantial implications for the ways in which planning is expressed as part of
the broad public policy framework, as well as for how planning is manifested as a
professional activity. For most of the 20" century, these relationships were characterised
by a framework in which the state’s influence was generally dominant and which provided

the institutions through which the political regulation of societies occurred.



INTRODUCTION & BACKGROUND

In this context, national authorities governed their territories, and urban authorities
governed their cities, through the formulation and implementation of policy via a
hierarchical —institutional process of decision-making - characterised by democratic
command-and-control functions. This conventional understanding of the process of
government contrasts with the post-Fordist culture of governance, which is characterised
by the introduction of a multiplicity of interests and fragmentation of decision-making at
the realm of public policy at nation-state and urban levels. The disruptions precipitated by
the transition from Fordism have had impacts, not only on the ways in which public policy
was to be formulated and applied, but also on the nature of the relationships between the

different levels of government (Jessop, 1997).

The shift from government to governance therefore reflects a blend of economic and
democratic concerns which relate to the ability of traditional government institutions and
policy environments to respond effectively to kinds of challenges presented by the forces
of globalisation. These concerns related to the ability and efficacy of local and national
statist structures to guarantee economic prosperity and social cohesion in the face of a
fundamental reinvention of the operation of the capitalist system during this period. In
response, formal structures of government have been joined by a collection of interests as
part of the broad milieu of governance, which Le Galés (2002) describes as a process of co-
ordinating actors, social groups, and institutions to attain particular goals, discussed and

defined collectively in fragmented, uncertain environments.

As such, there has been a fundamental shift in the relationships between the state, society

and the market. As Jessop has observed:

This implies that important new economic and social conditions and
attendant problems have emerged which cannot be managed or resolved
readily, if at all, through top-down state planning or market-mediated
anarchy. This secular shift reflects the dramatic intensification of societal
complexity which flows from growing functional differentiation of
institutional orders in an increasingly global society — which leads in turn to
greater systemic interdependencies across various social, spatial, and
temporal horizons of action.

(Jessop, 1998, 32).
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Governance, therefore, is proposed as an alternative decision-making framework which
deals with such societal complexities and fragmented governing landscapes. The term
‘governance’ has been employed as a way to describe the new forms of decision-making
within, outside and between established institutional-administrative organs of statehood.
Borraz and Le Gales (2010, 2) provide a useful definition of governance as relating “...to all
the institutions, networks, directives, regulations, norms, political and social usages, public
and private actors that contribute to the stability of a society and of a political regime, to its
orientation, to its capacity to direct, and to its capacity to provide services and to ensure its
own legitimacy”. This consideration of the issue of ‘capacity’ mirrors the political economy
perspective on urban governance presented in classical regime theory thinking which
emerged in US literature on city politics and governance during the 1980s. This approach to
the interpretation of power relations posits that power is not an inherent condition
encapsulated in institutions or laws but more akin to the concept of potentiality. In Stone’s
(1993, 15) work, this is developed through the idea of ‘governing capacity’ which is
“...created and maintained by bringing together coalition partners with appropriate
resources, nongovernmental as well as governmental”. He suggests that power in urban
contexts should be understood as ‘the power to’ (act or govern a city) rather than only as
‘power over’ (control or influence others). Hence, in a post-Fordist world, where flexibility
and fragmentation characterise the urban political and economic landscape, effective
governance of cities and city-regions relies on maximising governing capacity through the

development of strategies and policies based on broad coalitions of interests and diverse

communities of governance.

As a result, one of the important considerations is the capacity of the state to direct or
influence policy or outcomes for their jurisdictions. This has had repercussions for states
and cities, because as (Ohmae, 1995) argues, the impacts of globalisation fundamentally
challenge how modern societies are regulated, suggesting that the nation-state’s capacity
to regulate (society and markets) has been diluted. This traditional regulatory function,
according to Jouve (2003, 286), was manifested in three distinct ways; “...through the
arbitration of conflicts between social groups and/or subnational spaces, the creation of a
collective identity (national before anything else) and the diffusion of a dominant ideology
linking social justice and economic efficiency within the heart of civil society.” One of the
key manifestations of this process has been the limitation of the traditional state in its

ability to manage effectively those subnational spaces. Furthermore, those subnational
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spaces — cities and city-regions, are themselves equally vulnerable to the disruptive effects
of globalisation and are subject to substantial changes in how they regulate their

territories.

The concept of governance in cities has been addressed quite comprehensively within and
outside the discipline of planning over the last few decades. Scholars from a range of
academic backgrounds — in political science, urban and regional/economic geography,
sociology, and planning - have examined ways in which various interests have contributed
to the evolution of decision-making environments in urban areas through an analysis of the
capacity of various groups to exert influence over spatial outcomes. The term governance
is used as an analytical concept in descriptive and normative terms to reflect the idea that
‘the capacity to govern’ has formal and informal elements. It is a useful concept according
to Stead (2016, 1368), “...not only due to the fact that governments are constituted
differently but also because non-governmental actors and cultural factors exert an
important influence on the nature of governance.” This invariably relates to the ability of
different interests to shape and adapt urban society in response to economic and social

transformations and changing environmental considerations (Lefevre, 1998).

In an examination of the UK system, Rhodes (1996, 660) outlines the concept of
governance as self-organising, interorganisational networks which are characterised by an
interdependence between organisations, interactions between members of the network;
and which involve trust, tacit, negotiated rules and with connections to, but autonomy
from, the state. Similarly, Healey (2006, 302) suggests that governance is fundamentally
concerned with a public policy landscape which “...encompasses all forms of collective
action focused on the public realm... from those orchestrated by formal government
agencies, to lobby groups, self-regulating groups and social campaigns and movements...”
This suggests that the governance phenomenon, as distinct from government practice,
represents a blurring of boundaries between public and private spheres, but is still oriented
towards the development of public policy. Governance, therefore, is not an analytical
concept used to represent all forms of public and private decision-making; it is

distinguished by a focus on, and a core concern with, events in the public sphere.

The concept of multilevel governance, which has emerged as an analytical concept within

the planning arena, can be traced to the idea of multilevel policy or multi-level government
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within a broader European context. According to Faludi (2012), the recalibration and
rescaling of regional policies and funding mechanisms within the European Union,
accompanied by the development of a general supranational and sub-regional policy and
political emphasis, has encouraged the concept of dispersed hierarchy as a key feature of
the European policy discourse. Thus, in the context of a general commitment to cohesion
within the European Union, a hierarchical system of government patterns emerge —
invoking the concept of a neat vertical arrangement of decision-making authorities — from
European, national, sub-national, regional urban and local levels. This reflects the
redefinition of the nation-state’s role as part of the European project and is associated with

the twin impulses of politically inspired federalism and regionalism.

This analysis however simply describes the idea of multi-level government, and these
structural and political changes do not infer a transition from government to governance.
In a discussion about reform of EU Structural Funds for example Hooghe (1996) found that
decision-making did not simply ‘rest’ within discrete pockets of the hierarchy. Instead, it
was discovered that there were multiple layers of authority characterised by
interdependence, collaboration and mutuality. This disrupts traditional conceptions of
power and state authority. This dispersal of formal state authority within the context of the
European project is still a matter of government rather than governance; however, the
influence of the European Union as a political project has been extremely important in
encouraging in a very concrete way the idea that power and decision-making was mobile,

fluid and potentially fragmented.

The development of the term multilevel governance emerged largely from the work of
Hooghe and Marks (2003), who present a comprehensive analytical account of the concept.
One of their important contributions is an explanatory one; they illustrate quite
persuasively that multilevel governance reflects the simple fact that centralised
government is often ill-placed to govern many forms of policy. The authors argue that the
dispersal of governance is much more efficient than concentration in many policy settings
because economies of scale (which may favour concentrated forms of governance) do not
materialise in many public policy settings. This simple but elegant deconstruction shows
that ‘power’ is dispersed (through a hierarchy and across governance terrains) because it is
necessary and efficient to do so. Their second important contribution to this discussion is

the presentation of a basic multi-level governance typology with two types — Type One and
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Type Two; “One type conceives of dispersion of authority to general-purpose,
nonintersecting, and durable jurisdictions. A second type of governance conceives of task-
specific, intersecting, and flexible jurisdictions” (Hooghe and Marks, 2003, 223). Type One
refers to the federalist tradition and describes general-purpose jurisdictions that coincide
with territorial units, organised into a nested hierarchy. In contrast, Type Two multi
governance systems represent multiple, purpose specific governance spaces that have
flexible and overlapping territorial patterns. One system is akin to the ‘Russian Doll’
approach, on the other has been described as a form of ‘new medievalism’ (Faludi, 2012).
The typology was interesting from an urban governance perspective because it allows for a
more nuanced understanding of the dynamics of decision-making within expansive
hierarchical systems with different characteristics at different spatial scales. Faludi (2012),
however, takes issue with some of its assumptions and argues that Hooghe and Marks’
Type One multilevel governance typology didn’t really constitute ‘governance’ as it
describes government and that their Type Two version didn’t represent a ‘multi-level’

structure because this describes diffuse rather than hierarchical systems.

These debates about multi-level governance systems inevitably provoked discussions
around whether governance (dispersed or concentrated) should be designed along
territorial or sectoral lines. Planners instinctively would tend to favour the Type One
multilevel governance typology because authority is organised along territorial-
jurisdictional lines which coincides with the kinds of governance spaces in which planning
operates and comprehends. This of course is only one way of understanding the capacity
of planning, and takes a traditional, Euclidean perspective on space and power. Faludi
(2012) contends that in the multi-level governance discussions, there is a tendency to
favour definitions of territory that favour traditional bounded interpretations of space at
the expense of more relational perspectives which acknowledge fluidity and
interconnectedness. Nevertheless, it is a useful generalisation in the context of relating

Hooghe and Marks’ (2003) typology to the field of planning and governance.

In a planning context, the idea of governance has become an important consideration as
part of a European policy agenda, particularly with the introduction of the term territory in
to political and bureaucratic language. Such discussions relate to the idea which emerged
within political science that government dynamics can the best understood using a multi-

level governance perspective. In simple terms, this illustrates the way in which decision-
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making [within formal realms of government and as part of informal networks of actors] is
dispersed across a hierarchy. This hierarchy can be represented in territorial terms, which

introduces the idea of spatially defined layers of governance.

In his critique of these discussions, Faludi (2012, 19) argues that there is no distinction
between multilevel governance and territorial governance because if “Territory is the area
over which government formations exercise jurisdiction”, multilevel governance is always
‘territorial’. However, Davoudi et al’s (2008, 50) conclusions from their examination of the
ESPON 2.3.2 project would indicate that “...territorial governance is different from
governance because, in brief, its object is the territory... and its aim is to regulate, to
govern, to manage territorial dynamics through the pilotage of a multiplicity of actors.” This
is helpful because it suggests that whilst governance may inherently be related in some
way to territory, it is not always deliberately or explicitly territorial in its formulation or
application. What distinguishes territorial governance from governance is that it
represents a system, structure or culture of decision-making that is crafted with a particular
set of territorial or spatial outcomes in mind. In other words, territorial units (in a
Euclidean sense) or territorial spaces (in a relational sense) are intrinsic governance

elements, as opposed to canvases on which governance is applied.

In his discussions on whether the term ‘territorial governance’ is meaningful at all, Stead
(2013, 2014), contends that there are distinctions, but that there is widespread conflation
of territorial with ‘plain’ or ‘regular’ governance. For Stead (2014), much of what passes as
territorial governance within the European Union context — policy coordination and
integration, partnership and collaboration —is in fact closer to the concept of ‘plain’
governance. By distinction, he proposes that territorial governance can be identified using
three characteristics — managing territorial dynamics, monitoring territorial impacts and
defining boundaries for specific policy contexts. In this way, it is possible to relate
territorial governance as a concept more directly to a spatially oriented understanding of
governance. Indeed this distillation of territorial governance as an analytical concept
contributes to a more meaningful application within the discipline of planning. The three
identified characteristics of territorial governance, according to Stead (2014, 1383), have
critical spatial imperatives and “might even be regarded as core values or fundamental
principles of planning”. Planning is fundamentally concerned with territories, and as a

mode of public policy, it is also concerned with how planning policy is expressed at various
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spatial scales. The concept of hierarchy is an important organising concept within planning
policy and practice and the discipline seems attuned both to the analytical and normative
representations of territorial governance. Within the multi-level governance debate, while
planning might traditionally be associated with Euclidean interpretations in Type One
systems, the emergence of strategic spatial planning would appear to encapsulate the
more relational and jurisdictionally-fluid understandings of territory within the Type Two
system. However, regardless of the interpretation of territorial governance, the issue of

regulation — as a governance dynamic — remains important.

How cities are regulated becomes central to the discussion about urban governance. Ina
functional sense, cities are organised around the operation and interaction between
markets and governments. Regulations, according to Borraz and Le Galés (2010, 5) can be
understood as mechanisms of governance and may be defined as “...the mode of co-
ordinating diverse activities or relationships among actors...the allocation of resources in
relation to these activities or these actors, and ...the structuring of conflicts (prevented or
resolved)”. Thus, a combination of state regulation, market and co-operative regulation are
combined to produce the system of governance of cities. Because of these evolving
institutional and operational dynamics, the politics and practices of planning have been
subject to transformation. The urban government/governance debates have been quite
useful when developing an understanding about the nature and impact of such
transformations. In a European context, discussions around political economy, economic
geography and urbanism have proved to be very useful in tracing the kinds of

transformations in city governance and in particular on the role of planning.

Cities and city-regions have become important settings in which this restructuring and
experimentation has been taking place. They have provided the context in which new
relationships between state activity and market dynamics have played out (Brenner, 1999).
Over a period of time, the formal managerial institutions of urban government were
gradually denuded and then reshaped through fiscal-institutional reforms and the
‘entrepreneurial turn’ (Harvey, 1989), and through a process of ‘hollowing out’ (Rhodes,
1994) and a process of ‘state rescaling’ (Swyngedouw, 1992). These interlinked processes
were invariably related to a crisis in capitalism and the subsequent manifestations in the
operation of state activity at national, regional and urban levels. In contrast to government,

then, governance becomes “...an arrangement of governing beyond-the-state (but often
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with the explicit inclusion of parts of the state apparatus) organised as [apparently]
horizontal associational networks of private (market), civil society (usually NGO) and state
actors” (Swyngedouw, 1992, 2005). This recasting of state-market-society relations has
changed planning’s role as part of the formal regulatory instruments of the state. The style
and content of planning evolved to reflect the increased emphasis on collaboration,
entrepreneurialism and flexible modes of decision-making around spatial and territorial

issues.

Furthermore, it is suggested that contemporary strategic planning represents a particular
manifestation of new governance dynamics in urban settings — and the episodes of
planning which have emerged at the city-region level constitute a specific mode of urban
governance. Consequently, the position of planning within the apparatus of the state has
altered, with an explicit realignment - away from its core concern with regulatory social
practices - towards more proactive, economically oriented strategies, and which are

distinguished by an emphasis on the politics and dynamics of place.

1.3 METHODOLOGIES: STRATEGIES AND EPISODES IN STRATEGIC SPATIAL PLANNING

This section outlines the principal research design considerations within the study and
describes how the research was conducted. It presents the broad methodological
architecture within which the four essays are constructed, and situates these within the

broader research framework.

The aim of this research is to develop an understanding of how strategic spatial planning is
taking place in practice and how it is manifested within the urban governance regimes of
metropolitan areas and city-regions. It is also concerned with following up on this inquiry
by determining the extent to which these strategies are shaping the process of territorial
development in real-world settings. As such, the research is directed towards the
development of insights into both the processes behind, and the outcomes of, strategic
spatial planning. Thus, the core scholarly exercise is concerned with relating the ways in
which transformations in spatial planning and governance emerge in real-world settings
and in real place-making contexts. The inquiry is also directed towards addressing a
mundane but fundamental concern in planning — assessing the efficacy of spatial planning
policies in shaping places and influencing territorial development outcomes. This involves
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conducting investigations to provide insights into the relationship between strategic
planning policies and development patterns. As a result, the research includes a core
empirical inquiry that involves an analysis of development, population, commuting and
economic trends at different spatial scales, as a way of interrogating the extent to which
policy is manifested in decision-making terms. The research therefore depended on a
variety of methods, which were used to generate insights into both the procedural and

substantive dimensions of spatial planning.

The decision to structure the thesis into a collection of essays using the ‘publication route’
was a pragmatic and personal consideration. The idea of assembling a number of discrete
published/publishable articles was appealing because compartmentalised work packages
were manageable within a demanding work environment. In addition, it was considered
that producing individual research elements to a peer review standard would be
constructive and pragmatic way to progress the research project. This presents a particular
methodological challenge - maintaining a strategic outlook on the research and marshalling
the individual essays’ methodologies into a coherent whole. However, within a structured
research programme, there was a regular conversation around the need to maintain a
coherence in the evolution of the empirical pieces, and to maintain sufficient perspective

whilst engaged in detailed comprehensive empirical studies.

Each of the four essays had a self-contained methodology; this included a mixture of
literature evaluation, concept analysis, policy reviews, detailed quantitative analysis of
population, housing and commuting data and a selection of semi-structured interviews [in
the case of essay number four]. These methodologies were formed within the immediate
context of each individual case and were emergent rather than heavily prescribed.
However, the research design largely reflected the nature of the research challenges. Essay
number one was an exploratory piece of work and relied largely on secondary sources and
tentative mapping exercises involving key concepts. Essays number two, three and four
consisted of separate but overlapping investigations into the nature of strategic spatial
planning and urban governance — focusing on conceptual and substantive concerns. In
these three cases, the research relied on a bespoke mixture of data collection methods and
the broad thrust of the methodologies reflected the need to combine qualitative and

guantitative approaches.
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In this thesis, the phenomenon that is studied is at the interface of strategic spatial
planning and urban governance, and is firmly rooted in its socio-political and institutional
context. This is a complex research setting; the phenomenon under review is closely
embedded with the research context and it is not possible to disentangle strategic spatial
planning from this socio-political and institutional setting. For Campbell (2003), separating
phenomenon from its broader context is particularly difficult in a discipline like planning
because of its particular emphasis on the spatial. In many other disciplines, spatial variables
can be controlled through random assignment. In planning, however, this spatial influence

is an essential ingredient of the inquiry; thus, it should not be set aside.

The ‘master’ research design is based on a case study approach. The case study is a
particularly useful research approach in planning as it allows an investigation of a
contemporary phenomenon within its real-life context (Yin, 2003), thus addressing the
complex nature of the research setting. For Creswell (2013, 97), the case study method
involves temporal and spatial limits and “...explores a real-life, contemporary bounded
system (a case) or multiple bounded systems (cases) over time, through detailed, indepth
data collection involving multiple sources of information.” A case study, Gerring (2004, 342)
suggests, should be “an intensive study of a single unit... a spatially bounded phenomenon
—e.g. a nation-state, revolution, political party, election, or person — observed at a single
point in time or over some delimited period of time”. In this research, the case study may
be understood as a meta-method, which combines a number of research strategies. As
such, “The essence of case study methodology” according to (Johansson, 2003, 11) “is
triangulation, the combination on different levels of techniques, methods, strategies, or

theories.”

It is also a particularly helpful method for dealing with complexity and addressing context.
Yin (1984:23) defines the case study research method “...as an empirical inquiry that
investigates a contemporary phenomenon within its real-life context; when the boundaries
between phenomenon and context are not clearly evident; and in which multiple sources
of evidence are used.” The case study approach, therefore, allows an investigation of
contemporary real-life phenomenon through detailed contextual analysis of a number of
events or episodes. It also allows a researcher to examine closely the data within a specific

context.
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Case studies are also particularly suitable for research in practice-oriented disciplines such
as planning. As an applied discipline that engages with real-world public policy conditions,
the units of analysis — the neighbourhood, the city, and the region — become, in a way,
fields of policy experimentation. “In these arenas, knowledge results from studies that
translate to and from practice, adding to theory that, in turn, informs other studies and
practice “ (Birch, 2012, 259).Therefore, they become important objects of research, and the
case study approach is particularly suitable for producing the kind of in depth analysis and

experiential knowledge required for such studies.

As a research device, the case study approach is regularly contrasted with inferential
statistics in how it treats and deals with information. Unlike statistically-grounded methods,
case study methodologies are open, fluid and emergent. Statistical methods are often
characterised as being favoured based on their suitability for generalisation, their
thoroughness and objectivity. According to Yin (1994), the difference between the two
methods is the statistical generalisation from the sample to the population, and the
analytical generalisation from the case study to the theory. Case studies are often

(mis)represented as less objective and less suitable for generalisation.

Flyberg’s (2011) contribution to this subject has been crucial in highlighting the paradox
associated with such simplistic representations, and establishes a defence of the case study
in terms of theory, validity and reliability. For Campbell (2003, 5), making comparisons
between case studies and inferential statistics is not just unproductive — it is unnecessary —
because “...the two are not just different approaches to answering the same research
question, but instead two approaches that answer divergent sets of questions.” In other
words, each approach has a different function, and ideally, research would be in a position
to make generalisations that are empirically and theoretically robust. Campbell (2003)
suggests that compelling empirical and theoretical research would preferably combine
both approaches. In urban research, however, this combination does not always produce
effective research strategies because the empirical (quantitative) work is sometimes

segregated from the case study (qualitative) elements.

In this research, it was decided not to separate the inquiry into neat methodological
packages which are individually labelled. Instead, the inquiry is organised as a master case

study into strategic spatial planning; within this case study framework, individual discrete
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episodes of planning are investigated as sub case studies. These incorporate a number of
overlapping and interrelated episodic ‘events’ around strategic spatial planning initiatives
articulated at different spatial scales. This produces a sequence of episodes around
strategic spatial planning at a national sub-regional and urban scale. The core concern in
research terms was to explore the dynamics of urban governance within this context — and
this relied on individual investigations into the manifestation of policies in real-world
settings. As a result, the research needed to deal with the complexities associated with
policy implementation, decision-making structures and processes, and nuanced
interpretations of planning as a mode of public policy. The empirical work conducted
within these sub case studies or episodes relied on a significant amount of data analysis
and extensive analysis of material that was presented in quantitative terms. The purpose
of these quantitative studies was not to produce generalisable data; instead, it was
designed to foreground the analysis of planning policies by examining spatial and territorial
processes and impacts. Based on thorough interrogation of development patterns, this
investigation paved the way for a critical analysis of the governance dynamics being
explored. Therefore, the combination of methods, which paired qualitative and

guantitative data analysis, was an integrated and self-reinforcing approach.

In developing this approach, this research makes no particular claim about positivistic or
postpositivist supremacy. The research design was driven by the nature of the research
challenge rather than by preconceived methodological ideas. In this way, it has been
influenced by Flyberg’s (2004) use of the concept of ‘phronetic social science’, as a way of
describing an approach based on practical wisdom. The phronetic researcher is able to
combine analytical and instrumental rationality with what is referred by Flyvberg (2011) as
value-rationality. The nature of the particular research challenge meant that a case study
approach would provide the necessary richness, depth and insight required to address the
research questions. Within the individual sub case studies (national spatial planning at the
state level, the experience of second-tier cities, Cork’s specific episodes of spatial planning),
methods varied, but generally relied on a combination of qualitative and quantitative

devices.

The research treats strategic spatial planning (as a mode of policy and practice) as an
assemblage of policies, plans and projects which have a strategic purpose in planning

terms, together with the forms of application, decision making and professional practices
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that accompany such initiatives. They usually possess overarching social, economic and
environmental objectives relating to different spatial scales of action, brought together
under some form of a structural vision for a given territory. These spatially- explicit visions
often constitute very long-term multi-sectoral policy developments relating to wholesale
transformations in how territories are developed, planned and managed. Furthermore,
strategic spatial planning initiatives are not simply ‘implemented’ as part of a linear process
of plan making and implementation; rather, their strategic intentions are operationalised
both within and outside the formal realm of governance, using what can be understood as
strategic alliances and coalitions of interests. Although the formal planning system does
provide the primary vehicle for leading and structuring strategic spatial planning efforts,
the process is also dependent upon a whole series of formal and informal actions and
influences outside this arena. Thus, strategic spatial planning is operationalised in the form
of strategy making episodes within the soft spaces of governance (Healey, 2007: Olesen,
2012). These episodes of strategy ‘roll out’ can be observed and interrogated as strategic

spatial planning in action.

Planning literature demonstrates how strategic ‘place-making strategies’ developed at a
national or sub national scale, are usually operationalised quite selectively; and that this
selectivity results in a somewhat discriminatory approach in respect of policy application
and territorial coverage. In other words, strategic spatial planning manifests itself through
the application of a limited number of policies for a limited number of places (Albrechts,
2004: Healey, 2007). This can be understood in the context of transformations in the
political economy of places in a postmodern context, with states and regions invariably
turning towards strategic rather than comprehensive planning approaches; this manifests
itself as a form of strategic spatial selectivity (Jessop, 1990: Jones, 1997: Brenner 2004) and
state action is prejudiced towards certain territories and particular forms of policy

application.

Ireland’s, and Cork’s, experiences over the last 30 years provide a rich context for studying
the kinds of phenomena that are emerging within the arena of strategic spatial planning in
Europe. The evolution of strategic spatial planning practice in Ireland presents an

interesting narrative through which questions about the nature of contemporary European
place governance can be addressed. This may be understood as a long-term experiment in

strategic spatial planning that represents a very specific strand of public policy formulation
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in a European planning context. The period from the middle of the 1990s onwards
represents a very deliberate transformation in the sphere of planning policy and practice in
Ireland and Cork, which are treated for the purpose of the study as a series of strategic
episodes of planning. This includes the establishment of an approach to territorial
management that is distinctive in form and content as a particular expression of strategic
spatial planning. This is characterised by a style of planning [policy and practice] belonging
to what might be understood as a distinctly northwest European tradition of spatial
planning and which can be understood as being part of a broad transformation of a

planning culture in Europe.

By the early 2000s, the spatial planning landscape in Ireland had fundamentally changed.
At a national level, the publication of the country’s first National Spatial Strategy signalled
an important departure for national spatial planning (Walsh, 2013: O’Riordain & Egeraat,
2016), whilst the publication of the Cork Area Strategic Plan (CASP) in 2001 signalled an
important moment for sub-regional planning in the state’s second city (Counsell et al,
2014). These two key policy documents initiated an historically significant and substantial
experiment in planning as a form of public policy. The NSS represented the first
comprehensive spatial strategy for the state, which took an integrated approach to the
various settlement, economic and environmental considerations that are playing out in the
context of a rapidly growing economy. At the city-region level, the CASP approach signalled
a new direction for strategic planning in the Cork region which took on an integrated
approach to territorial, economic and social planning. Cork’s experiences in attempting to
plan at this scale, and within the soft spaces of inter-institutional cooperation, is quite
unusual in an Irish context, and thus presents a valuable case study for strategic spatial

planning in action.

The NSS and CASP were both established against the background of a strong growth
narrative and a transformation of Ireland’s entire economic landscape. The state had
witnessed a transformation in economic fortunes, and had emerged as a high-growth and
dynamic European economy with significant pressures in the form of development and
infrastructure requirements. The Cork region had also performed strongly as a nationally
important growth centre within the state, and had experienced significant development
pressures throughout the late 1990s. Both of these strategic spatial planning initiatives

were therefore concerned with the strategic challenge of managing growth in a manner
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that was conducive to reflecting sustainable development principles. The NSS and CASP
each provided a twenty-year framework designed to achieve a balanced approach to social,
economic and physical development and population growth. Hence, they can be
understood as strategic episodes in spatial planning, from which particular spatially-explicit
outcomes can be discerned; thus, from a research perspective, these episodes provide

points of departure for the sub case studies which are developed as separate essays.

These episodes in spatial planning have occurred within the particular institutional, political
and cultural settings which relate to Ireland and Cork. The specificity of the circumstances
in which the case studies and subsequent analysis is taken is acknowledged, however, the
narratives which have framed and even shaped the context of planning policy and practice
in Ireland and Cork emerge in an international setting. These episodes can in fact be
interpreted as particular episodes in European spatial planning, which are articulated at
various spatial scales in one jurisdiction. In particular, the story of national and city-region
planning in Ireland, which emerge from the beginning of the 2000s, is situated firmly within
a European context from a policy and practice perspective. The policy discussion within
Europe about territorial development and spatial planning has had significant and explicit
influence on policy making in an Irish and Cork context. The National Spatial Strategy and
the Cork Area Strategic Plan were both clearly influenced by the key policy messages
contained in the European Spatial Development Perspective (1999). This is evident from
the spatial planning concepts, as well as the vocabulary and terminology employed by the
ESDP; these two key strategic policies in Ireland transformed the entire policy landscape
with the introduction of a novel suite of concepts and messages around territorial
development. The NSS and CASP reflected a particular strand of European spatial planning,
employing core concepts such as city-regions, compact cities, polycentric development,
urban-rural partnerships, networks — which signified a distinctly ‘Europeanised’ approach
to the development of planning policies. As such, the case studies, which are set within an
Irish context, are intended to provide insights into policy and practice within a European

spatial planning setting.

In methodological terms, the selection of a single master case study (with embedded sub
units) means that descriptive generalisation from this case study is not automatically
possible. However, the purpose of this research was not to generalise, but to allow for the

development of a series of insights into the nature of strategic spatial planning in a specific
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context. The value of this master case study approach is the richness and depth of the
insights and observations. No explicit, direct comparisons are made with experiences in
other jurisdictions; however, the research is situated within the broader spectrum of
European spatial planning. In addition, the experiences of other locations in strategic
spatial planning has been considered as part of the conceptual discussions throughout the
study. The reflections within the individual essays and in the concluding sections of the
thesis attempt to situate the research into the broader context of European strategic

spatial planning.

Therefore, the case studies are presented as a series of analyses of strategic planning
episodes at the metropolitan, sub-regional and national scales. These ‘cases’ provide
insights into the nature of strategic spatial planning in these particular contexts, and can
also be examined to provide more general reflections on contemporary European policy
and practice. The specificity of the Irish and Cork context, because of the particular
administrative and socio economic circumstances are recognised; however, the research
contained within the individual case studies situates the analysis quite clearly in a broader
international context and as part of a wider conceptual discussion of strategic spatial
planning. Although the research does include a comprehensive analysis of all four of
Ireland’s second-tier cities as part of the analysis, there is also a significant in-depth focus
on the case of Cork. The selection of Cork, as the principal ‘embedded’ sub case study was
based on its exceptional rather than typical characteristics. It was concluded from an early
stage that the cities of Limerick, Galway and Waterford represented typical cases in respect
of their experiences of strategic spatial planning as second-tier cities in Ireland. Whilst
these statistically may be better suited as proxies to represent and replicate wider patterns
in urban development and urban governance, it was Cork’s exceptionalism that proved to

be an attractive research proposition.

According to Campbell (2003, 9), there are four characteristics of exceptional cases which
he claims are “more effective for challenging existing analytical assumptions and pushing
theory forward” - that can be quite useful. Such cases can be prescient (a city ahead of its
time), exaggerations (a city experiencing urban phenomena not evident elsewhere), critical
(a single case refutes an assumed theory) or deviants (using abnormalities to portray
normality). Using Cork as an exceptional case therefore relied on a combination of the

qualities referred above. This was an explicit decision based on preconceived
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understandings about Cork’s experiences in strategic spatial planning. Cork’s
exceptionalism in this regard is generally well understood as it has a long, well publicised
history of spatial planning that has a visibility within academic and policymaking circles.
This exceptionalism was considered an important resource in research terms. Although the
more typical case studies are helpful for descriptive generalisation and illustrating universal
patterns, their ability to contribute to conceptual development is limited. The exceptional
case study on the other hand can produce analytical generalisations by challenging
assumed positions and by demonstrating that something is possible in certain
circumstances. In empirical terms, these exceptional cases are effective in proving that
something is possible and in theoretical terms they tend to challenge or interrogate theory

rather than prove them (Campbell, 2003).

The justification for selecting the case study method relates to two potential scenarios,
according to Yin (2003). It is useful firstly when the research addresses a descriptive
question or an explanatory question. In this instance, the research is concerned with
describing and explaining policies, programmes, and decisions relating to planning
episodes. A case study is also useful when there is a desire to illuminate a particular
situation, so there is a need for observational proximity to make direct observations and
collect data in natural settings. A key objective of this research is to use the case of Ireland
and Cork to illustrate particular episodes of strategic spatial planning. As such, the case
study approach is deliberately employed as a means of highlighting the experiences of this
particular place. The emphasis is therefore very much on the particularity of the case study.
The detailed qualitative accounts produced in case studies helps to explore and describe
data in real-life environments, and helps also to explain the complexities of real-life

situations which may not be captured through experimental or survey research.

1.4 CoRE RESEARCH THEMES

Using a case study based on the experience of second-tier cities in Ireland, the research is
concerned with establishing the extent to which changes in the operation of planning
policy and practice can be understood in terms of the broad transformation in strategic
spatial planning. Using critical perspectives on the form and nature of strategic spatial

planning, metropolitan governance, and city-region planning, the research aims to use the
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experiences of planning practice and policy as a way to explore theories and concepts in

contemporary planning.

RESEARCH AIM

The aim of this PhD project is to develop an understanding of how strategic spatial planning
is expressed and delivered as a specific mode of governance, in response to the particular
challenges facing Europe’s second-tier cities in the context of a variety of spatial,
environmental, social and economic forces. It is therefore concerned with how planning,
as a particular form of public policy and a form of governance-in-action, materialises at
certain spatial scales and how it is influencing territorial development.

CORE THEMES

The analysis of the main research question is guided by the following core structuring

themes:

CORE-THEME |: SPACE, PLACE AND TERRITORY: CONSTRUCTING A NATIONAL PLANNING PERSPECTIVE FOR
SECOND-TIER CITIES.

DescrIPTION: This theme confronts the issue of central-local dynamics as part of strategic
spatial planning at the national scale. It is concerned with exploring the phenomenon of

second-tier cities within the evolution of a national spatial planning agenda.

KEY RESEARCH QUESTIONS:

- Isthere evidence to suggest that planning strategies for national territories are

evolving as part of a reconfiguration of strategic planning in the favour of place

based territorial development?

- What are the prospects for second-tier cities as agents for the regional

development agenda?

- How is the concept of territory being interpreted as part of contemporary episodes

of strategic spatial planning?
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CORE-THEME Il: SPATIAL IMPERATIVES IN DECISION MAKING: STRATEGIC SPATIAL PLANNING AS A MODE OF
METROPOLITAN GOVERNANCE.

DescripTION: This theme is concerned with understanding how strategic spatial planning
frames policy and practice for metropolitan areas. It explores the emergence of strategic

spatial planning as a framework for articulating urban governance strategies.

KEY RESEARCH QUESTIONS:

- How is spatial planning expressed as a specific mode of governance in response to
the particular challenges facing Europe’s urban areas in the context of a variety of

spatial, environmental, social and economic forces?

- How does spatial planning interact with decision-making processes both within and
outside formal government structures in order to pursue basic spatial planning

principles through policies, plans and other initiatives?

CORE-THEME Ill: THE TRANSFORMATIVE CAPACITY OF PLANNING: STRATEGIC SPATIAL PLANNING AND THE
PLACE-MAKING CHALLENGE FOR CITY-REGIONS.

DescripTION: This theme addresses questions around the efficacy and impact of strategic
spatial planning initiatives as instruments for the promotion of sustainable development

practices at the level of the city-region.

KEY RESEARCH QUESTIONS:

- To what extent does strategic spatial planning as a mode of policy and a form of

practice succeed in delivering spatially-explicit territorial outcomes in favour of

sustainable development?

- Does strategic spatial planning have the capacity to perform effectively as a

framework for delivering transformative measures within city-regions?
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CORE-THEME IV: PRAXIS, PRACTICE AND PROJECTS: THE CHALLENGE OF ANALYSING PLANNING IN ACTION.

DEescrIPTION: This theme concerns itself with a methodological reflection which emerged in
the context of the empirical inquires. It refers to the particular challenges associated with

scholarly inquiry within the realm of strategic spatial planning.

KEY RESEARCH QUESTIONS:

- What are the appropriate methods for the analysis of strategic spatial planning as a

mode of policy and a form of practice?

- Isthere an effective methodological framework for combining conformance and

performance-based assessments of strategic spatial planning?

1.5 FOURESSAYS IN STRATEGIC SPATIAL PLANNING

A series of essays are presented to address the research into episodes of strategic spatial
planning. This allows for the development of critical reflections of on how strategic spatial
planning is permeating public policy spheres, and how it relates to processes of urban
governance. These various planning episodes have been carried out against a background
of changing governance contexts and evolving institutional and political structures at local
and national levels. The case studies follow a number of key episodes in spatial planning in
Ireland and include a number of overlapping themes. Four essays are presented to form
the core empirical basis for the study, each including a different scale of analysis, a
different set of core research objectives — all deliberately set out to address the core

themes of the thesis.

Three of the four essays presented here have been published in peer review journals
(Essays One, Two and Three). As a result, each of these represents a standalone scholarly
inquiry with a particular set of research objectives, a distinct methodological approach, and
with slightly different audiences. However, as many of the background themes across the
four essays are shared, there is inevitably a degree of overlap in the material and

perspectives covered.
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ESSAY ONE: SCALE, GOVERNANCE, URBAN FORM AND LANDSCAPE: EXPLORING THE SCOPE FOR AN
INTEGRATED APPROACH TO METROPOLITAN SPATIAL PLANNING

ABSTRACT

Based on the example of Metropolitan Cork, this paper looks at some different strands of
planning thinking as they apply to the city-region: economic and political arguments about
the scale of a city; landscape arguments about identity and place; spatial arguments about
urban form; and environmentally grounded arguments about nature, ecology and the city.
Bringing together the different theoretical contexts and disciplinary frameworks of these
interrelated approaches and relating them both to the often contradictory principles of
sustainable development and to the challenge of achieving appropriate systems of
governance at this scale, it explores an initial argument for how holistic and mutually

reinforcing approaches to the spatial resilience of a city-region might re-emerge.

CONTEXT

This was an early collaborative paper published in the Planning Practice and Research
journal, which was developed as an exploratory piece about the idea of the city-region as
part of a broad discussion around the sustainable development paradigm. The purpose of
the paper was to consider the possibilities for combining those sustainable-city approaches
concerned with physical form, scale and place with the integrative styles of the sustainable
development paradigm within a broader framework that draws upon the holistic
Geddesian tradition of planning for sub-regional and metropolitan spaces. It used the
spatial planning narrative of a relatively compact city-region in Ireland [Cork] to explore
possibilities for a more place-focused approaches to questions of sustainable cities. Cork’s
on-going sub-regional and metropolitan case study is used to illustrate ways in which
diverse planning strands have been combined and layered to articulate a strong physical
and representational space in which the planning and governance of the city-region takes
place. As an exploratory piece of research, it offers a tentative position on how strategic
spatial planning, as an integrative and multi-layered approach, might relate to a particular
scale and style of planning within a metropolitan and city-region context. It was concerned
therefore with the opportunities to relate contemporary strategic spatial planning norms

with the long established place based approaches at these spatial scales.
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EssAy Two: LOoCAL GOVERNMENT REFORM IN IRELAND: AN OPPORTUNITY FOR METROPOLITAN
PLANNING

ABSTRACT

In October 2012, the Irish government published its proposals for reforming the system of
local government in the ‘Putting People First’ document and set out a comprehensive
programme of administrative and functional reforms of the system of regional and local
government in Ireland. If effected, these proposals will introduce extensive and far-reaching
changes to the established system of sub-national government and address some of the
institutional and structural problems associated with what is an outdated and inflexible
model of local government in Ireland. It is proposed to radically alter the composition and
character of Ireland’s local and regional authorities, by reducing overall numbers, changing

functions and realigning boundaries.

This paper explores the opportunities that these reforms present in the context of
metropolitan governance in Ireland’s cities. Although the reforms proposed would initially
appear to relate most clearly to local and regional tiers of government, it is argued that the
proposals are also potentially radical in that they finally attempt to address the issue of
fragmented governance in Ireland’s cities. Using Metropolitan Cork as a case study, it
presents an account of how the current proposals may be advanced to create the
institutional and administrative space for metropolitan government to emerge and argues
that appropriately scaled and properly constituted metropolitan spatial planning in
Ireland’s second-tier cities is essential for sustained and balanced economic growth as a

regional and national imperative.

CONTEXT

This was a joint-authored paper published in the journal Administration, the peer-reviewed
journal of the Institute of Public Administration of Ireland. This paper describes the
evolution of urban government and the approach to local government reform in Ireland.
Following this, it outlines the changing nature of urban governance and strategic decision-
making for urban areas as a common concern in a European and international context,
presenting the idea of metropolitan governance as a national economic imperative. Finally,
the paper presents a case study of the ‘Cork Metropolitan Area’, and based on its tradition
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of integrated spatial, environmental and economic planning, proposes Cork as a location
for testing a new model of urban governance in Ireland. The research was concerned with
exploring the phenomenon of metropolitan governance; as such it attempted to situate the
kinds of reforms in Ireland’s local government system within a broader contextual
discussion about forms of governance at a sub national scale. The reforms being advanced
by the Irish government after 2012 provided a potentially important moment for
metropolitan governance, opening up the possibility for the institutionalisation of new
approaches to urban governance for Ireland’s cities. The research used this reform agenda
as a way of developing a discussion about the nature of strategic spatial planning at this
spatial scale, and in particular to consider the extent to which administrative reforms might

relate to the experience of city-region and metropolitan planning frameworks.

ESSAY THREE: TERRITORIAL DEVELOPMENT, PLANNING REFORM AND URBAN GOVERNANCE: THE CASE OF
IRELAND’S SECOND- TIER CITIES

ABSTRACT

The increased emphasis within Europe on the role of second-tier cities has implications for
the ways in which these urban centres are considered within national spatial planning
strategies. In centralised, monocentric states like Ireland, there has been a general
ambivalence towards urban policy for cities outside the capital city, and historically this has
prevented the development of a strong, diversified urban hierarchy undermining prospects
for balanced regional development. This paper examines the extent to which a new found
emphasis on Ireland’s second-tier cities which emerged in the ‘Gateways’ policy of the
National Spatial Strategy (NSS, 2002) was matched by subsequent political and
administrative commitment to facilitate the development of these urban centres. Following
a discussion of the position of second-tier cities in an international context and a brief
overview of recent demographic and economic trends, the paper assesses the relative
performance of Ireland’s second-tier cities in influencing development trends, highlighting a
comprehensive failure to deliver compact urban growth. In this context, the paper then
discusses the implications of current development plans for the second-tier cities and

proposals for Irish local government reform for securing compact urban development.
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CONTEXT

This paper was published in European Planning Studies and shifted the focus towards the
phenomenon of metropolitan governance and territorial development within second-tier
cities. The research was concerned with developing an understanding of how emerging
national planning strategies, combined with local government reforms, might be
influencing the patterns and processes of governance at the urban and metropolitan levels.
Using the publication of Ireland’s National Spatial Strategy in 2002 as a key policy moment,
the empirical work was directed towards investigating the efficacy of the urban policy
content contained in that strategy. This was based on a comprehensive analysis of
demographic and territorial trends within the second-tier city-regions following the launch
of the National Spatial Strategy. This analysis was complemented by an examination of the
post 2010 planning and zoning regime for the second-tier cities to assess the impacts of the
Planning and Development Amendment Act 2010. This legislation had been introduced to
re- calibrate the entire zoning and development regime in favour of more sustainable
outcomes in planning terms. Using population, land use zoning and development patterns
as a proxy, this research was concerned with relating governance and reform processes
with strategic spatial planning policies and practices at the level of the second-tier city-

region.

ESSAY FOUR: STRATEGY, PROJECTS AND PLANNING IN A CITY-REGION: TRANSPORT AND LAND USE PLANNING
AS MODES OF GOVERNANCE

ABSTRACT

Strategic planning at the city-region level regularly involves the formulation of large-scale,
symbolic projects aimed at securing certain environmental, social and economic outcomes.
These are often presented as key, transformative planning initiatives established as a
means of delivering long-term strategic outcomes for a city-region. Often relying on broad
coalitions of interests, and crossing various sectoral and administrative boundaries, these
projects become core organising elements of sub-regional planning strategies. These types
of initiatives often attempt to influence, and even shape, the way in which markets for
residential, commercial and industrial development function in order to meet particular

social and/or environmental objectives. This is an inherently interventionist approach, which
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can produce significant tensions as a land use planning project. Considering the scale and
importance of such projects, the overall success of a sub-regional planning strategy often

depends on the extent to which these projects succeed.

Using the case study of the Cork suburban rail corridor project (2001-2017), one of the key
ingredients of the CASP (Cork Area Strategic Plan), this paper analyses in detail the extent to
which the project fulfilled the role as a strategic transformative sub-regional planning
initiative. Through this enquiry, the research allows for some reflections on the issue of
metropolitan governance by exploring the patterns and processes of decision making, policy
development and project formation in a city-region setting. In addition, the research
employs a bespoke analytical framework in order to appraise the project as a contemporary
strategic spatial planning exercise - combining a traditional impact-oriented conformance
test with an analysis of the performance of the project as part of a socio-spatial

transformation within the city-region.

CONTEXT

The purpose of this essay is to provide further insights into planning processes, policies and
outcomes associated with a major project using Cork’s experiences of sub-regional
planning. The purpose of the case study is to provide a rich setting which allows for the
development of insights into the nature of strategic spatial planning in contemporary public
policy settings. The Cork suburban rail project is treated as a deliberate attempt by a
coalition of interests across the city-region to construct a transformative planning initiative,
which became a key component of the entire city-region’s planning. In this way, the
project is understood as a large-scale and long-term episode in strategic spatial planning at
the level of the city-region. The case study is concerned primarily with presenting a
comprehensive and deep analysis of this project as a way of interrogating the nature of
strategic spatial planning in a typical European second-tier city context. The inquiry is
generally situated at the interface of planning and governance in a city-region setting. It
concerns itself with the manifestation of public policy choices which have been created in
an attempt to resolve fundamental social and environmental challenges; these challenges
relate to issues around economic development, social accessibility, and environmental

protection.
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1.6 RESEARCH AND PuBLIC PoLicY ENGAGEMENT

In the past forty years or so, planning’s core approach to land use management has been
tested sharply as economic, social and environmental changes have tended to challenge its
continued practicality as a means of regulating the process of urbanisation. Market forces,
transport technologies, climate and natural environmental change, new business and
commercial models and evolving social and political priorities means that the very basic
principles of planning are being continually tested. This is manifested often in a tendency to
facilitate alternative development strategies and development patterns that encourage de-
concentration of settlement patterns/economic activities, the suburbanisation of key
commercial and retail functions and the realisation of the kind of spatial and functional

urbanisation patterns that planning generally attempts to restrain.

Against this backdrop, using a series of case studies, the research examines how planning
attempts to apply its basic principles through planning policy, decision making, and by
exploring the normative basis of the profession’s activities. It explores ways in which
planning policy and practice continues to attempt to support specific hierarchical-spatial
development norms in the face of powerful political and economic imperatives that

constantly challenge that philosophy.

The research involves investigating ways in which governance dynamics are evolving in
response to changing economic and political circumstances, analysing the processes behind
these changing patterns, and qualifying these changes by ascertaining whether they reflect
a shift towards new modes of urban governance. Researching these phenomena in
contemporary settings presents a number of challenges and opportunities; as a result, the
research setting, and the case study context, has been an important influence on the

evolution of the thesis.

It is my view that this addresses a significant research and policy gap in the context of
exploring a range of spatially relevant issues around the ways in which urban regions, cities,
towns and neighbourhoods are planned, developed and managed. Recent events and
future challenges in the area of urban governance, local government reform, development
and planning controversies, town and city centre renewal and environmental and physical

planning issues at various scales would suggest that there is a need to pursue academic
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inquiry in this direction, and to explore the ways in which planning is interfacing with these
issues in both a practical and theoretical sense. The combined essays will contribute to the
advancement of knowledge of spatial planning as a particular governance phenomena. In
addition, developing an understanding of how planning is governed represents a valuable
research endeavour by producing useful insights into the nature of this important activity.
Its originality relates to the absence of substantial applied research in this field and the
dearth of scholarly focus on governance in medium-scaled urban centres. Its relevance as a
public policy concern is also underscored by the political and policy environment in which

the studies were conducted.

The particular research backdrop has provided an interesting dynamic. As the studies were
being progressed in recent years, Ireland and Cork witnessed important changes to their
planning and governance regimes, with the advancement of a number of important
developments in the realm of planning and governance at national, regional and local
levels. At a national level, Ireland is in the process of institutionalising a new national
spatial planning strategy, National Planning Framework: Ireland 2040 Our Plan, which was
launched in early 2018. This is being developed as a replacement for the National Spatial
Strategy and its principal concerns around territorial development, environmental
management, quality of life and social inclusion are largely consistent with its predecessor.
At the same time, local government structures in the Cork region have been subject to a
lengthy review process, following the government’s publication of Putting People First -
Action Programme for Effective Local Government 2012, which recommended a review of
existing arrangements between Cork city and county councils. This led to a series of
extensive discussions and debates about the future of local government arrangements in
the region, including controversial proposals, now abandoned, to amalgamate the two local
authorities into a single ‘super council’. Following extended debates at local and national
level, including highly publicised disagreements within the region’s political and business
communities, the government has signalled its intention (in December, 2017) to prepare
legislation to give effect to a substantial extension to the city’s boundary - resulting in a
very significant reconfiguration of governing arrangements for the metropolitan area and

the wider city-region.

This presented a particularly dynamic context in which to study governance and planning

processes in Ireland and in Cork, with fundamental changes being made to the policy and
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institutional structures of the jurisdictions in which the case studies were anchored. The
ongoing political and public discussions around governance and planning issues in Cork and
in Ireland meant that the research was being advanced within a very active public policy
environment. As the research progressed, important public policy developments were
unfolding and the academic endeavour proceeded alongside these important experiments

in planning and governance.

Consequently, | became actively involved in discussions around national spatial planning
issues, strategic spatial planning concerns in Ireland’s second-tier cities, and in the public
debate around local government reform in Cork. This positioned me as an ‘engaged
observer’ and | was engaged quite extensively in the discussions in a number of ways.
During these times, | contributed to these dialogues at a national and local level, presenting
formally to a number of seminars, briefings and debates and meetings about local
government reform in Cork. In addition, | published a number of ‘op-ed’ pieces in national
newspapers on national and local strategic spatial planning issues, and on the local
government reform question. | was invited to meet with and present research to a number
of political and business groupings, to advise on planning issues in the context of local

government reform.

In addition, | consulted with government ministers, senior political figures, civil servants
and local government officials on both the local government reform issue, and more
recently on the research on second-tier cities. | have also been engaged as part of the
formal consultation process on the draft National Planning Framework with the
Department of Housing, Planning and Local Government and the Irish Planning Institute. In
addition, | was invited to present research findings on second-tier cities to an IMF/EU
delegation conducting a Public Investment Management Assessment; this was part of a
review of the institutional decision-making structures around infrastructure development
and was specifically directed at the alignment of the government’s new capital spending

programme with its strategic spatial planning endeavours.

These large-scale experiments in planning and governance at national and local levels
meant that the research was situated within a fluid, dynamic context. This presented
something of a research challenge, because the various episodes of planning and

governance were continually evolving, and in many cases, remain largely unresolved. In
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addition, the immediacy and proximity of those episodes meant that it was necessary, from
a methodological perspective, to be fully informed about events and developments, whilst
also maintaining sufficient distance to preserve the integrity and coherence of the
research. Therefore, the author’s engagement with those real world public policy
developments, as outlined above, was not part of a deliberate methodological approach to
data collection or observation. Instead, it served as an interesting frame of reference for
the research generally, an opportunity to test the findings of the empirical studies and a
way to convey some of the concepts and ideas emerging from the inquiry. These public
policy interactions and those experiences within the various realms of politics, business and
the media were also insightful because they became important intersections between
governance, planning and research, and from which various interesting public policy

narratives developed.

The author’s interactions with these various interests also provided some useful reflections
on the nature of public policy developments, and on the role of planning research in these
particular domains. There appeared to be an appetite within these settings for the
communication of research around strategic spatial planning and governance issues, as
well as a (notional) demand for the production of ‘evidence-based policy’ as part of the
development of new planning and governance frameworks in local and national settings. It
was apparent, however, that the demand for evidence-based policy is contingent and
limited, and those engagements with public policy were not unproblematic.
Notwithstanding this, the external context proved to be a fruitful one, providing valuable
reference points for the studies and a mirror from which various reflections on the core

research themes were made.

1.7 How To ReEAD THis THESIS

This PhD thesis was written as a collection of individual essays in spatial planning, which
has been constructed as part of a deliberate research programme, and which was guided
by a core set of themes and an explicit set of research questions. The individual essays
(presented as Chapters 3, 4, 5 and 6) are presented in chronological order, and the thesis

should be read as a unified coherent piece.
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The PhD thesis is organised as a master case study into strategic spatial planning. Within
this master case study framework, the various ‘episodes’ of planning are treated as sub-
case studies. This includes a series of interrelated episodic ‘events’ around strategic spatial
planning initiatives articulated at different spatial scales. These various episodes can be
associated with a period of transformation in the sphere of planning policy and practice in
Ireland and Cork from the middle of the 1990s onwards. This period is treated within this
thesis as a distinctive phase of strategic spatial planning policy and practice in Ireland, and

the master case study is constructed to capture this broad transitional period.

The sub-case studies are therefore presented as a series of analyses of strategic planning
episodes at the metropolitan, sub-regional and national scales. Individually, they explore
different planning episodes - and address various issues of governance, development,
policy and practice in a number of contexts. The enquiries conducted within these sub-
case studies are intended to generate insights into the various aspects of strategic spatial

planning, and they should be read as part of the broader analytical composition.

Finally, Chapter 7 is presented as a comprehensive set of conclusions to the PhD thesis, and
these conclusions are presented in two tranches. Firstly, the individual research questions
are revisited in detail as part of a critical analysis of the various processes and outcomes
surrounding Cork and Ireland’s encounters with strategic spatial planning initiatives. In this
way, the broad empirical inquiry - set out in the individual essays — is situated firmly within
the research framework, and the analysis is structured as a way of relating those key
findings directly to the core research objectives. This is designed as a way to marshal the
outcomes of the individual essays into a synthesised set of conclusions. Secondly, the final
section follows on from the critical analysis of the empirical studies to present a tentative,
emergent set of reflections about the nature of contemporary strategic spatial planning —
inspired by the empirical work and subsequent consideration of implications for theory and

practice.
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THEORETICAL FRAME: STRATEGIC SPATIAL PLANNING AND URBAN GOVERNANCE IN EUROPE’S METROPOLITAN AREAS

2.1 TRANSFORMATIONS IN URBAN GOVERNANCE

The concept of governance has regularly been employed to describe significant changes
that have occurred in the way that contemporary cities in western capitalist societies are
developed, planned and managed. It is a widely used term in planning literature, which has
been used to describe the collective activity that surrounds decision-making and public
policy, which includes the formal institutions of government, as well as a variety of social,
political and economic interests which reside outside the institutional architecture of the
state. Interpretive policy analysis has served to illustrate that policymaking is not in fact the
natural by-product of politics and formal representative democracy. This classical —
modernist view of public policy has been replaced by a view that decision-making as a
public activity extends well beyond traditional governmental structures and incorporates a
complex network of actors, institutions and social economic and cultural forces (Hajer,
2003: Healey, 2006). It is proposed that that term ‘governance’ more accurately reflects the
reality of collective action around public policy than the traditional interpretation of
‘government’. For Healey (2006, 95), for example, it represents “a shift of the intellectual
attention from the description and evaluation of government activity in terms of formal
competence and laws to a recognition that the spheres of the state, the economy and daily
life overlap and interact in complex ways in the construction of politics and policy.” In
addition, it has been suggested that there have been important changes in the nature of

decision-making regimes in cities (and states) in the second half of the twentieth century.

These changes in how places are managed and governed have been explained using a
number of theoretical and conceptual approaches. Emerging patterns of urban governance
have been theorised in terms of a transition from Fordism to post-Fordism (Harvey, 1989:
Tickell and Peck, 1992: Amin and Thrift, 1994: Painter, 1995: John and Cole, 1998: Pierre,
1999), in the context of ‘de-nationalisation’ or the ‘hollowing out’ of the state (Jessop,
1997: Brenner, 1999), and as part of changes in the political-economic interfaces within
urban areas (Stone, 1989, 1993: Digaetano and Klemanski, 1993: Stoker and Mossberger,
1994, 2001: Harding, 1994). Consequently, when interpreting changes in decision-making
environments of urban areas as part of a planning-oriented study, it has been necessary to

address aspects of sociology and political science.
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David Harvey’s (1989) contribution to urban theory has been significant, and succeeds
particularly in using a geographical lens to explore the characteristics of post-modernism
through an examination of its outcomes in time and space. This is particularly useful in the
analysis of urban change and when developing insights into the realm of ‘place
governance’. In addition, this is an especially valuable framework in the context of this
planning research as it serves to explain changes in the ways in which places are governed
and managed. Unlike many radical post-modernists, Harvey (1989, 328) highlights
significant continuities between different regimes of accumulation and modes of regulation
in history, suggesting post-modernism as simply another historical development of the
capitalist system where “...the experience of time and space has changed, the confidence
in the association between scientific and moral judgements has collapsed, aesthetics has
triumphed over ethics as a prime focus for social and intellectual concern, images dominate
narratives, ephemerality and fragmentation take precedence over eternal truths and
unified politics.” Therefore, the idea of unified politics under late capitalism is an elusive
prospect in cities which are typified in postmodernity by fragmented, disordered governing
regimes. Harvey in particular succeeds in describing how these changes also mirror a shift
in the way urban places are governed, referring to a shift from traditional managerialist
norms to more entrepreneurial forms of governance. This also reflected a general shift to
more proactive approaches to urban government because of the need to support the
revival of cities and regions and to become more competitive within an increasingly
globalised and networked society. In this way, cities are interpreted as actors as well as
places or communities, and the task of managing and developing those places was
increasingly subject to a process of fragmentation, with the dispersal of power outside the
realm of formal government arenas. This also reflected what may be understood as
reflecting a general pattern of neo-liberalisation of city governance, whereby there was a
general reduction in the size and scope of urban government accompanied by the
increased role of business and community interests in decision-making and policy

formulation.

Under Fordism, within a dominant system of economic production, consumption and
associated socio-economic phenomena, the city, as “a locus of mass production and
consumption, social interaction and institutional representation” (Amin and Thrift, 1995),

emerged as a site at which ‘Fordist’ modes of production and organisation flourished. The

40



THEORETICAL FRAME: STRATEGIC SPATIAL PLANNING AND URBAN GOVERNANCE IN EUROPE’S METROPOLITAN AREAS

state represented the institutional ‘guarantor’ of the system providing stability and
authority as the heart of governing systems, and though institutional transactions and
linkages were certainly a feature, national systems, containing dynamic cities acting as
industrial engines, dominated (Brenner, 1999). This was a relatively stable consensus —
based socio-economic model, which had been characterised by a relatively well-balanced
accommodation between politics, market and society. During this period, in Western
Europe in particular, the response to repeated experiences of periodic market failures
manifested itself in a Keynesian style of economic management. By the middle of the
twentieth century, there had been a number of global depressions and this encouraged a
demand for new ways to manage the market and its adverse consequences. The solution
proposed by John Maynard Keynes was broadly accepted in Western economies in the
1950s and 1960s. Essentially, the Keynesian model offered a robust, productive,
employment-based economy- reinforced with a strong welfare dimension that provided
housing, education and health. This mixed-economy approach represented a rational
interpretation of the needs of the economy and society, and contributed to a political
environment that promoted intervention and facilitated planning. In Britain, many

heralded this as an inevitable triumph, because,

Capitalism was a fundamentally irrational and wasteful process. As the
natural world had succumbed to the march of scientific rationalism so must
the human world - with socialism succeeding capitalism. Planning and
public ownership were expressions of rationality in economic affairs. British
free-market capitalism was therefore doomed.

(Hutton, 1996, 47-48)

Capitalism, however, was not doomed- it was merely suppressed. A brand of social
capitalism had succeeded in satisfying the demands of capital accumulation and social
consumption. Under the system of Keynesianism, economic and physical planning
developed as a key instrument in the drive towards consensus. Hence, during the 1950s
and 1960s, planning went through a period of legitimisation, whereby its role in regulating
the market forces of development and expansion in order to meet the needs of society
became firmly established. In addition, planning became increasingly characterised as a
rational, scientific and apolitical activity that strived to fulfil the public interest (Thornley,

1991). The role and status of planning is closely related to the position of local government
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and urban politics in political society. In both centralised and decentralised countries,
planning is often a governmental tool that is exercised at a local level and operates with a
certain degree of local autonomy. During the 1960s and 1970s, urban politics re-asserted
itself, as the role of local government expanded under the mixed economy approach.
Within this system, urban and regional planning became politically fashionable, as

intervention and control mechanisms became more consolidated.

This consolidation of the role of planning in society may be conceptualised as an outcome
of the Fordist system that emerged following World War Two and prevailed until the mid-
1970s. Fordism essentially characterises the distinct form of accumulation and regulation
that developed as governments in Western societies introduced institutions and
mechanisms to ameliorate the failures of market-led economic development. Under this
system, mass production and mass consumption proceeded and was complemented by a
distinct mode of regulation. The mode of regulation, according to Painter (1998, 278) "is
the set of social, cultural and political supports which promote the compatibility between
production and consumption in the regime of accumulation.” Under Fordism, this mode of
regulation was an integral element of the management of the economic system and
operated as an instrument for alleviating the problems associated with market failure.
Hence, intervention could be justified as an economic and political necessity, and was not
perceived simply as ideology. A crucial expression of this intervention or mode of
regulation was urban planning. Therefore, the purpose and status of planning was
strengthened significantly under the Fordist system and this manifested itself in high levels

of local autonomy, strong development control functions and explicit social objectives.

It was the state that represented the most suitable political and economic space for
accumulation and regulation under Fordism. Within such a system, the urban arena was
necessarily subject to tight central control, and for most western European countries
became a point of service delivery for the state. From the late 1960s onwards, production
and consumption systems in western societies began to reconfigure themselves in order to
respond to the intensification of international trade, new technologies and market
fragmentation. The increasing pace of internationalisation of industry and trade in turn
distorted the Fordist norms, and began to alter the role of the nation-state as the
‘guarantor’ and ‘regulator’ of production and consumption. Under the Post-Fordism/Neo-

Fordism paradigm, the economic fortunes of urban areas were no longer exclusively
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determined at the state and this has had significant consequences for the way cities are

governed and developed.

It has been predicted that due to the two key characteristics of post-Fordism, specialisation
and fragmentation, the way in which cities are governed, planned and developed has
undergone fundamental change (Harvey, 1989: Mayer, 1994: Jessop, 1997). Mayer (1994,
317) for example, has suggested that local politics have become increasingly involved in
more proactive economic development strategies, because it is “increasingly impossible for
particular production conditions to be organised or coordinated by the central state.” This
has occurred through what Harvey (1989) describes as a transition from managerialism to
entrepreneurialism, differentiating between Fordist forms of urban government and post-
Fordist modes of urban governance. These are related to changes in the macro economy
and have introduced proactive, speculative functions into urban government. Urban
entrepreneurialism is a response to the post-modern political and economic environment,
where locality, uniqueness, specificity, fragmentation, flexibility and change now

characterise urban government and governance processes that have spatial dimensions.

The emergence of neo-liberal approaches to planning in the 1980s in particular may be
understood as a by-product of wider political and economic processes at international and
national levels. Its origins may be traced to the early 1970s, when the Keynesian system
began to be seriously tested by global economic forces and technological changes.
Improved technologies began to distort the relationship between production and
consumption, whilst the increased pace of the internationalisation of capital shifted the
boundaries of economic space. These processes re-shaped the political space within which

planning existed, in a number of ways.

Decreasing profits and increasing levels of structural unemployment became more common
features of European and North-American economies as two oil crises in 1973 and 1979
delivered fatal blows to the relative economic stability of the 1960s. Many western multi-
national corporations transferred production overseas in a search for reduced labour costs.
The pool of finance from which governments drew their finance began to rapidly shrink,
while demands on welfare instruments from those facing economic distress grew

significantly,
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In many countries, this placed strains on the urban political system as local
government struggled to meet increased demand for welfare services,
sometimes in the face of fiscal stringency. In addition, urban policy and the
urban political process increasingly became dominated by the need to deal
with economic restructuring and the social effects of these changes.

(Painter, 1995, 286)

One consequence of the transition from Fordism to Post-Fordism was the re organisation of
the operation of the nation-state. The nation-state’s functions were no longer coterminous
with natural economic space and the instruments of the state that regulated capital within
these political boundaries were becoming increasingly redundant. In terms of economic
organisation, the locus of power moved from the national level upwards to the
international level, and from governments outwards to international corporations. At the
same time, responsibility was devolved downwards to local government as the effects of
global economic change began increasingly to materialise at the urban scale. The tasks of
urban government became more concerned with dealing with the immediate social

and economic consequences of recession, and planning became preoccupied with crisis
management and social control. As a result, planning activities concerned with large-scale
redevelopment and urban renewal were de-prioritised because "when economic crisis
pushed the private sector into recession and indirectly produced a major retrenchment in the
state's direct role on development, there was little left to plan for.” (Brindley, Rydin and
Stoker, 1989, 5). This served to illustrate the condition of dependency in planning, whereby
the role of urban planning had become closely linked to economic growth and decline.
Similar patterns of change in the planning discipline emerged in most Western nations on

both sides of the Atlantic.

According to Jessop (1993), neo-liberal strategies adopted by most western governments
were a response to the transition from Fordism to post-Fordism. The role of the state at
central and local level was restructured and the mode of regulation under the Keynesian
Welfare State of Fordism was altered completely. In place of the Keynesian model, a
Schumpeterian workfare state would "promote product, process, structural
competitiveness of open economies mainly through supply-side intervention, and to
subordinate social policy to the demands of labour market flexibility and structural
competitiveness" (Jessop, 1993, 19). In such a scenario, where workfare replaced welfare as

a political priority, the focus of urban politics also had to change.
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Urban entrepreneurialism, according to Harvey (1989), is a response to the post-modern
political and economic environment, where locality, uniqueness, specificity, fragmentation,
flexibility and change all characterise urban governance. Consequently, planning, as a key
feature of urban government, has become increasingly concerned with local economic
growth, place promotion, civic boosterism, speculation and the construction of place rather
than the amelioration of conditions. Therefore, gentrification, cultural innovation,
consumer attractions and entertainment have become prominent facets of urban policy,
and spectacle and display become instruments in the search for urban dynamism and
commercial success. Harvey (1989) is particularly critical of the way planning has been
recruited as an agent of capital accumulation because it has led to a change in its inherent

values, and the way these influences tend to prioritise image over substantive concerns.

Hall and Hubbard (1996) are cautious however in defining this general shift as one which
has seen a complete transformation in the role of local government. They maintain that an
increased effort on the part of local governments to become ‘entrepreneurial’ does not
necessarily require a withdrawal from managerial redistributive functions. In support of
this, Mayer (1994) views the changing role of local government, not as a redirection of
political function, but a consequence of a blurring of the traditional distinction between
economic and social policies. Thus, in contemporary urban settings, a link has been
identified between the operation of the local economy and the operation of the local
welfare state such that “welfare becomes increasingly redefined in the direction of the
economic success of the local area” (Mayer, 1994, 32). Hence, the concept of welfare is
reconstituted under the Post-Fordist economic model, recruited as another agent of the

entrepreneurial mission.

Another important trend in urban governance is the expansion of the sphere of local
political action to involve a range of private and semi-public actors. Harvey (1989) and
Mayer (1994) indicate that these ‘actors’ increasingly involved themselves in both the
provision of services such as waste disposal, and in creating economic and development
strategies at the urban level. Hall and Hubbard (1994, 155) describe this as another
example of the “line between the private and public sectors becoming blurred”. This has

manifested itself in the form of privatised public services and public-private partnerships,
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which illustrate both the increased privatisation of the public sector, and the politicisation

of the private sector.

Urban governance is therefore characterised by a more cooperative style of policymaking,
where the relationships between the local authority and the private sector are based on
bargaining systems rather than conflicting hierarchical structures. The mode of regulation
of the post-Fordist system has reduced emphasis on welfare and redistribution and turned
attention towards facilitating and encouraging local economies that are suitable to
innovation, technological change and flexible production. These economies are no longer
regulated primarily from the higher levels of the central state, but from cooperative
institutional relations at the urban and regional level. This is also reflective of changing
economic strategies in Western Europe on the part of national governments who have
redirected strategy away from traditional interventionism and inducement-led industrial

growth to one where new forms of competitive advantage are exploited and encouraged.

As a consequence of the increased focused on competition within global urban networks,
cities increasingly concerned themselves with bolstering competitive and comparative
advantage; this involves the development of entrepreneurial strategies and which includes
a focus on livability, quality of life and cultural assets in their quest for global investment
(Rogerson, 1999). As a result, many of the contemporary urban governance discourses are
encouraging strategic spatial planning efforts to address place marketing and investment
priorities, in addition to more traditional concerns around land-use, transportation and
environmental management. This restructuring of urban governance in response to
globalisation has also been affected by processes of reterritorialisation (Brenner, 1999)
which involves a reconfiguration and rescaling of forms of territorial organisation within

states, regions and city-regions.

2.2 RESCALING URBAN GOVERNANCE

In examining forms of governance at various spatial scales in Ireland, its wider institutional
and political context needs to be considered. There are a number of non-local structural
and institutional forces which have produced what may be understood as a rescaling of the

process of urban governance and decision-making more generally. This refers to a
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reorganisation of the geographies of governance with the emergence of differentiated
structures of decision-making; this is often manifested as multi-level governance — with a
layering of decision-making structures and practices across spatial scales. This is not a
uniform process, and the experience of urban areas in Europe is extremely diverse with
parallel processes of upscaling and downscaling of competencies with different regions and
states following often-diverse trajectories. At the same time, however, it is possible to
detect some important patterns in how governance is being expressed at the scale of the
city and city-region, and there are some interesting trends emerging across Europe’s urban
landscape. In the European context, it is also important to consider the role of the
European Union project which has encouraged various dynamics which influence how

places are managed, planned and developed.

The concept of a ‘Europe of Regions’ or a ‘Europe of Cities’ presents a potentially
compelling alternative for cities and city-regions, where powers and competencies are
increasingly devolved towards urban centres as part of a grand vision for a polycentric
continent reflecting Klaus Kunzmann and Michael Wegener’s (1991) ‘bunch of grapes’
territorial-functional vision. It symbolises a reconstituted political and economic space in
Europe whereby the nation-state has become decreasingly relevant as an economic-
political space, and has been substituted by the city-region as an ideal territorial and
political unit. According to Delamaide (1995, 14), the nation-state faced the twin challenges
of an intensification of European integration and the increasing salience of sub-national
representation; “the nation-state, pundits have begun to say, is becoming too small for
many tasks, and too big for others.” The internationalisation process underway in Europe
has challenged some of the institutionalist generalisations about urban politics (John,
2000), and the region or the city-region therefore emerges as an alternative unit of
economic and administrative convenience as part of a reorientation of political and

economic space.

This vision has received criticism, however, and has been described as being ideologically
motivated and functionally weak. For Keating (1992, 10), “The Europe of the Regions
scenario ignores the very real power of the nation-state, the resilience of their bureaucratic
elites and the powerful private interests which have been vested in them.” This form of
regionalism, for Hooghe and Marks (1996), is marked by huge variation in levels of

organisation, finance, autonomy and political influence of subnational governments across
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Europe. Supporters of the Europe of the Cities and Regions scenario, however, suggest that
national sovereignty has been diluted in the area of economic and monetary policies, and
that numerous examples of interregional cooperation and city networks support this

position.

The Committee of the Regions (C.0.R.) was established in 1994 under the Maastricht
Treaty. Its powers are relatively limited in that its primary role is advisory and its decisions
cannot be enforced through legislation. The C.o.R. was founded by the European
Commission to increase the participation of sub-national actors in the formulation and
implementation of EU policy. However, Jeffrey (1997, 256) has described it as "one of the
less significant players in the .G.C. (Intergovernmental Conference) game, and is still
viewed with suspicion by a number of member states and, by implication, the Council". For
Loughlin, however, it is significant not because of the actual extent of its power, but
because it gives a political legitimacy to cities and regions, "The setting up of the
Committee of the Regions despite its limited status and function, is an important
breakthrough in the institutional architecture of the Union, allowing for the first time the
representation of the sub-national level at the highest level" (1994, 157). The C.o.R. does
not offer a concrete expression to a 'Europe of the Cities and Regions' concept, however,
Loughlin (1994) considers it a significant development in the governance of the EU,

emphasising its importance for shaping urban and regional policies.

In addition, numerous transnational local authority networks have emerged which have
encouraged horizontal flows of information and exchanges across a European network of
cities and regions. This has been complemented by bottom-up initiatives such as Eurocities
and Club de Eurometropoles. Eurocities, founded in 1986, is based on the premise that
cities are engines of economic growth and cultural, social and technological innovation. It
has become a significant lobbying tool and its principal objective is the creation of an
explicit urban policy. Club de Eurometropoles was created in 1990 by 20 noncapital cities
and focuses particularly on economic issues, promoting cooperation between actors within
the network such as chambers of commerce, research centres, municipal authorities and

universities.

These Europe-wide urban networks facilitate the institutional representation of cities and

regions. Furthermore, they present local and regional authorities with an opportunity to
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become politically engaged alongside national governments and European institutions.
Such networks benefit urban areas, not because of network membership per se, but
because of active partnership (Ercole, Walters, and Goldsmith, 1997, 223). Structural Fund
reforms in 1988 and 1993 placed emphasis on the concept of 'partnership’, whereby close
consultation between the Commission, member-states and authorities at local and regional
level is essential. This '‘communicative triangle’ and the concept of partnership is
underlined by the principle of subsidiarity which arose out of the Maastricht Treaty. Whilst
there are different perspectives on the political meaning of the concept of subsidiarity and
what it entails, for the European Commission, it refers to the increased involvement of local
and regional actors in the decision making process, particularly in relation to the

coordination and implementation of Structural Funds.

The growth of formal and informal urban networks, urban and regional institutions such as
the C.o.R. and the increasing emphasis on partnership and subsidiarity has contributed to
the development of an urban and regional salience within the EU context. This has been
supported by the EU’s funding models and its territorial cooperation agenda more broadly,
which have been directed more explicitly towards the principle of cohesion. This is
expressed for example through various applications of high-level policies such as the ESDP
and funding mechanisms like INTERREG. However, it is apparent that a pan-European form
of urban governance has not yet emerged (Jones and MacLeod, 2004) and there are

significant variations between member states.

It is important instead to acknowledge that new forms of governance occur as part of the
ongoing process of the restructuring and subsequent rescaling of urban, regional and
national institutions and governing arrangements within the context of global and
European forces. Key actors and players in European cities, at the same time, have more
potential for proactive engagement with a range of economic, social and environmental
issues, in relation to urban development, funding and decision-making. At both state and
EU level, there has been an increasing awareness of the important role of cities and regions
in securing economic success. As a result, they are beginning to respond to a reconstituted
political and economic arena and assert their credentials as important players within a
global and European setting. These developments, which have been facilitated under a

broad globalisation/Europeanisation agenda, have reconfigured the territorial framework
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of governance for city-regions in Europe — establishing a wider institutional context in

which urban areas operate.

According to Christiansen (1999), there has been a move away from the simplistic
dichotomies such as Europe of nation-states/Europe of the regions, towards a ‘New
European Regionalism’ which signifies a strengthened political and economic position for
European cities and regions, without suggesting the functional redundancy of the nation-
state. This has been characterised as a “third level of government in Europe” (Jeffrey, 1997,
45) and representing “patterns of multilevel governance” (Benz and Eberlein, 1999, 331).
Both of these perspectives declare that the nation-state remains a central political ‘hub’
within the European system, but as only one component within multiple layers of
authority. Describing this new regionalism in its simplest form, O’Sullivan (1995, 3) defines
it “in terms of a shift from traditional forms of regional policy based on central government
intervention to one where sub-national authorities take a greater responsibility in
promoting economic development.” This definition describes a combination of two
processes, firstly a ‘top-down’ influence arising out of E.U. policy changes and, secondly, a

‘bottom-up’ approach indicating an assertiveness on behalf of cities and regions.

At both state and E.U. level, there has been an increasing awareness of the important role
of cities and regions in securing economic success. In many European states, the
development and enhancement of political institutions active at a regional level
encouraged urban/regional interests to become more proactive in the development of
strategies aimed at attracting international investment and securing financial aid from
European institutions. In addition, the acceleration of European integration processes
combined with decentralisation initiatives created opportunities for those regional
interests — including municipal authorities at city and regional level, regional associations
and regionalist political groupings - to promote what may be understood as a regionalist
agenda within Europe (Hooghe and Keating, 1994). These dynamics created opportunities
for regional and national interests to mobilise and become more active as agents within the
sphere of international governance and more influential as locally-constituted governing

institutions.

The influence of globalisation on the re-scaling of urban governance is also well

documented. According to Brenner (2003, 299) the transformation of urban areas in
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response to globalisation can be understood using an approach “that is explicitly attuned to
the intimate links between urbanization processes and the continually evolving spatialities
of state power under capitalism.” For Brenner (2003), capitalism, and its continually
evolving character, provides the context for a rescaling of power within states and around
cities and city-regions. Changes in the nature of capitalism, the modes of production and
consumption and the regimes of accumulation, have produced a system of governance that
is inherently shaped by globalisation tendencies. This has encouraged the development of
new institutional and regulatory frameworks, and has generated substantial changes in the
socioeconomic and functional operation of cities. According to Brenner (1999, 2003),
rescaling within states is a product of capitalist globalisation, and the subsequent
reordering of governance comes about as a consequence of power transferring away from

the state and state institutions.

This has territorial as well as political implications, with opportunities emerging for places
(constituted by coalitions of public and private interests) to enhance their capacity to
strategise, to plan and to develop. State power, on one hand, is transferred upwards to
supra- national institutions such as the European Union and on the other hand, it is
transferred downwards to regional and city-region levels. This rescaling has produced
governance dynamics which have empowered subnational, regional and metropolitan
entities. These entities are now regularly engaged in the kind of strategy development and
policymaking which was commonly undertaken by centralised state governments and their
institutions. “Contemporary local and regional states no longer operate as the managerial
agents of nationally scaled collective consumption programs but serve as entrepreneurial
agencies of ‘state-financed capital’ oriented toward maintaining and enhancing the

locational advantages of their delineated territorial jurisdictions” (Brenner 1999, 440).

Hence, it is proposed that the redistribution and fragmentation of state power, precipitated
by the advance of globalisation, has served a new regionalism agenda; accordingly,
metropolitan governance no longer functions as a way of managing national level
Keynesianism, and its rationale now is based on enhancing the locational and place-based
advantages of metropolitan areas in an increasingly competitive global context. This
competitive tendency is expressed as a form of ‘civic boosterism’ (Boyle, 1997), with cities
and regions increasingly becoming preoccupied with securing economic prosperity against

a background of intense national and international competition for investment. It is
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important to note however that the increased salience of cities and regions as relevant and
influential governance entities has not been based on the wholesale redistribution of
formal competencies from the centre downwards. The political autonomy of metropolitan
areas in Europe varies significantly across states, and there has not been a consistent,
universal pattern of devolution which has empowered cities. Instead, these metropolitan
areas have widened and deepened their scope for action through a gradual strengthening

of their governance capacity.

The scope and impact of this rescaling for urban areas has been experienced in different
ways, and urban areas respond according to their political and administrative traditions,
their economic and social circumstances and the extent to which those places perform
local, regional or international functions (Savitch et al, 2002). Therefore, the rescaling
processes, and its manifestations at the scale of the city or city-region will vary depending
on local specificities. For Storper (2011), globalisation has brought about a renewed
territorial order, which has introduced new spatial dynamics and fundamental changes to
long-established social, political, and economic relationships. Although the influence of
globalisation may be expected to have undermined the importance of both distance and
locality, the phenomenon of place and the importance of territory does not appear to have
dissipated. Urban locations have retained and perhaps even consolidated their important
central positions within global economic networks. In addition, the ongoing integration of
urban centres into global economic systems has changed the relationship between regions,
nations and cities, which has contributed to the emergence of new forms and scales of
governance. This has served to increase the relevance of cities as part of global economic

networks.

These transformations are also extremely fluid. Swyngedouw (2000, 68) contends that "the
production of space through the perpetual reworking of the geographies of capital
circulation and accumulation junks existing spatial configurations and scales of governance,
and produces new ones in the process”. These processes can produce wholesale
transformations in the spatial scales of governance, and in how the various levels of
governance interact with one another. Therefore, the re-scaling of urban governance is not
a neat linear process of devolution and empowerment; rather it is part of a complex
reordering of governing conditions and dynamics which produces differentiated outcomes

in different urban contexts. However, there is a consistent theme evolving as part of these
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changes — that is the new compositions of power and governance capacity at the level of
metropolitan areas. As urban areas are increasingly presented as the building blocks of
national economies, these new governance patterns and processes are usually focused on
the development of urban competitiveness within a global setting. This research attempts
to situate the changing nature of decision-making and city governance within this broader
structural and institutional framework, and is concerned with determining if the way in
which spatial planning projects, policies and programmes are being managed reflects these

global influences.

2.3  THE CITY-REGION AND GOVERNANCE DYNAMICS

Significant changes have occurred in the decision-making environments of European cities
over the past few decades; these changes highlight the increasing importance of
territorially-coherent governing spaces at an extra-urban and sub-national level. The
increased movement of goods, services and information across borders has caused regions
to become increasingly vulnerable to what would have previously have been considered
external processes (Christopherson, et al, 2010). Greater international competition and the
hypermobility of capital and investment have meant that the fortunes of urban areas have
become increasingly dependent on international investment and on decisions made
beyond the local and national context (Buck et al, 2005: Harding, 1997: John and Cole,
1998: John, 2001). These structural economic dynamics and new political challenges
indicate clearly that in an era of competitiveness, flux, mobility and technology - place and
space still matter, and the way that metropolitan areas are managed and developed can

have important implications for their resilience and economic prospects (Harding, 2005).

These changes have been explained by the need for urban areas to foster an economic
dynamism to guarantee future success within an increasingly competitive global economy,
and a broad appreciation of the importance of geography in development dynamics
(Diamond, 1997). This has been occurring alongside an increasing fragmentation of
decision-making and a proliferation of institutions at local and regional levels (Kearns and
Paddison, 2000: Rodriguez-Pose, 2013) and has introduced challenges of complexity and
compatibility due to the multitude of decision-making structures, interests and the

emergence of multi-level governing environments (Benz and Eberlein, 1999).
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This has occurred alongside the emergence of the city-region as an important governance
phenomenon. City-regions, in a remarkably simple definition provided by Harding et al,
2006, 5), “...are the enlarged territories from which core urban areas draw people for work
and services such as shopping, education, health, leisure and entertainment”. These
enlarged functional territories have become interesting governance spaces as urban
expansion and new geographies of development increasingly disrupt established
administrative-political norms. The expansion of urban centres has created new dynamics
between cities and their hinterlands (Sellers and Hoffmann-Martintot, 2005), which
suggests that the challenges of fragmentation and coordination demand a strong response

from governments.

The complexity of the institutional landscape and the density of agencies and actors
operating in the urban arena have also encouraged sectoralisation in the way urban issues
are being addressed. Whereas traditional urban planning models usually attempted to
integrate a variety of policy strands as a way of tackling urban and regional planning issues,
increased specialisation has tended to encourage the segregation of policy activity into
discrete silos (Carley, 2000). As a result, economic, environmental, social and physical
issues around urban areas tended to emerge within highly complex and often incoherent

policy settings, with incongruous spatial and temporal frames and scales of operation.

The relatively recent, renewed academic attention on the city-region can be traced to
Scott’s et al’s (2001) edited book on global city-regions. This work put forward the idea
that city-regions at this scale in particular were becoming an important territorial and
institutional phenomenon and would define a new phase in the development of capitalism
at a global scale. The concept has subsequently emerged as a popular normative concept
within academic and policymaking circles and it has been used, not unproblematically, as a
way to understand new dynamics of urban and regional change in a globalised economic
and social order. Harrison (2015) identifies three analytical conceptions of this new
regionalism. Firstly, city-regions are understood as agglomerations of productive economic
and social activity concentrated and scattered over extensive metropolitan areas; secondly,
city-regions are presented as a strategic level of policy-making and administration

extending beyond traditional administrative boundaries to include wider hinterlands;
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thirdly, city-regions are invoked as part of relational geography and are presented as part

of a system or network of settlements across space.

For Jones et al (2015) there is a close association between the emergence of city-regions
and new expressions of economic development. This suggests that the prominence of city-
regions can be attributed to a scale at which economic development is understood to be
derived. It is sometimes argued that existing administrative and policy boundaries fail to
reflect adequately these economic spaces. This is associated with “the Neo-liberal
loosening of economic territorial boundaries” (Jones et al, 2015, 15), and with urban areas
actively seeking new ways to secure competitive advantage as part of a global economic
landscape. However, the authors criticise the overly deterministic understanding of city-
regions in practice and the narrow economic perspective from which this is formulated.
Instead, there is an argument for a diversity of understandings of territorial models and a
more pluralistic interpretation that allows for considerations in terms of social and political

administrative institutional innovation.

This also serves as a reminder that the city-region concept is not very new. It can be traced
to the work of Patrick Geddes and his work as the founding father of city and regional
planning. This was an important development of an analytical concept in planning that
encouraged that the idea of thinking beyond the city edge and to consider hinterlands as
part of the urban question. The city-region concept as a relatively modern phenomenon
however was also inspired by the work of Robert Dickinson. Dickinson (1967) suggested
that the city-region concept should be considered as a mental construct rather than a
standardised normative methodological instrument, suggesting that its definition and
extent can only be prescribed when the purpose of the exercise is understood. In essence,
the extent of a city-region will vary depending on the task. The city-region, therefore, can
be understood as a technique for governing and planning places. City-regions however are
being constructed in political and practical settings as normative objects of economic and
territorial governance. Harrison (2015) critiques this new city-regionalism, and suggests
that there are multiple ways of dealing with and constructing what has become a ‘chaotic
concept’. Since the emergence of the most recent phase of interest in city-regions after
Scott et el (2001), the concept has been advanced with extensive spatial and scalar
flexibility and a high degree of definitional uncertainty. Despite this, Harrison (2015)

contends that the concept is a useful tool for conceptualising transformations in
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metropolitan areas, but argues persuasively that it needs conceptual and empirical

certainty as part of scholarly enquiry and practical application.

There appears to have been a conscious move towards the formulation of spatial strategies
at city-region level as part of the response to the increased complexity and fragmentation
of metropolitan areas. This, according to Healey (2007, 265) means “shaping place qualities
through conscious attention, through some kind of strategy, which embodies and expresses
a conception of the place of an urban area.” These may be described as ‘place-governance
and place-making strategies’ and are devised as part of wider economic and environmental
objectives, involving the creation of institutional and administrative frameworks that
reflect the functional realities of metropolitan areas. This is part of a rescaling of planning
at metropolitan and sub-regional levels through the use of semi-formalised, non-statutory
planning strategies (Haughton et al, 2009). This rescaling process has resulted in the
emergence of so-called ‘soft’ spaces of planning which supposedly give consideration to the
functional and economic realities of metropolitan areas by circumventing the kinds of
institutional and political obstacles which often characterise conventional planning and

governing regimes.

These ‘soft spaces’ bordered by ‘fuzzy boundaries’ therefore allow for a focus on strategic
and coordinated approaches to the planning of city-regions. This highlights the increasing
importance of scalar issues as well as “a greater emphasis upon the building blocks of sub-
regions and city regions” (Haughton et al, 2009, 235). According to Christopherson et al
(2010, 4) this encourages an explicit connection between governance concerns and local
political/economic processes, which “...are at the core of regional resilience, creating
capacity, including governance capacity, and determine how vulnerable a region is to
events outside the control of regional residents.” In this way, urban/regional resilience
assumes a governance dimension which highlights the role that cities play in supporting
local, regional and economic development - focusing attention in particular on the need for
places to actively develop strategies aimed at enhancing their economic resilience and
sustainability. This suggests a deliberately proactive tendency on behalf of many European
cities and their governing coalitions whereby they become agents of, rather than merely

stakeholders in, local economic development (Meijers et al, 2003).
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The process of globalisation, combined with the increasing importance of regional
economic development approaches, encouraged European city-regions in particular, to
consider how best to operate at an international scale. This has encouraged the
emergence of strong city-regions that are becoming increasingly proactive in developing
and implementing strategies for economic development. This has occurred in response to
inter-metropolitan competition with cities “...increasingly seek to measure their own
economic performance against their counterparts throughout the E.U.” (Salet et al, 2003,
30). At the urban level “...cities strive after an improvement of their competitiveness and
hence, a better positioning in the European or national urban system” (Giffinger et al, 2007,
4). Competitiveness and economic resilience are now key parts of the urban development
and spatial planning agenda as urban leaders realise that they can no longer depend on
traditional political-economic structures and norms guaranteed by the nation state to

ensure success or survival.

Parkinson et al (2004, 8) suggest that although the impacts of globalisation creates
enhanced levels of social and economic mobility, which might challenge the traditional
territorial and political norms for urban areas in Europe, “...cities still do matter - and
probably more rather than less...and it can be argued that place, space and community
have become more - not less - important for identity and action in an increasingly
globalised and insecure world.” Their study emphasises in particular the importance of
cities to national economic development suggesting that decision makers need to
understand the concept of cities as drivers of national and international growth. This study
explains that the economic advantages associated with urban development are usually
associated with the presence of agglomeration economies, whereby urban centres
benefitting from critical mass are advantaged by the concentration, size and
interconnectedness of political, administrative and economic activities in space (Parr,
2002). The ESPON 2013 (European Spatial Observatory Network) ‘Second-tier Cities’ report
has been influential in establishing a strong policy narrative around urban policy in a
contemporary European context. It concluded that urban policy at national and EU should
acknowledge and support the potential of second-tier cities within national economic
planning agendas. It also argues for the pursuit of explicit and economic place-based urban
policies that support city-regions as well as distinct ‘territorial place-based strategies’
aimed at developing a strong urban hierarchy which considers the role of governance and

urban policy for primary and secondary cities.
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The city-region concept been subject to a variety of academic and policy interpretations,
ranging from economic governance to political regionalism (Storper, 1997: Kunzmann,
1998: Jones and MacLeod, 1999). Usually, it is deployed as an attempt to overlap a place’s
territory with its function; describing a relationship between a core city and an associated
hinterland in terms of housing, retail and employment markets, travel-to-work catchments
and which are sometimes overlapped with physical and landscape features, administrative
boundaries or co-operative arrangements (Rodriguez-Pose, 2008). For Healey (2006, 7), the
concept is useful for capturing a place’s intrinsic milieu of urban life and economy, “...the
urban region seems to offer a functional area within which the interactions of economic
relations, environmental systems and daily life time-space patterns can be better

understood than at a higher or lower level of government.”

For Rodriguez-Pose (2008, 1033), the rise of policy-making at the city-region level has also
served to “accelerate the shift from sectoral to territorial policies”, where social,
environmental and economic issues can be considered more effectively. The city-region
concept is used as a territorial-economic device that is deployed at a particular spatial scale
in order to deal with the complex array of economic and social forces which characterise
contemporary globalisation. In this way, it is portrayed as a suitable scale at which to
address the environmental and ecological challenges that emerge in the context of
dispersed settlement patterns, complex commuting and the suburbanisation of housing,
employment and commercial activity. These changes suggest a need for a reconsideration
of the way in which cities are managed to reflect the new governance demands, and

shifting environmental and economic imperatives.

Thus, the notion of city-region or metropolitan governance is based on a blend of social,
economic, environmental and political forces which encourage an urban management
policy that is spatially and functionally more sophisticated than traditional city government
mechanisms which have discouraged territorial and sectoral integration. For Le Gales
(2002) the city-region concept provides a mode of action and a framework for articulating a
governance agenda for medium-sized cities as an alternative to the very large metropolitan
urban centres in Europe. This is not, however, solely a technical economic and
environmental management system; it is also concerned with the operation of local

democratic systems. The city-region has also been portrayed as a way to enhance local
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government efficacy by acknowledging the functional and everyday social/cultural
experiences of citizens, addressing the inherent disconnect between how people live and

how they are governed.

Much of the emphasis in the field of urban governance has tended to downplay the
importance of fixed administrative boundaries and of institutional factors in shaping the
future of cities and regions and in influencing the success of planning strategies. Despite
this normative focus on the democratic politics of planning practice, the role of formal
institutions and structures of governance in shaping and framing planning practice and
planning and development outcomes has received much less critical attention. This is

expressed in the literature in a number of ways.

Firstly, it is claimed for example by Nadin (2007) that strategic spatial planning,
characterised by strategy and policy, has largely replaced traditional forms of
comprehensive land-use planning based on regulation and control. This has emphasised
the importance of establishing long-term strategic visions for places, collaborating across
fixed administrative borders and operating in the fuzzy spaces [territorially and politically]
between city and region and between politics and economics. As a result, it seems popular
now to argue that planning should favour policy actions that can transcend traditionally
defined units of administrative organisation and bridge the gap between government and
non-government. For some planning theorists, strategic spatial planning is defined in terms
of the use of informal strategies and a deliberate shift away from the constraints of formal
structures and procedures of governance (Waterhout et al, 2009: Allmendinger &
Haughton, 2007). Nevertheless, spatial planning practice as a state interventionist activity,
in the main, continues to be firmly embedded within long established structures of

democratic governance and political decision-making.

Secondly, since the 1980s, developments in political science and sociology have focussed
on the importance of institutions in determining the relative success of places. This has
challenged more embedded forms of neo-classical economic theory around development
which exhibits a reluctance to explore the role of institutions in economic development and
in explaining growth. The neo-classical economic growth model would argue that urban
and regional development depends on three factors; physical capital, innovation and

education. Therefore, it is suggested that in order to succeed in economic terms, regions

59



THEORETICAL FRAME: STRATEGIC SPATIAL PLANNING AND URBAN GOVERNANCE IN EUROPE’S METROPOLITAN AREAS

must invest in physical infrastructure, innovation and in education facilities. However,
Rodriguez-Pose and Ezcurra (2009) suggest that the influence of institutions is neglected in
this perspective and has argued that in order to understand the dynamics of regional and

urban economic development, the role of institutions must be examined closely.

The study of planning and governance in city-regions/metropolitan areas therefore needs
to recognise that institutions and their territorial-political architectures matter. One of the
key characteristics underlining these trends in recent decades has been the reluctance to
moderate administrative/political boundaries or governing practices to reflect functional
fields of metropolitan areas and to prompt political interest in this governance issue. There
is also an absence of clarity about governance dynamics at the city-region and metropolitan
scales; indeed, governance at these spatial scales is a contested and fragmentary concept,
which remains elusive as an identifiable political exercise. It is through practices such as
strategic spatial planning —which can be interpreted as a particular mode of governance —
that we can identify and observe manifestations of urban governance occurring at this
scale. These strategic spatial planning efforts can be interpreted as attempts to govern,
plan and manage contemporary economic and environmental issues - promoting quasi-

political processes with particular spatial and substantive dimensions.

2.4 PLANNING AS PLACE GOVERNANCE

We need to understand what the ‘planning project’ is about in a broader
way. In my understanding, the focus of the planning idea is on places and
their qualities. It is infused with the concern to shape place qualities to
promote better trajectories than by otherwise occur. It involves the efforts
of many people, not just those trained as ‘planners’. And it can take a place
in many different arenas, not just in planning offices and planning
committees. In this conception of the planning project, planning activity is
located as part of the governance activity of a political community, meaning
collective endeavours to manage spheres of activity in ways that would not
otherwise occur, if left to individual initiative. Formal planning systems
provide arenas and resources for place governance, but do not encompass
all of such governance activity. Nor do such systems always cultivate the
values that the ‘planning project’ has promoted. Understood in this way,
the idea of planning promotes a particular way of realizing place
governance.

(Healey, 2010, 106)
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Strategic spatial planning is often understood in terms of the use of informal strategies and
projects, and as a shift away from the constraints of formal structures and procedures of
institutional decision-making (Haughton et al, 2009: Allmendinger & Haughton, 2010).
However, spatial planning is still characterised as a practice of formal interventionism, and
remains firmly embedded within the established structures of democratic governance and
political decision-making. The idea of the ‘planning project’, outlined by Healey (2010)
above, provides a useful organising concept — where the notion of place governance is
operationalised as a way of understanding how political and institutionally grounded
decision-making processes can capture, and even nurture, normative spatial planning
ideas. In this way, the ‘planning project’, as both an object (of place-making) and a process
(of decision-making), represents a distinctive mode of governance, from which various
environmental, social and economic objectives are advanced. This interface, between
planning as a professional activity, and governance as a political process, has become a
very important arena for investigating the nature of contemporary planning as a normative
public policy concern. Strategic spatial planning initiatives, for instance, become valuable
testimonies for, and indeed manifestations of, the twenty-first century ‘planning project’,

and represent valuable artefacts in the investigation of urban change and development.

There has been a substantial transformation of European spatial planning policies and
practices over the last 30 years; these have occurred as part of a wider process of
political/administrative re-scaling, a restructuring of territorial organisation within nation
states and the emergence of new forms of governance at various spatial scales. For
Brenner (1999, 2003), these changes have been precipitated by economic globalisation and
increased capital mobility — contributing to the disruption of traditional administrative and
political norms within nation-states. In place of centrally administered public policy
structures, regions and city-regions have emerged within the governance landscape,
increasingly involving themselves in attempting to shape economic pathways within an
increasingly fragmented and competitive space. This has contributed to the emergence of
metropolitan governance which is “increasingly being mobilized as a mechanism of
economic development policy through which national and local political economic elites
are attempting to enhance place- specific socio-economic assets.” (Brenner, 2003, 297-
298). As a response to both the challenges and opportunities associated with these

changes, city-regions have been encouraged to become active agents of governance and
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have become key contributors in the development of spatial planning strategies at

regional, national and international levels.

This produces what can be understood as a rescaling of territory and governance (Brenner,
2003: Swyngedouw, 2004) which encourages the regionalisation or metropolitanisation of
planning policy and place-making. The role of the nation-state is therefore reconstituted as
a key player in, rather than the sole contributor to, the development of spatial planning
strategies at the level of the city-region. However, the transformative nature of the
‘hollowing out’ of the role of the nation-state described by Jessop (2000) should not be
overstated. For Cremer-Schulte (2014, 289), power is recast rather than dissipated and the
state takes “...the role of a meta-governer who shifts powers and responsibilities to lower
existing or new scales, through re-territorialisation and rescaling.” As a result, there has
been significant interest in the emergence of forms of urban/regional governance that
respond to this re-territorialisation agenda; it has been suggested that these governance
regimes can transcend administrative and political boundaries to focus on city-regions and

metropolitan areas.

This has produced renewed academic and policy interest in the city-region concept
(Davoudi and Stead, 2002: Davoudi, 2008) which have served to revive an interest in
metropolitan governance, including a renewed focus on the reciprocity and
interdependence of urban-rural relations. For some, the city-region represents an
opportunity to overcome the challenges associated with administrative and political rigidity
when dealing with planning issues at the metropolitan scale. The focus on the city-region
concept, according to Rodrigeuz-Pose (2008), also represents a shift from sectoral to
territorial approaches to development, which suggests a particular role for spatially-
oriented place-shaping policy approaches. The role and purpose of spatial planning as a
public policy activity has broadened in scale and scope of the last 30 years, with an
increased emphasis of the need for strategy development, long-term thinking, place-
making, policy integration, and public engagement (Albrechts, 2006: Healey, 2010). The
discipline of spatial planning has also been tasked with responding to the structural
economic and environmental challenges of globalisation, sustainable development, global
economic competition and the increasing diversification of social and cultural life. This has

been facilitated by what may be understood as a Europeanisation of planning policy and
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practice which is created an important quasi institutional context in which new forms and

expressions of planning and governance have emerged.

Major changes in the political economy of Europe, which have precipitated fundamental
economic restructuring towards a post-Fordist system of flexible specialisation (Jessop,
1995), has meant that place governance becomes an important economic instrument.
Place governance, however, is not merely a policy challenge for state authorities; the
transition from government to governance has expanded policy-making spaces beyond
state interests to a wider range of actors and interests. This has contributed to the
increased importance of market forces in the spatial distribution of economic activities, and
in turn, an increased focus on economic concerns within planning thinking. Within an
integrated, global network, where decision-making, public policy and economic activity are
increasingly fragmented and mobile, the importance of place and place quality is
increasingly emphasised. According to Davoudi and Strange (2009), the increased focus on
place and space as part of public policy has resulted in a new emphasis on the role of
territory within governance practices and policies. The spatial turn in planning, for Davoudi
and Strange (2009), represents an important moment because this return to spatiality
represented a rediscovery of an essential domain for planning. Space and place are the
heart of planning’s disciplinary focus, and the prioritisation of territory as part of the
general shift within economic-environmental realms of public policy, meant that planning
has been positioned right at the centre of the place governance agenda. This has involved
the application of strategic spatial planning as a key policy instrument which combines
economic and environmental policy development, and which uses territory as a way of
bounding and organising policy and action. Alongside this rediscovery of territory and
spatiality, the city-region has emerged as a governance space into which various strands of

economic environmental and social policy has been located.

The emergence of strategic spatial planning in Europe has occurred alongside an increased
interest in the city-region concept. This has emerged in the context of an increasingly
integrated European economy and political space which has restructured the relationship
between cities, regions, nation-states and European institutions. This has encouraged a
form of new regionalism. This new regionalism however is not merely reflecting an
increased concern within established national institutions about the fate of regions and

cities; it has become increasingly apparent that the role of the region itself in economic
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development has changed and there has been an increasing awareness of the important
role of cities and regions in securing economic success. This has resulted in what can be
understood as active city-regionalism where cities and regions have responded to the kinds
of opportunities associated with the globalisation and European integration. Mawson
(1996, 14) for example, highlights the changing status of cities and regions, by noting that
"the single market has undermined traditional national regional policy and promoted the
region to 'player status' in the global market game." In addition to the enhanced position of
regions at the international level, cities and regions have begun to realise that they cannot
rely on traditional diversionary policies, and instead are focussing increasing attention on
the possibilities for indigenous development and new ways of influencing national and
European policies. "Simply stated, localities have something to compete with" (Harding,

1997, 295).

From the middle of the 1990s, the E.U's competence in urban affairs has strengthened
considerably, but without very significant legal or institutional changes. Through the
advancement of urban issues within the broad categories of environmental and spatial
policies, the E.U. has raised its profile as an important 'player’ in the governance of
Europe's cities. In addition, the significance of the E.U. as the context within which urban
governance occurs has changed. This is the result of renewed efforts to create a distinct
E.U. urban policy, as well as an emphasis on the concept of partnership at various levels of
governance. Europeanisation of policies and actions does not, however, replace national-
level policies or influence, but rather suggests that the European scale is becoming an

increasingly recognisable and influential context.

The Green Paper on the Urban Environment (C.E.C, 1990) signified a more explicit approach
to the development of a distinctly European policy for the development and planning of
urban areas, and the Europe 2000 (C.E.C., 1991) and the Europe 2000+ (C.E.C., 1994)
reports advocated a spatial policy framework for more integrated and systematic co-
operation in the field of spatial planning. The European Commission has been actively
encouraging the use of functional rather than administrative definitions for urban areas
since the 1990s, and the European Spatial Development Perspective (CSD, 1999) makes
strong reference to the concepts of urban-rural relations and polycentric urban regions,
promoting functional understandings of space and place rather than relying solely on

traditional administrative divisions (Davoudi and Stead, 2002). The focus on strategic

64



THEORETICAL FRAME: STRATEGIC SPATIAL PLANNING AND URBAN GOVERNANCE IN EUROPE’S METROPOLITAN AREAS

rather than comprehensive planning strategies (Albrechts, 2004) has undoubtedly
enhanced the profile of the city-region concept in policymaking. This has encouraged an
approach to place-making, environmental management and economic planning which

considers actively the relationship between governance spaces and functional areas.

The city-region thus provides a vehicle for operationalising the kinds of action that strategic
spatial planning initiatives envisage (Healey, 2010). Accordingly, the foundations of
strategic spatial planning ‘episodes’ are based on a particular approach to place
governance and spatial planning, which generate new territorial identities, collective
governance and engagement processes, strategic visions and an integration of sectoral
approaches in cities and their constituent regions (Albrechts, 2006: Healey, 2006). The city-
region can be understood as a context for the conduct of strategic spatial planning
episodes, and is now a well-established normative policy concept in planning practice and
policy making, where it is being employed as a means of long-term place-making and for
enhancing economic competitiveness at an international level (Scott & Storper, 2003:
Turok, 2004). Furthermore, it is also contended that the city-region provides an appropriate
scale for planning and decision-making because of globalisation, economic competition and
the inability of nation-states to secure territorial development priorities and effectively

manage the interests of cities and regions.

The concept of soft spaces of governance has also been an important thread in the
narrative around city-regions and spatial planning in Europe. The planning and governance
of cities and city-regions involves dealing with complex and overlapping socio-economic,
political and economic concerns and at a spatial scale which challenges the capacity and
scope of established decision-making parameters and political institutions. The concept of
soft spaces and fuzzy boundaries has emerged from the literature on strategic spatial
planning (Allmendinger & Haughton, 2010), which suggests the need for governance
arrangements to cater for uncertainty, complexity and spatial flexibility means that rigid
administrative territorial approaches are increasingly ineffective and are being replaced by
looser and more strategically focused governance practices at the level of cities and
regions. Place governance, therefore, occurs when governance coalitions concern
themselves with formulation of strategic long-term place-making strategies for functional-

territorial spaces which have ‘fuzzy’ boundaries.’
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2.5 ANALYSING AND CONTEXTUALISING STRATEGIC SPATIAL PLANNING

“Strategic urban or city-region planning is usually about spatial physical matters of land use
development and major infrastructure, underpinned by social and economic considerations
and community involvement. The decisions to be made are about actions for physical
things or policies leading to them” (Hyslop, 2004, in Friedmann, 2004, 58). Spatial planning
practices in Europe especially have experienced considerable challenges as a result of
changing public policy priorities, environmental and technological change and increasing
socio-economic disparities, and this has been subject to extensive discussion and critique
(Albrechts, 2004, 2010: Nadin, 2007: Schmidt, 2009). There have been extensive
discussions in recent decades about the evolution of contemporary planning policy and
practice, which is represented in simple terms as signifying a shift from regulatory to

strategic modes of planning.

Traditionally, spatial planning was mainly understood as a control-based form of municipal
bureaucracy whereby legal instruments such as land use plans, formalised rules,
prescriptions and byelaws defined and controlled land use and infrastructure development.
Traditional land-use planning is generally represented as being a passive and localised
planning activity which attempts to control development through a prescribed land use
zoning system. One of the defining characteristics of land-use planning is its comprehensive
nature - meaning that it aims to provide full policy cover for entire territories. With limited
resources and constrained power, land use plans are regularly critiqued for poor
performance and delayed implementation. Furthermore, land-use plans generally focus on
providing physical solutions to social or economic problems and are not equipped as public
policy instruments to deal with decision-making, politics and prioritisation in an effective

manner.

These modes of comprehensive or regulatory planning are considered to have been
supplemented by new forms of policy formation and new modes of professional action.
The term strategic spatial planning has been used to characterise the form that planning
practice takes today. It is suggested that this has emerged in response to the increasing

complexity of interconnected, large-scale urban issues associated with rapid and haphazard
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development. For Breheny (1991), this was a pragmatic as opposed to an ideological
development and was necessary because of the nature and scale of the urban challenges
being faced by the early 1990s. However, Carmona (2009) suggests that planning also
needed to reinvent itself because it had failed to live up to the grand expectations and

ambitions of the 1970s period.

The roots of strategic planning, according to Kaufman and Jacobs (1987), lie in the
corporate world of the 1950s. This emerged in response to need for large corporations to
deal with uncertainty caused by the energy crises, demographic shifts, changing values,
unstable economic conditions, and they needed to plan and manage uncertainty and
instability in a systematic way. One of the key features of strategic planning - the SWOT
appraisal - a version of the Harvard policy model - became popular in public policy circles in
the USA as a methodology for formulating strategies to achieve certain goals and
objectives. In Europe, however, the idea of strategic planning is linked much more closely
to the idea of the nation-state, where it has been employed to coordinate the activities of

different authorities, sectors and private interests.

The development of strategic spatial planning can also be understood as part of the
response to the deep crisis in cities and states followed by the interruption of the Fordist
system of accumulation in the 1960s to the 1970s. From the late 1970s onwards,
production and consumption systems in western societies began to reconfigure themselves
in response to the intensification of international trade, new technologies and market
fragmentation. The increased internationalisation of industry and trade distorted the
Fordist norms and significantly altered the role of the nation-state as the guarantor and
regulator of production and consumption. Post-Fordism has been used to describe this new
paradigm, within which, the economic fortunes of urban areas are no longer exclusively
determined at the national level - with significant consequences for the way cities and

governed and developed.

Harvey (1989) described these developments as representing a shift from managerialism to
entrepreneurialism within local government, with the emergence of a civic boosterism
amongst the local business base and a collaboration between the public and private
spheres. As Healey (1997) demonstrated, these patterns introduced a collaborative style of

planning cities of many Western nations, whereby governmental authority combined with
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private resources to establish informal partnership networks, urban regimes (Stoker and
Mossberger, 1994: Stone, 1989) or growth coalitions (Harding, 1995: Stoker, 1995). The
move from managerialism to entrepreneurialism involved a more proactive role for the
planning discipline as part of the established local institutional regime. As a key player in
the field of local socio-economic development, planning authorities were drawn
increasingly into strategies aimed at stimulating local development and facilitating

economic activity.

For Friedmann (2004), strategic spatial planning is not merely a technical or incremental
response to spatial or environmental challenges; it represented a paradigm shift which
required very long-range planning for territorial development, which created pressures for
new modes of governance and comprehensive, integrated approaches to policy
development and practice. This was, according to Friedmann (2004, 52) reflective of an
ideology about planning — by planners, because “The integration of ‘everything’ in policy
terms has been a cherished dream of planners for as long as | can remember.” The idea
that the advent of strategic spatial planning constitutes an important shift in planning is
also proposed by Healey (1997), who documents a transformation in what planning and
planners were doing and why they were doing it. This form of practice, for (Healey, 1997,
245) “... aims to change cultural conceptions, systems of understanding and systems of
meaning. It is more than just producing collective decisions. It is about shifting and re-
shaping convictions.” This also shaped how planners were going about the business of
doing planning. Planning became concerned with shaping and influencing policies and
decisions made by non-planning interests and Healey (1997) argues that strategic spatial

planning needed to involve creating and reaching consensus with stakeholders.

The emergence of strategic spatial planning in Europe also reflects the evolution of
European spatial planning policy. In 1990, the Green Paper on the Urban Environment
(C.E.C, 1990) was published, and can be taken as representing the beginning of a more
proactive approach to the development of a Europe-wide policy for urban areas. The
Europe 2000 report (C.E.C., 1991), in particular, represented the initiation of a spatial
planning framework which sought to promote an effective spatial policy that would be able
to confront the disadvantages of peripherality, through a strategy aimed at improving
infrastructural and economical accessibility. Thus, although it did not create a detailed

strategic spatial planning framework, it did identify important spatially- related themes that
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needed to be addressed. The analysis presented in Europe 2000 was extended in Europe
2000+ (C.E.C., 2000), and argued for more integrated and systematic co-operation in the

field of spatial planning.

The publication of the European Spatial Development Perspective (ESDP) (Committee on
Spatial Development, 1999) and the foregrounding of the principle of territorial cohesion
into policy has highlighted the increased importance of spatial thinking and socio-
economic development in the context of the European Union (CEC, 2008: Faludi, 2007,
2010). The gradual emergence of a European competence in planning, favouring
integration in spatial equity and sectoral policy terms, has served to encourage an
approach to spatial planning that emphasises strategic thinking, long term planning, policy

coordination and spatially explicit policies at the city-region and regional scales.

In his conclusions on strategic planning efforts in London in the 1960s and 1970s, Hart
(1976) suggested that many of the typical planning aspirations of that era were politically
or economically unrealistic because the traditional ‘hard’ planning approaches tended to
focus on outcomes at the expense of processes. The comprehensive nature of planning in
that era related to the plans, but not the planning and implementation. To reflect the need
for a more strategic approach to the delivery of planning ideas, Hart (1976, 206) argues
that “A much looser-woven planning strategy supplemented by a regularly and
systematically up-dated set of documents would seem to be useful in the near future and
would take cognizance of planning’s iterative character. Disjointed incrementation might
then be replaced by a kind of ‘joined incrementalism’. Here, the emphasis lies very much in
the need to consider the processes of planning - with Hart (1976) advocating an approach
that combines the hard and comprehensive planning mechanisms with softer and more

strategic modes of practice and policy formulation.

Strategic approaches and perspectives for cities and city-regions have become widely
popular across Europe by the 1990s (Albrechts, 1999: Albrechts et al, 2003: CEC, 1997:
Healey et al, 1998: Healey, 2003: Faludi and Salet, 2017: Kreukels, 1999: Salet and Faludi,
2000). It is commonplace to reflect nowadays that there has been an orderly shift from
regulation towards active sustainable development based upon visioning, action and
collaboration (Van den Broeck et al, 2010). However, it is overly simplistic to conclude that

strategic spatial planning has simply replaced traditional land use planning as a new and
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different form of professional and public policy practice. Instead, it may be conceived of as
an alternative approach to planning that takes a more integrative and strategic focus to
place-making and territorial development. The simple dichotomy of traditional land use
planning (short term and comprehensive) and strategic spatial planning (long term and
strategic) is also questioned by Wievel (2004, 62) who contends that “Planners have always
used distinctions between comprehensive and strategic planning to acknowledge that
some things have to be done with current means, in the context of current circumstances
(strategic), while we simultaneously have to analyse long-term trends, constraints and
opportunities—be comprehensive.” This suggests a more sophisticated representation of
strategic spatial planning is necessary, and that it is useful to think of strategic spatial

planning as a method or mode of planning as opposed to a discrete planning philosophy.

Albrechts (2004, 747) emphasises its specific institutional and territorial characteristics,
suggesting that “strategic spatial planning is a public-sector-led socio-spatial process
through which a vision, actions, and means for implementation are produced that shape
and frame what a place is and may become.” This definition is expanded by Oosterlynck et
al (2010, 3) emphasising a normative purpose, suggesting that strategic spatial planning
should also be “transformative and integrative.” Again, in characterising the subject in this
way, overly simplistic comparisons with land use planning are possibly unhelpful.
Traditional, comprehensive land use planning systems historically have allowed for grand
and ambitious cross-boundary and cross-sectoral planning visions like the Copenhagen
Finger Plan (1947) and the Greater London Plan (1944) and can be said to be strategic,
socio-spatial and visionary — attributes usually reserved for contemporary expressions of

strategic planning.

For Bryson (2004, 57), strategic spatial planning cannot be understood as a single object or
process, “...but a set of concepts, procedures, and tools that may be used selectively for
different purposes in different situations”. Furthermore, he suggests that the objective of
strategic spatial planning is not necessarily the production of a plan, and that its primary
objective is to help influence decision making amongst various stakeholders and guide
what organizations and institutions do. This approach can be considered as a
transformative practice (Albrechts, 2006: Van den Broeck et al, 2010) which pursues spatial

interventions as a means of delivering social and environmental objectives. These are often
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expressed as integrative, cross-sectoral policy arenas which aim to influence decisions and

shape places through concept and visions, coordinated actions and political action.

A comprehensive review of strategic spatial planning is provided by Albrechts (2004) which
includes a consideration of what is distinctive about this form of planning practice. The

following key distinctive features of strategic planning are identified Albrechts (2004, 747);

- It focuses on a limited range of strategic issues;

- It adopts a critical review of environmental capacity and sensitivities using a SWOT
approach;

- It considers the influence of externalities;

- It considers the scope of existing resources;

- It assembles a diverse range of interests and at multiple levels of governance;

- It produces a long term vision or strategy;

- It reflects on power structures, considers uncertainty and competing values;

- It develops planning content, images and frameworks for decisions;

- It develops new ideas and ways of progressing these;

- It considers ways of building agreements, ways of organizing and mobilizing;

- Itis focused on decisions; and

- It provides for monitoring, feedback, revisions.

This is a very broad and exhaustive definition, but for Albrechts (2004), reflects the diverse
nature of contemporary planning practice and policy. The wide range of issues and
interests that have emerged around the norms of sustainable development for instance —
reflects the need for citizen and business involvement in a very wide variety of fields. Policy
making and planning practice have to address numerous and complex environmental,
social and economic concerns and the modes of practice are certainly more diffuse than

what was generally associated with traditional land use planning and plan-making.

Strategic spatial planning therefore can be seen as a collection of a broad range of planning
activities (Albrechts, 2004), which attempts to achieve long term strategic goals by
employing a range of technical and political efforts aimed at influencing decisions about
land use, infrastructure and investment (Faludi, 2000). Critically, it is inherently concerned

with places — neighbourhoods, towns, cities, city-regions, regions and national territories,
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and the essential component is a spatial one; in this way, territories are used as spatial
units for integrating different economic, environmental, cultural and social policy agendas
— with a particular emphasis on spatial quality and spatial equity. This interpretation
suggests that strategic spatial planning is more than a technical feature of place

governance and that it needs to be understood within planning’s normative framework.

This idea of the common good underpins the normative basis of planning, whereby its
activities are rooted firmly in an established philosophy which holds that common [social]
interests should prevail over private [individual] interests. Although the concept is ill
defined (Campbell and Marshall, 2000), it supports the legitimacy of planning as a public
and political activity — referring to what may be understood as a civic constituency,
ensuring that the process of physical change through the act of development is regulated
to protect common/pubic interests. This relationship disguises an inherent contradiction in
that the planning system at the same time protects and maintains individual interests by
providing statutory protection to people’s private property rights, although these rights are

limited by the very existence of rules and restrictions governing these.

Planning has traditionally functioned through public actions and using the system of
government enacted at different spatial scales [international, national, regional,
metropolitan, city and neighbourhood]. Planning practice has relied on that somewhat
simplistic, yet ambitious, understanding, whereby its role can be viewed as one of
protecting society from the negative externalities that are created by economic activity and
protecting the environment from the effects of markets and the outputs of a functioning
society. In this way, it is often thought of as a vocational profession, which attests to its role
as providing social and environmental advocacy in the face of increasingly influential
economically oriented approaches. It attempts to mediate these conflicting interests, often
in highly codified and legally circumscribed statutory powers, with a legitimacy derived
from democratic controls [through plan making and permissive development control

powers] which are directed towards protecting the common good.

Therefore, it is clear that planning, in functioning essentially as a future oriented activity
that, as Friedmann (1993) stated, “seeks to connect forms of knowledge with forms of
action” using rules, statutes, as well as clearly coded and prescribed frameworks for public

decision making that are politically and socially explicit, is a field that is acutely aware of its
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normative underpinnings. Modern planning as a discipline emerged in the mid-nineteenth
century as a reaction to the conditions if the urban working classes of industrial cities with
a particular focus on public health and housing. The result was the planning system of land
use zoning — used to separate non-conforming and conflicting urban activities, which also
provided for green space, parks, social and education facilities, employment and
infrastructure provision — all aimed at creating liveable and attractive places. Thus, it has a
long-established concern with living conditions, and an interest in creating comprehensive
plans and policies to facilitate that. So, not only are planning’s philosophical roots closely
associated with normative concerns, the way in which the discipline functions is highly
normative in style — through the use of codes, zonings, rules, and ultimately ‘plans for the
future’. These in some way, reflect what is understood to be society’s presupposed ideas

about values and standards.

In considering the way planning relies on rules and regulatory devices to articulate its
actions, it suggests that this understanding of normativity is derived from a Hobbesian
empiricist viewpoint, whereby the existence of the threat of sanctions can be said to
govern the frame of normativity. Therefore, from this rationalist perspective, planning’s
normative basis is a negative one, based largely on the control of environmental and social
action through the power of legal penalty. Non-conformance with rules and regulations is
addressed through whatever legal system is in place. Sanctions in the form of financial
penalties, land controls, custodial sentences are used to administer conformance to the
statutory plans and polices. However, it is suggested that norms are not presupposed, and
the threat of sanction is not sufficient to guarantee the broad acceptance of those norms.
Instead, there is a need for these norms to be justified from ‘a superordinate normative
perspective’ or the moral law or categorical imperative that Kant speaks about or what
Hegel describes as Sittlichheit - the inherent, organic validity ingrained in familial, civil and

social life.

This Kantian-Hegelian perspective is interesting when considering planning’s normativity,
and there are two ways in which it can be developed. First, it reminds us of the fact that
planning’s legitimacy is closely associated with the notion of the common good. The
concept for example, of the state intervening and interfering in individual’s private
property interests is contentious because it limits individual freedoms concerning the use

of privately owned land. Despite this extremely far reaching power, which pits the state
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directly against the market, these powers have been remarkably resilient over the past 100
years, despite the onslaught of classical economics and the rise and rise of neo-liberalism.
The existence and continuity of these rules and norms and the threat of sanctions can be
explained by the idea of the common good. For example, society is protected from capital
when the planning system ensures that polluting and dangerous industrial activity cannot
be permitted in residential areas. Individuals can object to proposed development and
appeal decisions to higher powers by invoking the common good in opposing development
that they consider to be injurious to their property/amenity/liveability. The concerns of
wider interests in society are used to overcome a private company’s commercial interest in
developing land. Thus, the rules and laws surrounding proposed developments are not
seen as the only way in which to frame the debate about the acceptability of the proposed
development. The categorical imperative —the common good is the test, the means by

which the norms are amplified.

The second way this Kantian-Hegelian perspective might relate to planning is how planning
relates to ideas of Utopia. As a future oriented activity, planning engages in ‘visioning’
practices, relies on creating new places, starting over, regenerating, building ideal cities,
towns and neighbourhoods, harmonious places, and has long been involved in dreaming up
new ways to build new and better places. Thus, the profession continually gives expression
to new versions of Utopia — Garden City, Radiant City, Broadacre, Eco-Towns, and the
multiple variants of idealised places — from Brasilia to Shannon Town. Planning’s advocates
are often highly ideological, socially progressive, environmentally conscious and politically
active. This has a long, ancient tradition which goes back to early civilisations’ obsession
with settlement and idealised societies and has continued into post-modernity. Planning is
inherently utopian and this is one distinctly transcendent, normative characteristic that

encourages collective action and supports the social values that the profession espouses.

Certainly, whilst planning seems to have a relatively strong sense of why it is needed, its
normative behaviours have evolved rapidly and the established codes and practices which
define it reflect historical, cultural and technological vagaries as well as fluctuating
professional and academic trends. In the past 50 years, for example, there has been an
almost 180-degree turnaround on how to manage urban cores and revitalise city centres.
This philosophical turning point was best dramatised in the protracted battle in New York

between Robert Moses and environmental and political activist Jane Jacobs over the
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former’s proposals to progress major highway building projects in downtown Manhattan at

the expense of long established communities, historic buildings and public spaces.

This very public dispute was essentially a fight for planning’s soul, a symbolic expression of
the gap that had emerged between the rational, technical style of planning and the
community to which it was supposed to serve. This pitched ‘highways and development’
against ‘streets and community’ — and highlights a significant issue in respect of the
discipline’s norms. This battle changed planning’s trajectory and its legacy is a deep-rooted
and now well-established commitment to conservation, protecting city centres, public and
green spaces, community planning and streets as spaces for working and living. In addition,
it forced a reappraisal about transport planning — where it is more clearly understood today
that transport infrastructure should serve the city, not the other way around. This battle
between Moses and Jacobs personified a deep conflict within the profession and
contributed to a communicative turn in planning — and may be understood as a highly
influential juncture. Regardless of what it ‘produced’ afterwards, this illustrates clearly that
the discipline’s norms — its categorical imperatives were fractured and were consciously
and explicitly revisited, and have continually been debated and re-evaluated to a point

where complexity and fragmentation now more accurately reflect its character.

Strategic spatial planning is understood often as a method of decision-making and a
framework for action, rather than a device that is restricted to ‘producing’ decisions. It is a
policy-driven style of governance (Healey, 1997) concerning the management of collective
affairs. This perspective reflects the view that planning is a form of social practice of
governance as opposed to merely a technocratic feature of government. However, this
view of strategic spatial planning, which tends to emphasise socio- political processes as
opposed to physical outcomes does not automatically imply the discontinuation of
planning’s core concern with the idea of place-making and aspirational thinking. The
intrinsic concern with places and future-oriented, visionary frameworks with clear social
and physical dimensions within the discipline inevitably locates spatial planning within the

tradition of utopian thinking.

In any case, as Friedmann, (2000, 465) argues, it may be unhelpful to perpetuate what may
be a false division between process and outcome, suggesting that the two concepts

reinforce the importance of each other because democratic processes can only be
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sustained if they lead to improved outcomes, “...on the one hand, we need an inclusive
democratic framework that allows for the active pursuit of political objectives even when
these are contrary to the dominant interests. On the other hand, we need to be clear about
the objectives to be pursued. The imaginary of the good city has to embrace both these
terms.” Therefore, strategic spatial planning can be interpreted not only as a form of
practice, and a process for managing complex and conflicting objectives — but also as a
contemporary expression of planning’s core concern with outcomes and with its ability to

shape those outcomes.

Strategic spatial planning attempts not only to manage or mitigate existing trends, but to
influence future outcomes that are not dictated by social or economic norms or the politics
of path dependency. For Hillier (2011, 504), “...strategic spatial planning represents an issue
of a strategically navigated becoming. It evolves, functions and adapts pragmatically,
concerned with what can be done, how new things, new foldings and connections can be
made experimentally, yet still in contact with reality... | propose that its practice be
concerned with trajectories rather than specified end-points.” In this way, strategic spatial
planning can be thought of as a way to combine aspiration with pragmatism, through a

reflexive process of strategy-making, experimentation, adaptation and strategic navigation.

Many planning theorists have employed the concept of utopia to describe and imagine a

future place or condition that reconciles contemporary socio-economic and environmental
problems. Unlike the idealised societies imagined in literary or religious utopian traditions,
planning’s utopia is usually accompanied by, and in a way, dependent upon the production

single spatial expressions —in the form of places and settlements.

Planning has an established tradition of utopian thinking including the classical figures of
Robert Owen, Ebenezer Howard, Lewis Mumford, Frank Lloyd Wright, Daniel Burnham, Le
Corbusier — key shapers of planning thought - all of whom were concerned with the idea of
progressive social change using a combination of physical and societal interventions; much
of this work tended to direct planning towards new models of city building. Moreover, the
birth of modern planning as a part of the bureaucratic tradition of municipal government in
European urban areas was largely the product of a socially progressive version of a more
mundane utopianism — that is the public health and housing initiatives that emerged in

response to major public and political critiques of the urban conditions of the mid-
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nineteenth century industrial city. In addition, the contributions of people such as Jane
Jacobs and Kevin Lynch in the second half of the 20™" century have had an extremely
important influence on the utopian tradition in planning, particularly their attempt to
reorient basic concerns within utopian thinking towards existing places and existing urban

conditions.

Through the work of Ebenezer Howard, Frank Lloyd Wright and Le Corbusier, the
twentieth-century bore witness to a large number of physical expressions of the type of
progressive utopian thinking that had emerged in the previous 100 years, and which was
accompanied by rapid technological changes, which made these visions possible. All three
believed that new physical settings were necessary to ensure the continuation of industrial

civilization and alleviate living conditions.

Ebenezer Howard’s Garden Cities of Tomorrow (Howard, 1902, reprinted 1965) addresses
many contemporary urban problems relating to urban areas (Hall and Tewdwr-Jones, 2011)
and contained a clear social as well as physical version of a utopian settlement. According
to Ward (1998), Howard’s expression of the Garden City continues to be of relevance in the
discussion of contemporary planning issues. Howard’s Garden City and its subsequent
translation and implementation is widely seen to have led, however unwittingly, to the
pursuit of low-density development (Ward, 2002), and was influential in the development
of the British new towns, as well as generations of suburban development in the public and
private spheres. A regular criticism of the interpretation of Howard’s publication is that the
physical aspects of the Garden City are emphasised at the expense of the social reform
concepts. Mumford (1965) contends that Howard was less concerned with the outward
form of the city than the process behind it, while Fishman (1982) sees the models of the
utopian planners, including Howard’s, not as blueprints, but as models which illustrated the

general principles of each.

The Garden City was a new settlement to be built on greenfield land, to combine the
advantages of urban life with the “beauty and delight of the country” (Howard, 1902, 45).
For Mumford (1961) and Hall (2002), the originality of the Garden City was not in the
individual elements themselves, but in how they were combined. Howard’s Garden City
was a response to congested and overcrowded cities and it was also actively promoted as

an impetus to return people to the land (Fishman, 1982). Mumford’s introduction to the
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1965 edition of Howard’s book emphasises the fact that the Garden City addressed urban
and rural issues as a single, integrated entity (Mumford, 1961, 35), indicating its
integrationist qualities. The justification of creating a settlement on a greenfield site as
opposed to an existing settlement is defended on the basis that it was necessary to
redistribute wealth and alter land ownership patterns. This, along with reformation of the
administration of the city, he contended, could not really be achieved on an existing
settlement (Howard, 1965). At a strategic level, the surrounding agricultural belt was to
provide access to the countryside, provide food and absorb waste, while containing the
urban settlement. For Howard, utopia was based on the establishment of a series of small
self-contained Garden Cities which were to be self-sufficient, low density settlements
accommodating work, living, recreation and agriculture. These self-sustaining towns

combined the convenience of urban life with the advantages of a rural location.

A more radical version of a decentralised settlement was proposed sometime after the
Garden City in the United States, by architect Frank Lloyd Wright. Influenced, like Howard,
by both Henry George and Kropotkin, (Fishman, 1982: Hall, 2002) Lloyd-Wright proposed a
view of settlement very different from either Howard, Geddes, or Corbusier. He published
The Disappearing City in 1932, reacting to what he perceived as the obsolescence of the
American city, and inspired by modern technological advances in telecommunications and
automobiles (Fishman, 1982). In terms of his influence on twentieth century utopian
thinking, Lloyd-Wright’s contribution is important for its representation of the extreme
decentrist view as noted by Breheny (1996), Berke (2002) and Fishman (1982). The
proposal for ‘Broadacre City’ is founded, like the others, on a reaction against the city, and
like Corbusier, not only the nineteenth century but the twentieth century city. Its form is
not easily described, nor are its urban characteristics easily discerned; three main
influences were the automobile, telecommunications and standardised production, but
Broadacre was to build on this and allow the exercise of man’s social rights (Lloyd-Wright in
LeGates and Stout, 2000); in other words, greater democracy and independence were to be

achieved through decentralisation (Fishman, 1988).

In contrast to Howard’s balanced decentralism, and Geddes’ and Mumford’s more holistic
regional view, Le Corbusier represents an extreme version of centralism, or arch-centralism
(Breheny, 1996); like Howard, his ideas had a major influence on twentieth century city

planning (Hall, 2002). Bearing in mind Howard’s response to the overcrowded cities of the
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nineteenth century with his particular arrangement of density and open space, Corbusier’s
writings reveal a similar stimulus although by this time, the overcrowded city was further
congested by motorised transport. In his proposals for the Contemporary City, Corbusier
was not explicit on where additional growth would be accommodated. There were,
however, some similarities with Howard’s Social Cities idea. Indeed, Jacobs (1961), one of
Howard’s and Corbusier’s critics, saw the Contemporary City as a successor of the Garden
City. Both include proposals for a newly built, compact central city, with ample open space,
industry on the edge, surrounded by a belt of green land, housing 2,000 people and
primarily agricultural, in Howard’s case. An upper population limit was identified in both,
though of very different scales. In both visions, outside this green belt, other Garden Cities
would then be established. Corbusier’s basic principles were to decongest the city, by

improving transportation and by increasing both density and open space.

Le Corbusier’s ideal city was based on efficiency, speed and technology; the layout of
Contemporary City reflected Le Corbusier’s understanding of the importance of the
relationship between movement and land use. The rail station was located in the centre of
the city, linked to subways, buses, helicopter airfields and an expansive multilevel road
network. In proximity, and there was to be numerous sixty storey skyscrapers serving the
commercial needs of the city. This area was surrounded by restaurants, theatres and shops
with a series of high-rise apartment buildings as well as colonies of individual houses. The
high density living and working zones allowed for the concentration of land uses into an
efficient arrangement and allowing for sufficient space for agricultural and recreational

needs.

These figures and their contribution to the debate on utopian thinking in planning are seen
as major influences in twentieth century planning. Howard, Geddes, Lloyd- Wright and Le
Corbusier, and their influences on planning, have been discussed thoroughly by planning
scholars including Berke (2008), Breheny (1996), Fishman (1982), Hall (2002) and Hall and
Tewdwr-Jones (2011). What is significant about the inputs of these visionaries in the
context of this research is the scale and form all of their utopian thinking; it is possible for
instance to relate the work of the 20™ century visionaries to the form and style of
contemporary strategic spatial planning. In each case, the visions that were produced — the
Garden City, Broadacre, Contemporary City — involved were clearly strategic level

considerations of land-use, transportation, open space, and employment. These visions
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were set out at a grand regional scale, involving very large scale, transformative initiatives
covering broad territories and involving a wide range of sectoral considerations. Like
contemporary expressions of strategic spatial planning, these utopian visions were
generally articulated as large-scale strategic interventions designed to transform ways of
living, address fundamental environmental concerns and respond to existing social

economic and cultural concerns around existing urban conditions.

In considering the professional and academic tradition more broadly, planning has become
a widely accepted form of public policy and professional practice during the 20" century.
The literature on planning establishes that one of its key objectives is the preparation of
long-range, comprehensive plans for places and communities — which are designed to
influence the future conditions of society. This involves constructing a public policy space
that combines physical action with social and economic measures, and whose purpose is to
create ‘ideal’ places as part of a distinctive future-oriented tradition. For Meyerson (1961,
183), planning in the middle of the 20" century was faced with the choice of abandoning its

residual Utopian ideals or of resurrecting them, arguing that,

city planners ought to recognize the value of Utopian formulations in the
depicting of the community as it might be seen through alternative
normative lenses...city planning, in portraying a future state of affairs, tries
to link economic and social policy with physical design to solve such urban
problems as housing and transportation. The two separate traditions of
utopia, that of artifact and that of institutions, can simultaneously be drawn

upon for this objective.

Using this perspective, the value of utopia lies not in its expression as a caricature of a
place or a spatial outcome in the future but in the manner in which it forces the planning
community to think about reaching those places. Meyerson (1961, 183) argues that “It is
the Utopian process, the sketching out of the implications of altering certain fundamental
features of society and environment, that should be emulated, rather than the Utopian
product.” This emphasis on the importance of processes is echoed by Balducci (2008), who
suggests that utopian impulses in spatial planning are important because the tradition of
experimentation associated with such practices necessarily involves communication and

involvement of actors and an antidote to the tradition of top-down policy development.
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In the latter part of the twentieth century, there has been a decisive turn towards
developing an understanding of how planning operates as a mode of governance, as an
active agent in public policy, and as a mediator between the conflicting tensions between
economy, society and environment. Planning is a highly public exercise with visible socio-
economic outcomes, clear associations with regulatory forms of decision-making and as a
result, has been perceived as both a process and a product of governance. Accordingly,
planning theory has been concerned with the normative; reflecting upon what planning
ought to be doing (Fainstein, 2005: Friedmann, 2000). This emerges from planning’s
function as an instrument of government and the resulting concern about the way it should
balance the needs of its principal patrons — society and the market. The discipline of
planning is concerned with the management of space for the benefit of society; this
simplistic definition however ignores its deeply political nature, the struggles around
legitimacy in the face of economic rationality, its increasingly complex, fluid and diverse

interpretations of itself and the multiple variations of alternative definitions offered.

The practice and discipline of planning is interested in space, society and time, and
specifically in devising strategies, policies and structures aimed at establishing an
acceptable balance between the often conflicting demands of social, environmental and
economic needs. This is best represented by Patrick Geddes’ (1915) early work in town
planning, using the conceptual triad of "Place - Work - Folk" as a way of structuring our

thinking about the relationships between people and their local environments.

Although not considered a utopian in the tradition of Howard, Lloyd -Wright and Le
Corbusier, Patrick Geddes’ contributions to twentieth century planning, and in particular to
the theory and practice of regional thinking, are considerable. He is credited with proposing
a more expansive view of the city which encompassed the city-region and ultimately with
the foundation of regional planning (Hall, 2002) and is regarded as important in terms of
not just his contribution to theory but to urban planning practice (Le Gates and Stout,
2000). In addition, his view of the existing city as a resource — particularly the historic city -
and the methodology of survey before analysis and plan, are important elements of his

contribution.
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In Cities in Evolution, Geddes, having observed the unrestrained development of urban
areas, coalescing into a single, sprawling urban entity which he termed a ‘conurbation’,
emphasised the need to halt the spread of cities into neighbouring countryside and villages,
and kept distinct by open land in between (Geddes, 1915, 34). This problem could not, he
contended, be solved by looking at individual cities alone, but by considering the wider
strategic view. Geddes, like Mumford, refers to Aristotle, advocating a ‘synoptic view’ of
the city (Geddes, 1915, 13) and the consideration of the entire city-region as a basis for
understanding urban development, as opposed to the incremental approach to city
development. One unique feature about Geddes’ approach is his unequivocal view of the
existing city as the beginning of a response to its problems. While an admirer of Howard,
this emerges as one key difference, Geddes arguing that it was necessary to work with the

existing cities (Geddes, 1915).

Lewis Mumford (1961) interprets and expands upon Howard’s and Geddes' ideas,
recognising the importance of a regional context both in terms of settlement structure. He
recognises the importance of a regional ‘green matrix’ not only to provide a containing
setting for the urban areas, but more significantly, the potential effects of the ‘low grade
urban tissue’ on the ecological order of the region (Mumford, 1961). This regional
perspective lays the foundation for much of the kind of strategic planning initiatives at the
city-region scale undertaken in the second half of the 20" century. The need for dramatic
interventions at the scale of city-region [green belts, development boundaries, compact
city policies] all emerge the context of what Mumford identified as part of an unravelling of
urban geography. Specifically, the rise of the suburb as a universal urban feature had

completely altered the spatial and social context of 20th century cities.

Mumford’s The City in History (1961) was written at a time when he could reflect on the
advances made by figures like Howard and Geddes. He observes a threat that they,
responding to the earlier threat of congested and overcrowded industrial cities, had not
anticipated: the emergence of suburbia, largely fuelled by the automobile. Here, Mumford
describes in detail the issues raised by the spread of suburbia, and recognises the need to
strike a balance between the lower residential density [inspired by the Garden City] and
those, still lower, which became widespread in new towns and suburban development. The
mass movement to the suburbs was, he contended, such that destroyed both town and

country, cautioning that Unwin’s ‘Nothing Gained by Overcrowding’ should be tempered
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with ‘Something Lost by Overspacing’ (Mumford 1961, 576). Mumford saw the continuous
expansion of the ‘low grade urban tissue’ as a threat to not only the setting of the cities,
but as a threat to the ecological balance of the whole region, identifying the urban area and
the region around it as a symbiotic relationship, and saw the protection of this ‘green

matrix’ and the containment of urban growth as crucial (Mumford, 1961).

Mumford’s concerns about spatial order, containment, ecology and coherence are
presented stridently; based on a belief that those were the fundamental challenges
associated with city development. The forms and practices of contemporary strategic
spatial planning would suggest that today’s practitioners and policy makers are grappling
with similar issues on which Mumford was reflecting. Strategic spatial planning is
considered necessary because the structural problems in society depend upon
transformative practices that are designed to remedy some of the urban development
decisions of the past. These strategies, similar to the 20*" century urban visions, are

presented as a way of delivering radical alternatives to path dependency.

The transformative agenda has been developed specifically to challenge the traditional
approaches to planning and development. Its proponents, like Mumford, try to develop an
alternative set of conceptual lenses for considering contemporary planning challenges.
Albrechts (2011, 20) for example promotes a ‘social innovative’ form of spatial planning

which

... Is based on the capacity of human beings — as a response to problems,
challenges and potentials — to create, improve and reshape their places with
the aid of knowledge (scientific as well as local), innovation and
transformative practices to work with history and over, history. This
requires a climate that is conducive to new ideas and planning practices,

alternative visions and governance structures.

This emphasis on transformative practice by Albrechts may be interpreted as an urgent call
for change, and it contains a distinctive message about the urban development challenges
of the 21°t century. There are echoes of Mumford’s (1961, 601) reflections on
‘megalopolitan civilisation’, when he argues for the rejection of dominant urban

development patterns in the middle of the 20™" century
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... the cyclic process we are in the midst of is not necessarily a fixed and fatal
one. On this fact all wise these plans must be based... Our problem in every
department is to slow down or bring to a halt the forces that now threaten
us: to break into the cycle of expansion and disintegration by establishing
new premises, closer to the demands of life, which will enable us to change

our direction and in many areas, to make a fresh start.

This requires, according to Mumford, and expressed in a similar way by Albrechts (2011), a
deeper appreciation of a longer-term historical perspective, and a dedication to the
concept of transformative practice. The challenge for strategic planning today will
necessarily involve both an appreciation of longer term and large-scale considerations as

well as a reliance on physical, social and economic interventions that are radical.

The normative genetics of spatial planning can be traced, and re-traced, along a variety of
philosophical and practical lines. The core concern with developing ideas and formulations
of an idealised and imagined physical future remains, however, there has been deliberate
reorientation towards pragmatism and incrementalism — and in particular a concern with
the practice of governance. This is sometimes assumed to represent a departure from the
discipline’s relationship with utopianism, with an assumed emphasis on process, and the
administration of decision-making as the key practice. However, there has been resistance
offered to counter this particular interpretation. One of the key contributions to the
debates on planning theory and the utopian tradition in the last fifty years came from John
Friedmann’s (2000) open letter to Manuel Castells following publication of the latter’s book
‘Millennium’ in 2000. Friedmann expresses his disappointment that Castells had effectively
renunciated the concept of utopianism and suggested that the academy should not, or

could not, escape ideology.

Instead, Friedmann prefers to foreground the idea of utopian visions as part of a planning
toolkit which allows for a critique of the present on one hand, whilst assisting in imagining
alternative futures on the other. Friedmann’s utopian ambition, however, is not rooted in
physical expressions of imagined places; his understanding of the good city is based on an
open-ended, emergent thinking around the idea of material well-being. The challenge,

according to Friedmann (2011, 93), was an immediate one; the rapid increase in the pace
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of urbanisation demanded that planning envisaged positive images of an urban future —
“We can thus look ahead to a historically unprecedented age of city-building. And city
builders need not only blueprints for their work, but guiding, normative images.”
Friedmann’s contribution is timely, and by doing so introduces a particular challenge for
those involved in contemporary strategic spatial planning. It suggests that one of the
fundamental challenges facing the discipline of planning today relates to its ability and
construct a mode of action that integrates normative thinking into governance processes.
Hence, this research is particularly concerned with exploring this interface within strategic
spatial planning, which attempts to capture aspirational thinking and utopian sensibilities

within a decision-making milieu characterised by complexity and incrementalism.

2.6  ANALYTICAL FRAMEWORK

In the preceding overview of the literature around strategic spatial planning and urban
governance, a broad canvas of theories and concepts has been presented and discussed.
This has been used to inform the research setting by establishing a context for the
subsequent inquiry, which has been influenced by a variety of disciplinary traditions and
academic perspectives around both the substantive and procedural dimensions of place
making and urban governance. The review of this material has provided a detailed account
of transformations in strategic spatial planning and urban governance, and it has suggested
a tentative analytical framework to guide and inform the empirical studies. The analytical
framework developed here, and summarised in Table 1, illustrates how theories and
concepts encountered in the literature have helped to frame and organise the analysis.
The framework has been developed as a critical synthesis of theory in the field, and it
demonstrates how these were interpreted as part of the development of the various
empirical lines of enquiry. Four broad theoretical positions are used which have been
derived from a review of the literature, and are summarised below. The substantive and
procedural dimensions of each of these are highlighted and the subsequent formulation of

the key analytical variables are outlined.

TRANSITIONS IN NATIONAL TERRITORIAL AGENDAS: RECONFIGURATIONS OF SPACE AND PLACE -
Although there is wide divergence across the literature, it is clear that there have been
important changes in how strategic spatial planning is evolving at particular spatial scales,

and within national frameworks of governance. This has produced new configurations of
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space and place within the realm of strategic spatial planning and encourages particular
expressions of central-local relations. We see an important shift in how national territories
are managed and planned and it is contended that place based approaches are generating
new spatialities of planning, new forms of city-regionalism and new geographies of
governance; this manifests itself as a rescaling of power within the state and around cities
and city-regions. This reflects the capacity and opportunity presented by the
city/metropolitan region as a spatial unit which had the potential to integrate a variety of
spatial and sectoral policy streams, address institutional and organisational complexity and
encompass the real territorial needs associated with ecological and environmental

pressures.

DISCOURSES IN DECISION MAKING: STRATEGIC SPATIAL PLANNING AS PLACE GOVERNANCE - The
extensive discussions within the literature relating to the interface of planning and
governance provides signposts for ways in which strategic spatial planning frames policy
and practice for metropolitan areas. Theorisations of contemporary expressions of strategic
spatial planning appear to highlight its emergence as a context for the articulation of
governance strategies at the city-region and metropolitan level. Planning projects are
becoming important devices for progressing large-scale urban development agendas, which
are used to capture of a variety of economic, environmental and social priorities. Thus,
strategic spatial planning may be defined also as a framework for decision-making, and the
production of strategic planning projects at city-region and metropolitan scales contributes
to what may be understood as a form of place governance. Therefore, we can interpret the
practice and application of strategic spatial planning as an expression of semi-formalised
decision-making at particular spatial scales; this serves to enhance the governance capacity
of city-regions, promote integrated territorial development and foregrounds place as a key

ingredients within the realm of urban governance.

FRAMING CONTEMPORARY UTOPIAS: STRATEGIC SPATIAL PLANNING AS PLACE-MAKING — It is contended
here that strategic spatial planning is more than merely a technical response to spatial or
environmental priorities and that it constitutes something of a paradigm shift in the
normative basis of the discipline and how it approaches its fundamental territorial
development and place-making challenges. A review of the literature would suggest that
strategic spatial planning may be understood as a distinctive mode of policy and as a form

of practice that is concerned with the delivery of spatially-explicit territorial outcomes. It
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can be distinguished from traditional practices of comprehensive land use planning with a
distinctively affirmative approach and an emphasis on transformative practices. It is
therefore concerned with deliberately shaping development trajectories, exerting
fundamental shifts in spatial development patterns —and relies upon what could be
interpreted as a set of normative principles rooted in planning’s core utopian frames of
reference. This reflects a core concern with grand place-making efforts, integrative and
visionary futures and imagined futures with an extensive temporal and spatial reach. Place
making episodes therefore become important objects of scrutiny as part of the analysis

into strategic spatial planning.

RESEARCH PERSPECTIVES: CONSIDERING COMPLEXITY AND REFLEXIVITY IN PLANNING RESEARCH — From
an analysis of the literature in strategic spatial planning, it has been concluded that it
cannot be understood as a single object or process, but as a collection of concepts,
processes and instruments which are deployed strategically and selectively. Research in
this environment also involves addressing an analysis of complex, interconnected
phenomena, and studies of planning and governance need to capture that inherent socio-
cultural, political and economic complexity. These produce a set of scholarly and practical
questions around both the processes and products of planning, so an effective
methodological framework should combine conformance and performance-based
assessments of strategic spatial planning episodes. This is deployed in this thesis as a
stratified mode of enquiry, based on multidimensional scheme of analysis. In this research,
strategic spatial planning is treated as being both instrumental and conjectural; it is
considered to be instrumental due to its emphasis on preferred outcomes and actualising
planning, while it may also be considered to be conjectural because it is rooted within
problematic and uncertain conditions, and are inherently speculative and theoretical in
nature. This is complemented by a consideration of the reflexive nature of planning within
complex socio-spatial and political contexts; and it makes use of a recursive mode of
assessment that considers the iterative and incremental nature of urban governance

processes in real-world settings.
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Table 1. Analytical Framework
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THEORIES & CONCEPTS

CORE-THEMES

ANALYTICAL VARIABLES

ReseARCH Focus

Key RESEARCH QUESTIONS

TRANSITIONS IN
NATIONAL TERRITORIAL
AGENDAS:
RECONFIGURATIONS OF
SPACE AND PLACE

SUBSTANTIVE

Place-based
territorial strategies

Spatial selectivity

Transformation of
European spatial
planning policies
and practices

Place-governance
and place-making
strategies

PROCEDURAL

Rescaling of planning
and governance

Multilevel governance

Shift from sectoral to
territorial governance

VI.

Discourses in national
spatial planning

National urban policy
content and emphasis

Reorganisation of
planning functions and
governance reforms

. National territorial

development strategies

Regional development
focus and performance

National population
and economic
trajectories

Central-local dynamics
as part of strategic
spatial planning at the
national scale.

Explorations of the
phenomenon of
second-tier cities
within the evolution of
a national spatial
planning agenda.

Is there evidence to suggest that
planning strategies for national
territories are evolving as part of a
reconfiguration of strategic planning
in the favour of place based
territorial development?

What are the prospects for second-
tier cities as agents for the regional
development agenda?

How is the concept of territory being
interpreted as part of contemporary
episodes of strategic spatial
planning?
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THEORIES & CONCEPTS

CORE-THEMES

ANALYTICAL VARIABLES

RESEARCH Focus

Key RESEARCH QUESTIONS

DISCOURSES IN DECISION
MAKING: STRATEGIC
SPATIAL PLANNING AS
PLACE GOVERNANCE

SUBSTANTIVE

Integrated
territorial
development

The city-region as a
territorial-
economic device

Metropolitanisation
of planning policy
and place-making

Combining
comprehensive
planning
mechanisms with
strategic modes of
practice and policy
formulation

PROCEDURAL

Planning in the soft
spaces of governance

Transition from
Euclidean to relational
perspective on space

Enhancing governing
capacity in city-regions

Strategic spatial
planning shaping
policies and decisions
made by non-planning
interests

I. Discourses in city-
region and
metropolitan spatial
planning

Il. Patterns of sub-
regional and
metropolitan
development

Ill. Evolution of planning
policy frameworks at
city-region scale

IV. Collaboration and
coordination in
strategic growth
management

How strategic spatial
planning frames policy
and practice for
metropolitan areas.

Emergence of strategic
spatial planning as a
framework for
articulating urban
governance strategies.

IV. How is spatial planning expressed as

a specific mode of governance in
response to the particular
challenges facing Europe’s urban
areas in the context of a variety of
spatial, environmental, social and
economic forces?

How does spatial planning interact
with decision-making processes both
within and outside formal
government structures in order to
pursue basic spatial planning
principles through policies, plans
and other initiatives?
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THEORIES & CONCEPTS

CORE-THEMES

ANALYTICAL VARIABLES

ReseARCH Focus

Key RESEARCH QUESTIONS

FRAMING
CONTEMPORARY
UTOPIAS: STRATEGIC
SPATIAL PLANNING AS
PLACE-MAKING

SUBSTANTIVE PROCEDURAL

Core concern with Metropolitan scale

idealised and governance
imagined physical
futures Resilience of

institutions and their
Shift from sectoral territorial-political

to territorial architectures

approaches to

development Strategic spatial
planning as a decision

Place governance making framework.

as an economic

instrument Strategic spatial

planning as strategic
Emphasis on spatial | navigation

quality and spatial
equity

Strategic spatial
planning as utopian
thinking

Transformative and
integrative policy
frameworks

I. Communicative content
of sub-regional plans

Il. Permeation of strategic
planning to formal
policy settings

lIl. Spatial coherence of
development at
metropolitan scale

IV. Alignment of sectoral
policy at city-region and
metropolitan levels

V. Strategic reorientation
of zoning regimes

The efficacy and
impact of strategic
spatial planning
initiatives as
instruments for the
promotion of
sustainable
development practices
at the level of the city-
region.

VI.

VIL.

To what extent does strategic spatial
planning as a mode of policy and a
form of practice succeed in
delivering spatially-explicit territorial
outcomes in favour of sustainable
development?

Does strategic spatial planning have
the capacity to perform effectively
as a framework for delivering
transformative measures within city-
regions?
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THEORIES & CONCEPTS

CORE-THEMES

ANALYTICAL VARIABLES

ReseARCH Focus

Key RESEARCH QUESTIONS

RESEARCH PERSPECTIVES:
CONSIDERING COMPLEXITY
AND REFLEXIVITY IN
PLANNING RESEARCH

SUBSTANTIVE

Combination of
conformance and
performance

Strategic spatial
planning projects as
instrumental and
conjectural
products

Strategic urban
projects as
‘framing’ practice

Spatial metaphors
and imaginaries

PROCEDURAL

Strategic spatial
planning as a paradigm
shift

City-region concept as
a normative
methodological
instrument and a
mental construct

Strategic spatial
planning as recursive
mode of policy

Strategic spatial
planning as a mode of
action that integrates
normative thinking
into governance
processes

Framing of planning
policy and practice

Participatory nature of
strategic spatial
planning projects

Emergence of
governing coalitions
and collective action

IV. Measuring

conformance and
testing performance

Methodological
reflection relating to
the particular
challenges
associated with
scholarly inquiry
within the realm of
strategic spatial
planning

VIl

What are the appropriate methods
for the analysis of strategic spatial

planning as a mode of policy and a
form of practice?

Is there an effective methodological
framework for combining
conformance and performance-
based assessments of strategic
spatial planning?
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ESSAY ONE:
SCALE, GOVERNANCE, URBAN FORM AND LANDSCAPE: EXPLORING THE SCOPE
FOR AN INTEGRATED APPROACH TO METROPOLITAN SPATIAL PLANNING

ABSTRACT

Based on the example of Metropolitan Cork, this paper looks at some different strands of
planning thinking as they apply to the city-region: economic and political arguments about
the scale of a city; landscape arguments about identity and place; spatial arguments about
urban form; and environmentally grounded arguments about nature, ecology and the city.
Bringing together the different theoretical contexts and disciplinary frameworks of these
interrelated approaches and relating them both to the often contradictory principles of
sustainable development and to the challenge of achieving appropriate systems of
governance at this scale, it explores an initial argument for how holistic and mutually
reinforcing approaches to the spatial resilience of a city-region might re-emerge.
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INTRODUCTION

With increasing complexity and specialization in the way that environmental and economic
issues are addressed at various territorial scales (Brenner, 1999: Storper, 1997) and with
distinctive shifts towards looser and more sector-based approaches to spatial planning
(Galland, 2012: Haughton et al, 2010) it becomes increasingly difficult to promote
genuinely holistic thinking about the future of places particularly at the regional or sub-
regional scale. Significant changes have occurred within the decision-making environments
of cities in the past thirty years which relate to the need for urban areas to foster an
economic dynamism to guarantee future success within an increasingly competitive global
economy. Greater international competition and the hypermobility of capital and
investment have meant that the fortunes of urban areas have become increasingly
dependent on inward investment and on decisions made beyond the local and national

context (Harding, 1997: John and Cole, 1998).

Conventional bureaucratic styles of government focussed on welfare distribution,
traditional land-use planning and managerial politics have been replaced increasingly by
horizontal patterns of governance, multiple sites of decision- making and an emphasis on
the principle of partnership and collaboration. As a result, a proliferation of institutions has
emerged at local and regional levels (Kearns and Paddison, 2000) and has introduced
challenges of complexity and compatibility due to the multitude of decision making
structures, interests and the emergence of multi-level governing environments (Benz and
Eberlein, 1999). The complexity of these institutional arrangements and the density of
agencies and actors operating in the urban arena have also encouraged sectoralisation in
the way urban issues are being addressed. Whereas traditional urban and regional planning
models usually attempted to integrate a variety of policy strands, increased specialisation
has encouraged the segregation of policy activity into discrete silos. As a result, economic,
environmental, social and physical issues around urban areas tended to emerge within
highly complex and often incoherent policy settings, with incongruous spatial and temporal

frames and scales of operation.

In response to this complexity, Roberts (1997) highlights the need for a regional scale of

planning as a way to effect the coordination and integration of sectoral activities and
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argues for a spatial integration of those typically fragmented policy areas. In addition,
Carley (2000, 275) suggests that policy for urban areas has also become increasingly
compartmentalised and has led to a “...failure to integrate physical regeneration with social
and economic development; failure to link policy streams, such as industrial location,
transport and training; failure to link regional, city and neighbourhood initiatives in a

coherent framework.”

‘PLACE-FOLK-WORK’ AND ‘SUSTAINABLE URBAN FORM’: CONTRADICTIONS OR CHALLENGES?

When it comes to the spatial characteristics of actual cities and city-regions, the
phenomena described above — which are largely aspatial in nature - pose very particular
challenges for planning: they tend to be more concerned with economy, governance and
decision-making than with the communities, places and physical ecosystems or
environments within which they are situated. Whilst this is consistent with postmodern
interpretations of planning as seen from the social sciences and the noticeable scepticism
within contemporary literature about the role of physical planning (Allmendinger, 2001 &
2009) it fails to address day-to-day questions for planning such as: what is the appropriate
scale and form of a particular city in order for it to be sustainable?; what shape does the
natural hinterland of this city take?; what are the appropriate relationships between
settlements of different sizes and functions within the city-region?; what determines the
efficiency of transportation infrastructure that would best meet the needs of both the
business sector and a commuting workforce?; how do we balance real estate interests

against the need to manage open space and environmental assets in our city-region?

In many ways these questions are among the enduring tasks of planning and echo the
synthesising concerns of pioneering writers in the field, particularly Patrick Geddes who is
credited with the first attempts to address the planning of the city within its region (Hall,
2002). In developing a framework for trying to reconcile these wide-ranging planning
questions with the (apparently opposite) trends towards sectoralisation and specialisation
referred earlier, two established sets of ideas are employed here to frame our approach.
These were considered to be useful in this discussion as they provide a framework that

allows us to consider both the forms and processes of this particular planning challenge.
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The first, which was explored in a collection of papers entitled ‘Achieving sustainable urban
form’ (Williams et al, 2000), is the idea that the physical form of a city or city-region
(including shape, size, density and configuration of land uses) can affect its long term
sustainability. This suggests that, even though the compact city remains a dominant
concept in sustainability terms, there appears to be no single ideal urban form. Instead, the
sustainable city — which is generally characterised by ‘strong public transport networks,
environmental controls and high standards of urban management’ (Williams et al, 2000,
355) - can be a flexible concept achieved through many different forms in different places.
For Williams et al (2000, 353), “...it is the job of urban managers and policy makers to
decide which pathways the city should take and what the desired outcomes should
be...making decisions about the most sustainable urban form in any given circumstance
(italics added), and seeing it through to completion...”. This places very clear emphasis not
only on physical form but also on the importance of place, character and local factors at
work in different places. Also, with a growing understanding of the role of culture in urban
development, concepts such ‘place-values’ can be taken on board. These include the
character of the wider landscape which can contribute to the identity of a city or city-
region (as it might be understood either locally or further afield) and which, in turn, can be
significant in an investment climate where high quality environments and quality of life can

offer competitive advantage.

The second set of ideas framing our approach is concerned with the way that the
sustainable development discourse poses particular challenges for spatial planning and for
the planning profession generally. In spite of some devaluation of its principles due to over-
use and an increasing ascendency of the economic over the social and environmental in
political terms (Campbell, 1996: Baker, 2006), the sustainable development paradigm
remains a powerfully integrating one. This is especially the case in the planning domain
where, since the time of Patrick Geddes, a long tradition of assimilating diverse
epistemological and disciplinary approaches can be found. The scope for an integration of
genuinely convergent ideas about the sustainability of cities and city-regions therefore may

be worthy of re-examination.

The ‘contradictions of sustainable development’ as found in the planning sphere have been

conceptualised by Campbell (1996) into what he calls ‘the triangle of conflicting goals for
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planning’. In representing the ways that competing sustainability demands of social justice,
economic growth and environmental protection give rise to different sets of inherent
tensions (the so-called ‘property conflict’, ‘development conflict’ and ‘resource conflict’),
he provides a useful model for planners and others to analyse the current dominance of
economic arguments over environmental ones or questions of equity when addressing the
city-region. Given that the task of managing development and change in a city and its
hinterland is concerned with timeframes that extend well beyond current economic cycles,
the model also allows us to address how the tensions and balances between sustainable
development goals may shift significantly (if for example, concerns about environmental
effects become more dominant). The remainder of this paper then sets out a preliminary
argument for how, taken together, the sustainable development challenge and the
question of sustainable urban form may set up a mutually reinforcing argument for

integrated spatial planning at the city-region scale.

DIFFERENT STRANDS OF PLANNING THINKING

In this research, ideas about planning for the metropolitan sub-region are drawn together
from some distinct perspectives. The first is concerned with the ways in which cities and
their hinterlands are seen as economic spaces driven by investment decisions, political and
administrative governance and drivers of growth such as demographic change, labour
markets and the mobile requirements of capital. Another strand is concerned with the
natural environment and the ways in which biodiversity, ecological considerations and
networks of open space are expressed at this scale. This is closely related to questions
about the spatial relationships - including urban form - that are found within the city-
region and to questions of scale, density, and physical land use arrangements The final
strand of our investigation is the landscape scale of the city and its surroundings (Selman,

2006) which also has some scope for seeing the city-region as a unified whole.

PoLiTicAL AND ECONOMIC APPROACHES

In response to the changing dynamics associated with global economic restructuring and
the associated fragmentation of traditional forms of urban government, cities and regions

have become active in promoting regional economic development through the
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development of strategies aimed at enhancing competitiveness and comparative
advantage. In particular the work of Porter (1990) on clusters and agglomeration
economies has been influential in encouraging cities and regions to articulate economic
development policies within a clear geographical setting. Economic development policies
regularly promote specialised employment clusters and accompanying institutional
structures and capacities to foster competitiveness at the city and region level. This has
reinforced the belief that in order to successfully compete in an international economic
domain - characterised by mobility and flexibility of goods, labour, capital, and knowledge -
cities and regions need to produce development strategies that are spatially and

economically coherent (Cox, 2010: Jonas and Ward, 2007).

In the context of increasingly globalised, fragmented and diversified economies
traditionally-bounded municipalities are considered too small in scale to manage strategic
urban challenges, while the nation-state is judged to be too large to appropriately address
place-specific physical, environmental, economic and social relations. This has created new
geographies of governance (MacLeod and Goodwin, 1999) whereby the city/metropolitan
region emerges as a spatial unit that can integrate the various spatial and sectoral policy
streams, address institutional and organisational complexity and encompass the real
territorial needs associated with ecological and environmental pressures (Harrison, 2010:

Segbers, 2007: Scott, 2001).

Consequently, the concept of the city/urban region has been conceptualised as an
alternative governing space. According to Healey (2007, 7) the city/urban region has been
put forward as a way to address the increased fragmentation and sectoralisation of policy
and which “...seem[s] to promise integration of different policy sectors as they interrelate
in places and affect the daily life experience of place quality...the urban region seems to
offer a functional area within which the interactions of economic relations, environmental
systems and daily life time-space patterns can be better understood than at a higher or
lower level of government.” For Rodriguez-Pose (2008, 1033) the rise of policy-making at
the city-region level has served to “accelerate the shift from sectoral to territorial policies”

where social, environmental and economic issues can be considered.
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In addition, the city-region may present a more appropriate scale in which to address the
environmental and ecological challenges that emerge in the context of dispersed
settlement patterns, complex commuting and the suburbanisation of housing, employment
and commercial activity. This governance space also provides a context in which the issue
of increasingly obsolescent, yet stubbornly permanent, administrative boundaries can be
overcome. In this way, the city-region can in theory provide a means of addressing the
mismatch between the effective functional extent of an urban area and the often
incongruous historical governing arrangements deeply embedded in political and

institutional norms.

Furthermore, Roberts (1997, 881) claims that the traditional regional scale of planning is
fully compatible with contemporary concerns around sustainable development, and
suggests that “...much early regional planning considered economic, social and
environmental matters equally, and attempted to express the relationships between these
elements in the form of a territorial strategy which emphasized the needs of a particular
region rather than those of sectors of production.” Thus, it is suggested that the city-region
provides a useful conceptual and governance space that is appropriate for integrating the
various elements of the sustainable development paradigm. Planning and development
policies are therefore being increasingly directed towards representing the city-region,
consisting of an urban core, connected to an expansive suburban and rural hinterland
through economic and functional ties with horizontal and vertical coordination of
numerous institutional public and private actors as well as spatial integration of various

social, environmental and economic concerns.

NATURAL ENVIRONMENT APPROACHES AND SPATIAL FORM

These questions of scale can also be expressed in physical-spatial terms, especially when
seen in the context of urban form and the natural environment. Almost 100 years ago,
Patrick Geddes described his synoptic view of the city-region, which encompassed both the
design of the city and the conservation of the natural environment surrounding it (Geddes,
1915). Even though the terms ‘urban compaction’ and ‘sustainable urban form’ came
much later (Williams et al, 2000) there is a particular resonance with these early ideas

about the relationship between the town and the surrounding countryside. Indeed one of
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the most enduring urban containment tools of the twentieth century worldwide was the
metropolitan green belt (or other strategic open space devices like green ‘wedges’,
‘fingers’, ‘greenways’) a concept which in contemporary times has a certain resilience in
terms of ecological resources, open space networks and urban settlement patterns. Though
in its original, inflexible and legalistic form the green belt idea is a contested one (Amati,
2008), it can offer a physical or spatial context for examining the sustainability of a city in

its region.

In this context it is argued that the concept of considering open spaces as part of a network
which is wider than the city itself remains a particularly relevant one in terms of the current
sustainable development paradigm. Geddes’ approach saw the city-region as the
appropriate scale for survey, analysis and planning of the city, and understood the
importance of containing the spread of cities by considering the city in the context of its
surroundings, while also recognising the importance of conserving the ‘city-in-the-region’ in
terms of natural resources while allowing access to these natural areas for mental and
physical health (Geddes, 1915). This holistic view of cities and their surroundings also
included the provision of urban open spaces within the cities, based on the survey-analysis-
plan method. This approach can be seen in regional plans such as the Greater London Plan
proposed by Abercrombie, and in a variety of texts of influential figures in regional
planning, ecological design and landscape ecology such as Mumford (1979), McHarg (1992)
and Forman (2008).

In the intervening years, however, the view of open spaces and their relationship with
urban areas was not always considered as a whole. The persistence of quantitative open
space standards in areas of new urban development in urban areas is still evident today
(Marauni and Amit-Cohen 2007, Stahle 2010), although there is an increasing awareness of

the importance of the qualitative aspects of how open space is provided in urban areas.

However, the dichotomy between balancing open space and the density of built form in
urban areas are not, it is contended, new challenges. Indeed, the pursuit of various
methods to achieve a balance between open and green space and built form can be traced
through late nineteenth and twentieth century urban planning history. While Fishman

(1982, 192) refers to open space and density (of built form), as “the seeming opposites of
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urban design”, more recently, the re-emergence of a holistic approach to open space
planning on a city-region scale is seen in concepts and movements such as such as Green
Infrastructure, and landscape ecology, as well as those such as outlined by Erikson (2006)
where planning approaches are advocating connecting open space on a metropolitan level.
In terms of urban eco-systems, among the more important concepts are those of
interconnectedness and size (of natural patches) rather than the quality of individual sites
(Alberti, 2000). All of these ideas suggest the importance of networks and layers of
interconnected environmental and cultural assets when considering the landscape scale of

a city.

LANDSCAPE: A UNIFYING FRAMEWORK FOR IDENTITY AND PLACE

The emergence of the concept of a metropolitan landscape as discussed by Van Den Brink
et al (2007) encompasses both the city and surrounding open space areas instead of
considering these as opposites, and is therefore significant for spatial planning at this scale.
In terms of concepts such as landscape quality, aesthetic values, sensitivity and change, the
coherency of geographical and cultural identity of place presents further challenges. This is
particularly so in relation to issues such as a lack of trans-boundary co-operation (Healey,
2007) and problems of informal blending of urban and rural development at the urban

fringe (Qvistrom, 2012).

Support for a more holistic approach to landscape however has steadily been building
momentum in the last decade, largely propelled by the establishment of the European
Landscape Convention (Council of Europe, 2000), with recognition of the importance of all
areas, whether they be outstanding, ordinary or even degraded. For planning, which in the
recent past has tended to focus on preserving areas of beauty or high aesthetic quality, this
provides scope for broadening out a landscape argument for the city-region. This includes
interconnectivity between landscape elements and the particular reciprocal relationship
between culture and nature (Aalen, 2013). For questions of identity and the importance of
place among communities this approach draws on layers of meaning such as “physical and
cultural memories” (O’ Sullivan, 2009, 406). For Crowley (2006, 131), the landscape is “an
archive that reflects the collective memory of people and nature, past and present”, and

how “uncovering its secrets allows us to interpret history and to decide upon the best
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means of interacting with the land for the benefit of future generations”. It is these layers
and the relationships they embody that define landscape interpretations today, with the
added context of sustainable development — heightening the significance of landscape
considerations in contemporary place-making. Planning at this landscape scale may involve
“the redrawing of political and economic boundaries on the basis of bioregionally oriented
relationships” (Selman, 2006, 102). Whilst in instrumental terms the European Landscape
Convention is not as powerful a planning device as the directives on habitats and strategic
environmental assessment (Ray, 2013), its broad, integrated and collaborative principles
offer another important layer for metropolitan scale planning. Furthermore, this
formulation of ideas about landscape undoubtedly resonates with the importance —in
spatial planning terms — of a responding to ‘place identity’ in regional planning (Hague,

2005).

METROPOLITAN CORK: COMPLEMENTARY APPROACHES TO A CITY AND ITS HINTERLAND

In this preliminary presentation of our ideas, we begin to draw out some pointers for how
these different strands of planning thinking might play out in a typical mid-sized European
city-region. Cork is a useful study for a number of reasons. With a very tightly drawn city
council boundary (with limited scope for expansion), spatial planning initiatives have had to
rely on a co-operative approach from adjoining planning authorities. This has meant that
many planning approaches (such as the establishment of the metropolitan green belt) have
been voluntary ones rather than centrally imposed ones and, as a result, objective
arguments may be made that go beyond simple critiques of government policy or central /
local relationships. It is also timely in that the Irish government has begun a period of

reflection about what the appropriate scale of city government for Cork might be.
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Figure 1. Diagrammatic representation of current metropolitan planning ideas in the Cork area. It
shows the contained growth of the city and suburbs surrounded by a necklace of satellite towns
(e.g. Carrigaline and Ballincollig), some strategic employment locations (e.g. Ringaskiddy), planned
growth along the re-opened rail line (Carrigtwohill, Midleton and the proposed new town at
Monard) all defined by a strong green belt.

Cork to Dublin
rail line

Glanmire

[4S) Midleton
Carrigtwohill

N
o :
5" ~ e X
Ballincollig wt&'ﬁiﬁgﬂ - Aivr \
GREEN BELT

J Airport

Ringaskiddy 0 )

Carrigaline .~ -

Cork Harbour

0 10 km

Source: CASP proposals (Atkins, 2001)

Mapping: Centre for Planning Education & Research, UCC

Diagram Features: Colour green represents metropolitan green belt; colour grey represents
contiguous built up area.

With a metropolitan population of nearly 290,000 people, Cork is the second largest urban
area in the Republic of Ireland. The city-region contains an attractive and vibrant compact
urban settlement, sitting at the mouth of a large natural harbour, surrounded by a planned
network of satellite towns and employment hubs, all within a high quality landscape and
coastal setting (fig 1). There is a diverse and dynamic economy in the area with a strong
presence of global pharmaceutical, technological and service-based industries, a strong
network of third level research and education institutes, as well as a robust traditional
employment base in agriculture, fishing and food production/processing. The city and
wider region has performed strongly in economic terms over the past twenty years at both
national and European levels, consistently achieving above average in GVA, productivity

and employment (ESPON, 2012).
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Cork has a strong pedigree in sub-regional and metropolitan planning that is quite
uncommon in an Irish context, where a centralised state structure as well as a territorially
constrained system of local government tends to dissuade spatially integrated planning
activities across fixed administrative boundaries. Despite these constraints, the urban
region [comprised of a legally defined city with a population of 119,230, a metropolitan
area of 289,522 persons and a wider city-region of 408,157 persons (Central Statistics
Office, 2011) has been subject to a fairly continuous non-statutory planning programme
since the late 1960s. The origins of strategic thinking around metropolitan issues in Cork
can in fact be traced to the 1941 Advisory Plan prepared by Manning Roberston, which

established an agenda for planning at this scale for the following seventy years.

A LONG PEDIGREE OF ECONOMIC AND ENVIRONMENTAL THINKING ABOUT THE CITY-REGION

The first Land-Use and Transportation Study, LUTS1, was published in 1978 (Skidmore
Owings & Merrill, 1978) and updated as LUTS2 in 1992 (Skidmore Owings & Merrill, 1992).
This was subsequently replaced in 2001 by the Cork Area Strategic Plan, CASP1, (Atkins,
2001) and its update (CASP2) in 2008 (Indecon International, 2008). The LUTS strategy in
1978 identified a study area, corresponding to a defined metropolitan district that has been
retained and re-defined as a contemporary spatial planning and statistical unit known as
the Cork Metropolitan Area. The LUTS and CASP strategies proposed integrated planning
and development strategies based on targeted public investment towards infrastructure-
led development, economic specialisation and diversification, a controlled settlement
pattern based on a compact city and satellite centre network, and environmental and
conservation strategies aimed at protecting and enhancing the city-region’s physical and
natural assets. This produced a continuous 35-year strategic planning framework and is
especially notable because of its inter-institutional and collaborative approach in providing
a jointly agreed framework for future development between two separate local authorities
(Brady & O’Neill, 2013: Counsell et al, 2014). However, it is equally significant for the ways
in which it attempted to integrate economic, environmental and physical planning concerns

in a spatially coherent way.

This was quite a fundamental departure from previous sector-based plans prepared within

established local authority boundaries which tended to generally address individual themes
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such as traffic and transport, ecology and environment, economy and employment, land
use zoning, conservation and heritage social and community, without any meaningful
integration or vertical and horizontal coordination. There is clear scope then for the
environmental and economic disadvantages of uncontrolled urban sprawl (Williams, 2000)
to be minimised in coherent strategies such as these. In strategic planning terms, an
argument can be made that these different sectors (which would otherwise have been
subject to the tendency for separation and specialisation described earlier in this paper)
can have a reasonably clear, integrated and geographical manifestation at the city-region
scale. It is interesting to explore the extent to which the resulting integrated network of
city and suburbs, satellite towns, and strategic employment locations, all enveloped in a
high quality green belt setting and improving transportation connectivity can allow the city
to perform at a more competitive metropolitan scale (O’Sullivan & Ray, 2012). It also has
relevance for ongoing discussions about reform of local government boundaries in the

area.
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FIGURE 2. Map showing variation of population density in the sub-region of Cork city and its
hinterland. Based on the small area census areas from the 2011 national census the map shows
how growth and development is focused at discrete locations in a polycentric metropolitan
pattern rather than a sprawling one. This appears to show how the spatial configuration of
development envisaged in the LUTS and CASP strategies are reflected in real growth patterns.

Source: Central Statistics Office, 2011

Mapping: Centre for Planning Education & Research, UCC

Diagram Features: Areas with highest population density shown in red; areas with the lowest
population density shown in grey.

URBAN CONTAINMENT, LANDSCAPE AND OPEN SPACE

In the greater Cork area, the green belt has been a strong urban containment tool for
planning. Its effectiveness (or otherwise) should be seen in the light of the fact that, unlike
in Britain for example where green belt policy is determined by statute, it is a policy that
has been determined by successive locally agreed development plans for more than two

decades.

The most sensitive green belt land in the area (strategic undeveloped gaps preventing built
up areas merging or the prominent ridges and valley sides that give the city its distinctive

landscape setting) remains largely intact. When analysed along with planned open space
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policies in both the city and the county area that deal with parks, recreation areas,
ecological sites and other areas to remain free from built development (see Fig 3) a strong
framework for promoting networks of urban diversity, habitats and high landscape quality
begins to emerge at this same metropolitan scale. When areas of landscape character
(based on an analysis of land form, land cover, and aspects of landscape values) are
identified on a ‘whole landscape’ basis (see Fig 4), following the principles of the European
Landscape Convention, the case for examining all of these strands together at the sub-

regional scale becomes more compelling.

Figure 3. Map showing the combined natural environment and open space planning policies
(including high quality green belt) that apply in the city council and county council areas
surrounding the city.

¢” Cork Harbour
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Source: Cork City Development Plan 2009, Cork County Development Plan 2009

Mapping: Centre for Planning Education & Research, UCC

Diagram Features: Dark green areas indicate detailed landscape protection and open space
designations; light green areas indicate high quality green belt designation.
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FIGURE 4. Map showing the variations of landscape character to be found in the around Cork city
and its hinterland. This shows how landscape arguments can complement other integrated
metropolitan approaches to spatial planning.
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Source: Cork County Development Plan 2009
Mapping: Centre for Planning Education & Research, UCC
Diagram Features: Coloured areas represent different landscape character areas

CONCLUSION

The purpose of this paper was to consider the possibilities for combining those sustainable-
city approaches concerned with physical form, scale and place with the integrative styles of
the sustainable development paradigm within a broader framework that draws upon the
holistic Geddesian tradition of planning for sub-regional and metropolitan spaces. It is
suggested that despite significant structural, political and economic obstacles, as well as
evidence of some discordant spatial and economic development patterns in the Cork case,

a relatively coherent and consistent approach to strategic spatial planning at the sub-
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regional and metropolitan scale has persisted within the city-region. Although it is not
suggested that this is necessarily the manifestation of an explicit programme that
deliberately espoused the combination of different disciplinary traditions, it can be
interpreted as a continuous, tacit project consisting of a set of overlapping and coordinated
initiatives. This overlapping set of spatially-comparable initiatives and policies reveals a

governance space with a particular shape, scale and character (see Figure 5).

Figure 5. Schematic showing how a holistic approach to the city and its hinterland can bring about
genuinely convergent ideas about spatial planning that address the challenges of sustainability
and urban competitiveness in a resilient way.

1 —
CorsHarsew 0 10 km

Mapping: Centre for Planning Education & Research, UCC
Diagram Features: Large white area outlined in red represents ‘Metropolitan Cork’; small grey
area outlined in red represents Cork City administrative area; grey areas represent built-up areas.

The paper is a contribution to discussions about the holistic nature of planning at city-
region level. It has used the spatial planning narrative of a relatively compact city-region in
Ireland to explore, in a preliminary way, the case for a return to broader and more
synthesised place-focused approaches to questions of sustainable cities. Campbell’s
idealised concept of three sets of interrelated tensions in sustainable development
presents planning and planners with on-going challenges to seek the “elusive centre of the
triangle” (Campbell, 1996, 301) especially in the face of powerful forces for change (such as
the current dominance of investment, mobility and competitiveness issues). This has
particular resonance for city-regions, especially at the present time where, as explained in

this paper, issues of governance, economic growth and institutional change are often
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presented in highly complex, non-spatial and often incoherent policy settings; each with

different scales, political imperatives and time horizons.

Whilst the planning story of Metropolitan Cork underscores the centrality of the property,
development and resource conflicts highlighted by Campbell’s model, we have also begun
to find a surprising convergence of influences especially in the way that economic issues,
environmental quality of life, local government structures and landscape can be mutually
reinforcing drivers in terms of urban form, spatial development patterns and about how
sustainable development priorities can be articulated in coherent ways. The longevity and
relevance of Cork’s on-going sub-regional and metropolitan case study can certainly be
explained - in part - by the manner in which diverse planning strands have been combined
and layered to articulate a strong physical and representational space in which the planning
and governance of the city-region has managed to prevail. This provides an interesting
context within which metropolitan areas can be governed and planned in more assimilative
ways, and begins to hint - tentatively perhaps - that more formalised approaches for
bringing forward sustainable development principles at the scale of the city-region might

be considered.
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ABSTRACT

In October 2012, the Irish government published its proposals for reforming the system of
local government in the ‘Putting People First’ document and set out a comprehensive
programme of administrative and functional reforms of the system of regional and local
government in Ireland. If effected, these proposals will introduce extensive and far-reaching
changes to the established system of sub-national government and address some of the
institutional and structural problems associated with what is an outdated and inflexible
model of local government in Ireland. It is proposed to radically alter the composition and
character of Ireland’s local and regional authorities, by reducing overall numbers, changing
functions and realigning boundaries.

This paper explores the opportunities that these reforms present in the context of
metropolitan governance in Ireland’s cities. Although the reforms proposed would initially
appear to relate most clearly to local and regional tiers of government, it is argued that the
proposals are also potentially radical in that they finally attempt to address the issue of
fragmented governance in Ireland’s cities. Using Metropolitan Cork as a case study, it
presents an account of how the current proposals may be advanced to create the
institutional and administrative space for metropolitan government to emerge and argues
that appropriately scaled and properly constituted metropolitan spatial planning in
Ireland’s second-tier cities is essential for sustained and balanced economic growth as a
regional and national imperative.
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INTRODUCTION

The Cork city-region has a long experience of, and a relatively coherent and consistent
approach to, strategic spatial co-ordination at a sub-regional and metropolitan scale. This
longstanding and spatially-consistent approach has meant that Cork has in effect been
planned as a single metropolitan and sub-regional entity for the last forty years. This
coherent approach overlapped with sustained economic success, and has produced a
balanced metropolitan development pattern, a relatively intact greenbelt, a compact city
and a logical distribution of settlement nodes. The current proposals for local government
reform represent an opportunity to advance this achievement and consolidate and
institutionalise the coherent and sensible approach to urban management by considering a
new definition of ‘Metropolitan Cork’. It also enables the Cork case to act as a potential
experiment for rescaling urban governance on a metropolitan footing in Ireland for the first

time.

In October 2012, the Irish government published ‘Putting People First’” which sets out a
comprehensive programme of administrative and functional reform of the system of
regional and local government in Ireland. If implemented, this will introduce extensive
changes to the established system of sub-national government and address many of the
institutional and structural problems associated with what is an outdated and inflexible

model.

In spatial planning terms, these changes could significantly alter the way in which planning
policy is formulated and delivered, involving the possible standardisation of city
governance, the introduction of a completely new tier at municipal district level and the
strengthening of regional planning through the introduction of more meaningful territorial
units with enhanced powers. The implications for the regional and local levels of
government would initially appear to represent the most explicit manifestation of the
government’s aspirations. However, the proposals are also potentially radical in that they
attempt to finally address the issue of fragmented governance of our cities and create for
the first time the institutional and administrative space for metropolitan government to
emerge, and the possibility of appropriately-scaled and properly-constituted metropolitan

spatial planning for Ireland’s second-tier cities. Although somewhat inconsistent in
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application, the proposed reforms provide a major opportunity to address years of neglect

of metropolitan governance issues in Ireland’s large urban centres.

This paper describes in brief the evolution of urban government and the approach to local
government reform in Ireland, highlighting in particular a general ambivalence towards the
need for an explicit urban policy. Following this, it outlines the changing nature of urban
governance and strategic decision-making for urban areas as a common concernin a
European and international context, presenting the idea of metropolitan governance as a
national economic imperative. Finally, the paper presents a case study of the ‘Cork
Metropolitan Area’, and based on its tradition of integrated spatial, environmental and
economic planning, proposes Cork as an ideal location for applying a new model of urban

governance in Ireland.

GOVERNING IRELAND’S URBAN CENTRES

Ireland does not have an urban policy per se at present; rather, urban policy is
threaded through a wide range of national programmes and implemented by a
confusion of routes and agencies...In a society where rural and small town values are
cherished, rapid, large-scale urbanisation has been something of an unintended or
even an undesired by-product of economic growth and modernisation. In such
circumstances, large scale urban and metropolitan growth has been viewed as an
inevitability and it has taken place in the absence of any pro-active, coherent urban
policy.

(Bannon, 2004, 26)

There have been regular calls for reform of local government structures since the Local
Government Act 1898 established the system of government at local level in Ireland.
However, political and economic priorities have tended to overshadow the urgency of
these demands and there have been very little effective and meaningful alterations to the
way cities have been governed. The system of local government tends to rely upon
established government structures at sub-national level and the established party political
system has strong roots within these structures. Therefore, any reform of local government
structures can be translated as political reform. Considering that any extensive
amendments to existing governance arrangements at local level usually address the issue

of political representation, this can be extremely challenging.
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In addition, there is a tendency on behalf of successive governments to support measures
aimed at improving the local development agenda rather than the local government
sphere. Prioritising development over governance at a local level reflects the increasing
concerns associated with economic circumstances and local economic development
strategies. These development and economic imperatives can often relegate the
importance of local government reform as a political priority. Nevertheless, the pressure
for reform of local government has remained and although the government has
emphasised strongly the efficiency and financial benefits of the current package, the
measures also reflect some of the more substantive elements of earlier reports such as the

Barrington Report, 1991.

The Barrington (Local Government Reorganisation and Reform) Report (Government of
Ireland, 1991) indicated a need for a fundamental overhaul of sub-county arrangements
but did not advocate firmly one specific approach. It highlighted the need for extensive
changes and ultimately advocated that the town council model be replaced with a new
administrative system based around towns and their natural hinterlands. This
reorganisation of town government reflected an attempt to deal with the uneven nature of
local political representation but did not expressly deal with the issue of governance at the

city scale.

In 1996, the report of a statutory, independent Reorganisation Commission entitled
‘Towards Cohesive Local Government — Town and County’ and ‘Better Local Government: a
programme for change’ (BLG) stemmed from the Strategic Management Initiative and
represented the government’s aspirations to reform the public service more generally.

BLG aspired to enhance local democracy and widen participation and, for the large part, its
proposals largely attempted to reflect the agenda of efficiency and public sector

modernisation.

The history of local government reform in Ireland is characterised by a remarkably enduring
commitment to the established county structures and this has tended to discourage serious
consideration of how best to govern and plan its urban centres. Ireland’s recent

experiences of spatial planning in the last 20 years in particular are instructive in this
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regard. Here, the legitimate and quite conservatively expressed urban-oriented policies in
the National Spatial Strategy 2002-2020 [which had emerged in response to external and
internal pressures for improved policy and territorial coordination of investment and
development in the face of rapid economic change] based on the concept of concentration
and co-ordination, simply could not be administered in any meaningful way due to the
absence of a structural and statutory framework within which those urban polices could be
articulated. Instead, the NSS’s implementation was undermined by a regime of delivery
which was dominated by interests framed at county and local level, as well as resistance to
the basic premise of concentration and regional development based on urban-centred

growth strategies. In essence, there was no strong urban agenda in place.

The need for a review of local government structures was revisited in 2008 when the
Coalition government published a Green Paper entitled: ‘Stronger Local Democracy —
Options for Change.’ The Green Paper (Government of Ireland, 2008: 6) stated that “Local
government can deliver more if equipped to do so...This poses a challenge to a number of
interests, including central government. It also provides an opportunity to create a more
dynamic and less dependent local government system.” Without any meaningful coherent
implementation mechanisms, the reforms up to this time can be perceived as piecemeal
and reflecting essentially a modernising agenda in line with the emerging paradigm of new
public management increasingly popular across Europe (OECD, 2003) and placed increased
emphasis on promoting values such as customer service, accountability and strategic
management without meaningfully reforming arrangements at a local government level for

which the Barrington Report had so strongly advocated.

However, the aspiration for improved policy and territorial coordination of investment and
development from national to local level as articulated in the NSS was not recognised in the
2008 Green Paper. This was particularly worrying considering the proposed reforms in the
2000s paid little reference to the unprecedented urbanisation and economic growth that
was occurring in and around Ireland’s major urban centres. Within this context of rapid
economic growth, the distribution of investment and population reinforced the historically
unbalanced patterns of development in the country, and, in the absence of any reform of
local government, consolidated the monocentric nature of Ireland’s urban system focussing

on the Greater Dublin Area and the eastern part of the country generally.
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The evolution of Ireland’s principal cities over the past twenty to thirty years from relatively
small scale and compact provincial centres with localised urban fields into larger
metropolitan areas with more complex functional and economic characteristics was not
accompanied by any sophisticated attempt to revise governing arrangements to reflect
such changes. This resulted in fragmented urban governance and no reliable mechanism to
allow administrative boundaries to evolve in line with urban growth. This has created a
highly unsatisfactory urban management regime, whereby effective and coherent planning
and management of metropolitan areas is generally dependent on co-operation between
neighbouring authorities in a political and financial context that usually encourages
competition and divergent priorities along administrative boundaries. Indeed, efforts to
introduce changes were generally limited to sporadic boundary revisions on a case by case
basis, title changes and a reconstitution of internal workings and administrative functions

of local authorities generally.

‘Putting People First’ provides for a range of measures that will affect the way Ireland’s
cities are governed, and ultimately planned. For Limerick and Waterford, it is proposed to
merge City and County Councils, no specific immediate changes are recommended for
Galway or Dublin, whilst a bespoke solution for Cork is suggested — be based on the
premise of an expanded urban jurisdiction either agreed by the two local authorities or
imposed by the Minister. The reform is both timely and necessary and there is now a major
opportunity to establish effective and robust metropolitan governance while presenting a
real opportunity to address the inherently anti-urban nature of Irish public policy in respect

of territorial development and city government.

METROPOLITAN GOVERNANCE, CITY-REGIONS AND SECOND-TIER CITIES

Significant changes have occurred in the decision-making environments of European cities
over the past thirty years, which serve to suggest the importance of territorially-coherent
governing spaces at an extra-urban and sub-national level. These structural economic
dynamics and new political challenges indicate clearly that in an era of competitiveness,
flux, mobility and technology, place and space still matter, and the way that metropolitan

areas are managed and developed can have extremely important implications for their
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resilience and economic prospects. These changes have been explained by the need for
urban areas to foster an economic dynamism to guarantee future success within an
increasingly competitive global economy. The increased movement of goods, services and
information across borders has caused regions to become increasingly vulnerable to what
would have previously have been considered external processes (Christopherson et al,
2010). Greater international competition and the hypermobility of capital and investment
have meant that the fortunes of urban areas have become increasingly dependent on
inward investment and on decisions made beyond the local and national context (Harding,
1997: John and Cole, 1998). Consequently, political and business leaders in urban areas
have begun to realise that local economies can no longer afford to rely on national policies

of resource distribution.

This has contributed to a fragmentation of decision-making and the proliferation of
institutions at local and regional levels (Kearns and Paddison, 2000) and has introduced
challenges of complexity and compatibility due to the multitude of decision-making
structures, interests and the emergence of multi-level governing environments (Benz and
Eberlein, 1999). The complexity of the institutional landscape and the density of agencies
and actors operating in the urban arena have also encouraged sectoralisation in the way
urban issues are being addressed. Whereas traditional urban planning models usually
attempted to integrate a variety of policy strands as a way of tackling urban and regional
planning issues, increased specialisation has tended to encourage the segregation of policy
activity into discrete silos (Carley, 2000). As a result, economic, environmental, social and
physical issues around urban areas tended to emerge within highly complex and often
incoherent policy settings, with incongruous spatial and temporal frames and scales of

operation.

A key response to increased complexity and fragmentation in metropolitan contexts has
been the move towards spatial strategies, involving “shaping place qualities through
conscious attention, through some kind of strategy, which embodies and expresses a
conception of the place of an urban area.” Healey (2007, 265). These ‘place-governance
strategies’ aimed at influencing economic and environmental outcomes also involve efforts
directed at creating institutional and administrative forms that are more reflective of the

functional realities of metropolitan areas. This is part of what Haughton et al (2009)
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consider to be a rescaling of planning emerging at metropolitan and sub-regional levels
where a mix of top-down and bottom-up forces are combining to produce a form of semi-

formalised, non-statutory planning strategies.

It is argued that these approaches have created ‘soft’ spaces for planning strategies to
emerge that reflect the functional realities of cities and metropolitan regions whilst evading
the institutional and political obstacles associated with regulatory planning and governing
regimes. Despite concerns about efficacy, delivery and democracy within these ‘soft
spaces’ bordered by ‘fuzzy boundaries’, it is clear that the focus on strategic and
coordinated approaches to the planning of cities in a European context highlight the
increasing importance of scalar issues as well as “a greater emphasis upon the building

blocks of sub-regions and city regions” (Haughton et al 2009, 235).

Political and economic processes, according to Christopherson et al (2010, 4) “are at the
core of regional resilience, creating capacity, including governance capacity, and determine
how vulnerable a region is to events outside the control of regional residents”. In this
regard, it can be said that urban and regional resilience is inextricably linked to governance
capacity and that strong, coherent governance structures encourage the development of
more resilient regions. This issue of governance at the urban scale becomes particularly
important in the context of the role that cities play in supporting local, regional and
economic development and the increased need for cities at all scales to actively develop

strategies aimed at enhancing their economic resilience and sustainability.

Europe’s cities can no longer be characterised as passive actors in the sphere of economic
development. Global economic changes combined with increased centralisation
tendencies on behalf of nation-states have forced metropolitan areas to become proactive
in developing and implementing strategies for economic development. Within Europe in
particular, there has been an intensification of inter-metropolitan competition whereby
cities “...increasingly seek to measure their own economic performance against their
counterparts throughout the E.U.” (Salet et al 2003, 30). Competitiveness and economic
resilience become intrinsic parts of the urban development and spatial planning agenda as

urban leaders realise that they can no longer depend on traditional political-economic
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structures and norms guaranteed by the nation state to ensure success or survival "Simply

stated, localities have something to compete with" (Harding, 1997, 295).

Metropolitan regions in Europe have increasingly concerned themselves with how to
represent their cities as dynamic, assertive and competitive actors within Europe’s
economic space and this has encouraged thinking around scale, governing arrangements,
critical mass, institutional and administrative relations, quality of life, environmental and
placed-based considerations. This reflects an acknowledgement that historically
fragmented urban governing arrangements largely defined by legally prescribed municipal
boundaries are not necessarily conducive to effective metropolitan governance and

competitive urban development strategies.

In a major study on Europe’s Cities, Parkinson et al (2004, 8) suggested that although the
impacts of globalisation which have resulted in fragmentation and increased social and
economic mobility, new territorial and political norms pose major challenges for the role of
cities in Europe, “...cities still do matter - and probably more rather than less...and it can be
argued that place, space and community have become more - not less - important for
identity and action in an increasingly globalised and insecure world... cities are still critical
sites for identity, action and decision-making - and also crucial to national economies.”
Furthermore, the importance of cities to national economies is highlighted in the study
through an increased awareness of the economic potential of cities as drivers of national

growth as well as the need for cities to compete across a European and global scale.

There are, however, serious concerns about the dominance of capital cities, which suggest
perhaps that a more sophisticated conception of the need for urban governance across
national territories is required. As well as potentially constraining the economic potential of
capital cities, the negative externalities associated with spatial agglomeration can lead to
national underperformance associated with a distorted urban network as a well as an
imbalanced and vulnerable spatial development pattern. In other words, over
concentration of urban economic activity may disadvantage the dominant capital city as
well as the secondary urban centres within the hierarchy. The recently published applied
research project, ‘Second Tier Cities’ by the European Spatial Observatory Network (ESPON,

2013) concluded firmly that urban policy at national and EU level urgently needs to
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recognise the potential of second tier cities as part of national economic development and
to pursue stronger, more explicit and economic place-based urban policies that support
city-regions at all levels of the urban hierarchy. This major study also promoted the practice
of horizontally and vertically aligned policy making systems at national, regional and local
levels as well as distinct ‘territorial place-based strategies’ aimed at developing a strong
urban hierarchy which considers the role of governance and urban policy for primary and

secondary cities.

Notwithstanding the variety of academic interpretations of the city-region concept, which
vary from economic governance to political regionalism (Storper, 1997: Kunzmann, 1998:
Jones and Macleod, 1999), it refers in essence to a territorial-functional space, a
relationship between a core city and an associated hinterland in terms of housing, retail
and employment markets, travel-to-work catchments well and which are sometimes
overlapped with physical and landscape features, administrative boundaries or co-
operative arrangements (Rodriguez-Pose, 2008). For Healey (2007, 7) ”...the urban region
seems to offer a functional area within which the interactions of economic relations,
environmental systems and daily life time-space patterns can be better understood than at
a higher or lower level of government.” The rise of policy-making at the city-region level
has served to “accelerate the shift from sectoral to territorial policies” Rodriguez-Pose
(2008, 1033), where social, environmental and economic issues can be considered more

effectively.

Furthermore, unlike those such as Scott (2001) who advocate its use as a framework
principally for governance of global cities, Le Gales (2002) suggests that the city-region
concept provides a mode of action and a framework for articulating a governance agenda
for medium-sized cities as an alternative to the very large metropolitan urban centres in
Europe. In addition, the city-region represents a more appropriate scale in which to address
the environmental and ecological challenges that emerge in the context of dispersed
settlement patterns, complex commuting and the suburbanisation of housing, employment

and commercial activity.

This move in Europe towards a reconsideration of the way in which cities are managed to

reflect new governance space that urbanisation demands. This idea of metropolitan
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governance is based on the social, economic, environmental and political imperatives
which demand an urban management policy that is spatially and functionally more
sophisticated than traditional city government mechanisms which have discouraged

territorial and sectoral integration.

Fundamentally, this is a position which argues for a local government system at city level
that acknowledges functional spaces of metropolitan areas which address the inherent
disconnect between how people live and how they are governed. While it may be worth
acknowledging that partnership and cooperation at the metropolitan scale can work at
some levels and in particular circumstances, it is becoming increasingly important that
cities compete and coordinate more efficiently — and appropriate governance spaces are
more important where cities compete with each other. In the aftermath of a series of
highly disruptive economic events and structural failures in the planning system at national,
regional and local levels, the task of rethinking planning at this scale in Ireland has become
urgent. In particular, there is a need to enhance understandings of governance needs at
the city-region and metropolitan scales and to emphasise the importance of strategic
spatial planning as an essential component of regional and economic resilience, which
through the production of coherent and meaningful long-term visions, can promote social

environmental and economic sustainability.

METROPOLITAN PLANNING IN IRELAND: A NATIONAL IMPERATIVE?

The administrative and governance structure for Ireland’s second-tier cities has not evolved
in line with economic, demographic, social or political developments and despite a
continuous and predictable pattern of urbanisation there has been no substantial
reconfiguration of the ways in which Irish cities are governed. In the absence of any
sophisticated attempt to revise governing arrangements, administrative boundaries have

remained relatively static.

Therefore, by introducing the possibility of distinctive metropolitan governance for the first
time outside Dublin, the current proposals represent an important policy turn in urban
governance which may have significant implications for the way in which Ireland’s cities are

governed and planned. The policy document states that “Local government structures will
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reflect appropriate metropolitan areas in the cities” (Government of Ireland, 2012, vii) and
indicates a range of proposals for the various urban centres. This would appear to be
significant in that it represents a formal acknowledgement on behalf of government that
the design and operation of local government in Ireland’s cities is problematic, and more
importantly, that these governing arrangements need to be redefined in order to achieve a
better fit between administrative and functional urban fields. This is potentially a
considerably important statement in Irish urban policy as it provides for the emergence of
metropolitan governance and metropolitan spatial planning to occur for the first time in

Ireland.

Analysing the potential of the Putting People First proposals from the perspective of
metropolitan governance and metropolitan spatial planning is valid from a number of

perspectives:

First, the issue of Metropolitan governance as an active consideration within the local
government reform agenda is a novel political development in an Irish context. This is
notable in a state that traditionally focuses on territorial issues through an overwhelmingly
rural lens and which has favoured internalised reforms of established local government
structures over radical reordering of urban administrative regimes. Any significant attempts
to address the issue of local or regional government structures in Ireland have been
directed towards either a regionalisation agenda at European level as part of administrative
and funding objectives or a local development aspiration linked to the principles of
subsidiarity and participation. In between these levels of spatial consideration, the issue of
metropolitan governance for Ireland’s cities has been neglected. In addition, apart from
sporadic boundary extensions, the issue of metropolitan governance for Ireland’s urban
areas seems to be confined to consideration of the needs of the Greater Dublin Area.
Although there is a national imperative to address the need to deliver suitably scaled and
efficient strategic governance for the metropolitan context of the capital city, there is an
equally urgent need to face up to the challenges of strategic government and decision
making at the metropolitan level in Ireland’s second-tier cities. The issue of the wide gap in
scale between Dublin as Ireland’s prime city and the secondary cities may justifiably be

used to explain why these issues are dealt with separately, however, this particular feature
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of Ireland’s urban hierarchy is in itself a major policy weakness and is, in fact, a reason why

new metropolitan structures are required.

Second, the concept of Metropolitan governance relates to the need to establish
formalised administrative governing units that reflect the functional life of urban areas. It is
increasingly recognised that coherent urban governance is an essential ingredient of
economic success within an increasingly competitive and globalised economic system. As
part of this, it is understood that cities need to develop sophisticated, efficient and
integrated strategies for urban development which rely upon coherent governance
arrangements directed towards targeted delivery of land use, infrastructure, economic and
environmental aspirations at a metropolitan scale. In addition, within a context of a
neoliberal policy regime which tends to discourage state-led urban development and
regeneration, cities and regions have been forced to engage in inter-locality competition by
creating the conditions in which to lure private investment. In this environment, where the
success of urban areas in economic terms is linked intrinsically to their ability to compete
as substantial and dynamic urban units at an international level, strategic urban
governance of the metropolitan area has replaced more traditional forms of managerial
urban government at the city scale. These strategic urban aspirations often transcend
historically embedded governing traditions and formalised legal territorial units, reflecting

a philosophical shift from management to mission as the dominant urban political credo.

Third, delivering governance structures that more appropriately reflect urban settlement
systems should be viewed as an urgent priority as part of any local government reform
agenda in Ireland and there is a need to address the ways in which the state’s cities are
governed and planned. Ireland’s main urban centres have experienced significant physical
expansion and in the case of Limerick, Waterford and Cork, a significant proportion of
those cities’ population, amenities and employment are now located outside the respective
City Council’s administrative boundaries, resulting in extensive ‘underbounding’. Quite
simply, these cities have quickly outgrown their constituencies and the process of boundary
extensions provided for in Part 8 of the Local Government Act 2001 has failed to deliver an
effective mechanism for facilitating necessary and timely boundary changes. This process,
whereby the urban authority formally applies to the Minister for Environment, Community

and Local Government for an extension to the established legal urban boundary, has

128



Essay Two:
LocAL GOVERNMENT REFORM IN IRELAND: AN OPPORTUNITY FOR MIETROPOLITAN PLANNING

tended to be highly politicised, unduly competitive and rarely focuses on the substantial
matter of strategic urban governance and effective decision making capabilities. The
current proposals, whilst presenting a range of different governance arrangements at
metropolitan level, provide a certain opportunity to address historic weaknesses through a

more decisive approach to tackling urban governance challenges.

Finally, the proposed reforms represent an opportunity to address the neglect of the
metropolitan level of local government and argues that Ireland’s second-tier cities require
particular attention. Aside from their own individual development, political and socio-
economic aspirations, usually articulated as local development agendas, this level of the
country’s settlement hierarchy needs consideration as a national economic priority. This
challenges the view that Ireland should be governed and planned spatially as a single
region consisting of a dominant capital with a series of satellite provincial urban centres
within an economic environment characterised by the ideology of dependency, trickle-
down and enhanced centralisation. It is suggested that this economic model is outdated
and fails to appreciate that Ireland’s economic pr