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                   1. Introduction and Point of Departure

At the very outset, I would like to point out that the discussion and assessments contained in this paper are the personal views of the author, and do not necessarily represent the views of the Ministry of the Environment.

The Planning and Building Act is designed to promote a system for coherent, overall planning for state, county and municipal activities in which land-use, sectoral planning and relevant natural resources are assessed in conjunction with financial considerations. 

Today, planning-related activities and instruments are faced with a growing number of challenges. Some would claim that the planning system is being squeezed from all sides. The Government Action Plan for Simplifying Norway stipulates on the one hand that planning should be comprehensive and coherent, and on the other hand, must become more efficient and user-oriented (Statement to the Storting by the Minister of Labour and Government Administration, Modernizing the Public Sector in Norway, 2002). 

The Planning and Building Act is intended to lay the foundation for better coordination and enhanced overall planning between the various sectors. At present, municipal and county-municipal activities are governed by a wide variety of statutes and other government instruments. The sector-specific legislation utilises an assortment of systems for planning and procedures. Many sector-specific statutes overlap to a greater or lesser degree, and statutes may in some cases directly affect one another. The system as a whole is perceived as being fragmented, complicated and confusing. 

Thus, it is a major challenge to provide planning tools and instruments that are both suitable for and relevant to the various sectors while at the same time ensuring that these instruments become more efficient and user-friendly. In fact, there is good reason to ask whether this is at all possible.

The purpose of this paper is to highlight ways in which sector-specific legislation and sectoral interests can be used to actively promote the application of the Planning and Building Act, thereby helping to meet the planning needs of the various sectors. 

The main focus of this article is how to renew the Planning and Building Act in order to encourage different sectors to apply it more actively. What needs to be done to ensure that the act functions as an appropriate instrument for fulfilling each sector’s interests and needs?
It is virtually impossible to provide a fully adequate answer to these questions. The real answer lies in the interface between elements such as the need for legislative renewal, long-term efforts to change attitudes towards planning, political pressures to strengthen coordination, and, not least, the training of new planners. This article attempts to shed light on certain aspects of these issues, such as 

a) how is the concept of regional and community planning perceived and utilised? 

b) what is the relevance of planning activities to “new” occupational groups and professions?

c) can a broader definition of the concept of regional and community planning help to promote increased application of the Planning and Building Act?

d) how can planning instruments be adapted and what kinds of expertise will be needed?

The first part of this article gives a brief description of the political legitimacy or political signals underlying the development of the Planning and Building Act into a common basis for planning. The next part takes a closer look at the concept of planning, and more specifically the concept of regional and community planning. I believe that the broadest possible understanding of this concept is important because the underlying attitudes towards the concept of planning will be crucial to the ability to encourage new specialist groups and professions to implement the Act. 

In Norwegian Official Reports 2003:14, the committee appointed to review the Planning and Building Act proposes revisions to the Act in response to the new planning situation. This article considers whether the model described is relevant and constructive in the context of the application of the Act as a common basis for planning designed to satisfy the needs and interests of various sectors. Finally, the article discusses the actions that will need to be taken before the Act can truly fulfil its intended role as a common planning tool. 

  This article focuses primarily on planning activities at the municipal level. 

2. Political and statutory foundation for employing the municipal master plan as common planning legislation:

The system of municipal master plans set out in the Planning and Building Act of 1985 was designed to create a platform that could be utilised for both long and short-term overall planning. The municipal master plan was slotted to replace the more general planning components previously incorporated into the sector plans. The individual sectors were to utilise their experience and submit recommendations during the process of devising the master plan, as this would in turn generate a plan whose framework and guidelines provided a basis for further planning within the various sectors. The activities of these sectors would serve as the primary channel for the implementation of the master plan’s objectives and guidelines (Proposition no. 56 to the Odelsting (1984-85). In Section 21-1, paragraph four, the current Act states that a programme of action for specific areas of activity may be prepared within the context of the municipal master plan.

How has this been dealt with in practical terms at the municipal level? A preliminary overview compiled by the Ministry of Local Government and Regional Development in March 2000 indicates that there are 15 different sector-specific planning requirements stipulated for the local government administrations. This compilation applies primarily to the requirements laid down in legislation. The total number of government planning requirements for local government administrations probably lies somewhere between 40 and 50. In other words, as regards municipal planning activities, it would appear that the 1985 statutes have not functioned according to their intent. There may be many explanations and reasons for this. One aspect may be that the wording of the existing act is or is perceived to be unclear in terms of the role of the Planning and Building Act in coordinating the legislation between sectors. Another explanatory model may be found in the emergence of a relatively broad spectrum of new professions and profession-related interests within the municipal sector since the 1970s. Such groups have focused great effort on safeguarding their own interests and rights through strengthened sector legislation, and this has often been reinforced by budgetary support, such as earmarked funding, from the government.

Proposition Nr. 62 (1999-2000) to the Storting on Municipal Finance states that planning requirements that cannot be incorporated into the municipal master plan or the county plan should in general be eliminated. In practical terms, this means that all planning requirements should be removed from sector-specific legislation. This view has been further endorsed by subsequent governments. 

A number of ministries, including the Ministry of Health, the Ministry of Culture and Church Affairs and the Ministry of Children and Family Affairs, have spent the past several years working to eliminate planning requirements from “their” sector-specific legislation in areas where it is possible to coordinate such requirements with comprehensive planning activities under the auspices of the Planning and Building Act. 

This represents a clear political signal that the Planning and Building Act is to be reshaped to make it suitable as the sole framework for sectoral planning activities at the municipal level. This has formed the basis for the efforts of the legislative committee appointed to “adapt” and transform the Act into a unifying, cohesive planning tool for the various sectors. Among other things, the committee recommends that statutory provisions be laid down requiring that a coordinated national policy for municipal and regional planning be devised every four years in collaboration with the municipal and county-municipal authorities and approved by the Government. According to the committee, this will create a consistent planning system between the various administrative levels, which will lead to greater interaction and coordination, ensure relevance and promote target achievement. 

3. How is the concept of community planning used?

A common understanding of the concept of community planning will be essential if efforts to implement the Planning and Building Act as an appropriate and relevant basis for sectoral planning needs are to succeed. In my opinion, a narrow definition and application of the planning concept – i.e. one that is focused purely on traditional physical planning – will inhibit efforts to encourage new sectors and emerging professional groups to utilise the Act in their planning activities. Thus, it is crucial to introduce new lines of thinking and a broader understanding of the concept of planning if we are to promote the implementation of the Act in new arenas. 

The concept of community planning has been viewed under many different lights. It is perceived to be an overall concept, and may extend to financial planning as well as planning of the physical surroundings. It may also be defined as a general planning activity, both in territorial and functional terms (Amdam and Veggeland 1989).

In the Norwegian planning debate, there appears to be a dividing line between a broad and a narrow definition and understanding of the concept. In its narrow sense, community planning refers to physical planning which draws upon individual sectors as they are needed. In its broader definition, community planning implies a more holistic approach to social development by means of planning across all sectors (Holsen, T & Moltumyr, A. 2001).

It has not always been clear precisely which planning tradition is being discussed during the Norwegian debate on planning and planning theory. It is of relatively great significance to the discussion – as well as the activity at hand – whether we are referring to land-use planning, the planning of the physical environment, or to what I would here like to call comprehensive planning. Divergent characterisations of the concept and differing theoretical and practical frameworks may give rise to misunderstanding and unconstructive pseudo-discussions. 

The term comprehensive planning here refers to a cohesive, cross-sectoral form of planning that focuses on the most important municipal challenges, on objectives and visions for regional development. This type of planning is rooted in the municipality as a community and an organisation. Key planning issues will be related to conditions for groups such as children, young people and the elderly, for industrial development, for population development, for housing, transport and communications, and the impact of all these on land use. 

Comprehensive planning must be understood in relation to one’s point of departure; community planning as planning within and by the community differs at a fundamental level from community planning based on planning of the physical environment in which individual sectors are consulted as needed to achieve coordination and uniformity in planning. Developmental perspectives, the innovative aspects of planning, are made visible in a completely different fashion when the planning is focused on society as a whole. 

In essence, we can speak of a division between two divergent traditions in the planning world. It is one thing to acknowledge the need to draw upon other sectors when planning how to use land in order to ensure that the planned physical environment corresponds to the community for which it has been designed. It is something else again to be striving to plan community life at an overall level. Both of these can be designated as community planning, and both of these traditions are reflected in Norwegian planning activities and the national planning debate. On the one hand, there is general land-use planning activity, often of physical surroundings, which is dominated by architects, engineers, land consolidation authorities and others, and into which various sectors are incorporated according to need. On the other hand, there is the comprehensive planning activity, which comprises planning within and by society at large, targeted towards the municipality as an organisation and as a community.

In my opinion, there are several elements in today’s society, current planning practice and the emergent need for planning expertise that support a shift in this type of activity towards a greater focus on broad community planning (comprehensive planning). We have seen that several different sectors are eliminating the planning requirements incorporated in their sector-specific legislation. Moreover, there is growing recognition of the fact that tasks and measures often need to be based on cross-sectoral solutions, and there has been increasing focus on the innovation potential inherent in planning activities, which indicates that politicians at all levels are attaching greater importance to strengthening the developmental abilities of municipalities and counties. 

Two government white papers submitted in the spring of 2001 (Reports No. 31 and 34 (2000-2001) to the Storting) are particularly significant in a planning context. In brief, the elements most relevant to planning activities are the following: 

· A greater number of tasks will be transferred to the municipal level, and municipalities and country municipalities will become better empowered to take action. The responsibility for regional development will be strengthened at the county-municipal level, and regional administration will be more clearly defined and coordinated as well as made more efficient. 

· There will be a general shift from the individual to the general: from individual places to regions, from individual to comprehensive measures, from individual companies to development opportunities for industry, from individual responsibility to shared efforts to achieve regional development, from sector-based to coordinated activities, and from centrally-stipulated regulations to greater regional freedom. 

The general tone of these white papers paves the way for greater local and regional freedom with more emphasis on development potential and less emphasis on regulation and control. 

Planning theory literature tends to differentiate between planning for governance and planning for development. Each of these theories has its own set of methods, tools and approaches for planning activities. Planning for governance often requires a more instrumental approach, while planning for development necessitates a communicative approach. Studies conducted by H. Berby (Berby, 2001) have shown that the county municipalities primarily implement an instrumental approach, and that planning at this level thus does not stimulate cooperation. According to Berby, if county planning is to succeed, it must be clarified whether the planning activities are aimed at governance or development. 

There is reason to believe that the “new” county administrative level will be assessed in relation to the ability to plan for regional development, not in relation to its role as a governing and coordinating body. 

For the most part, parallels can be drawn from these conclusions to municipal planning as well. Although there are certain exceptions, municipal planning is primarily an instrumental exercise in which aspects pertaining to development and participation are often left to the minimum required to satisfy the provisions set out in Section 16 of the Planning and Building Act. 

Instruments to promote the developmental aspect of planning at both the municipal and the county levels have now been identified and integrated into the report of the committee reviewing the Planning and Building Act. These include amendments to the planning legislation such as proposals for regional and municipal planning strategies, regional planning fora and the comprehensive planning portion of the municipal master plan (Norwegian Official Reports 2003:14). 

The time is ripe for the institutions of higher education responsible for training planners to revitalise the discussion regarding the purpose and role of comprehensive planning – as well as the system underlying such planning. A new focal point is called for in the discussion of comprehensive planning at both the theoretical and the practical level, and importance should be attached to the Planning and Building Act as the basis for sectoral and overall planning activities and as a tool for social development. 

Comprehensive planning and planning for development potential are contingent upon communicative planning activities. These activities must be founded on popular participation, relevance of the planning, allocation of responsibility and the establishment of a community identity.

4. The recommendations of the legislative review committee regarding how the sectors can utilise the Planning and Building Act. Proposed revision of the Act. 
The conclusions of the committee’s efforts are contained in Norwegian Official Reports 2003:14. Here, the committee delineates a variety of possible amendments to the Planning and Building Act that would help to provide a better basis for safeguarding sectoral interests and needs. Let us look more specifically at how the committee proposes to remodel the Act with an eye to establishing common planning legislation. 

The committee’s proposal gives the Act a broad-based, multi-faceted objective. This provides the general legal foundation for wide-ranging, cross-sectoral comprehensive planning as well as for planning within individual sectors at the municipal and county level. The committee states that one of the goals of revising the current Act is to provide the various sectors with a common planning system that is coherent, rational and clarifying for the authorities and public at large. 

One of the chapters of the report is devoted to a review of 24 different sectors that the committee views as candidates for more focused planning through the Planning and Building Act. This chapter identifies and describes how the individual sectors can apply the Act with reference to the specific sections in the proposed revision.

The most fundamental issue will be to determine a course of action to help promote a revised Planning and Building Act as an instrument for the new tasks and challenges inherent in cross-sectoral solutions. A good tactic would be one that is relatively simple and easily understood by the municipalities, and that provides a structure that the municipalities view as beneficial and that they would be willing to employ. 

In the following, I will concentrate on the proposed amendments that I consider to be most relevant to understanding the way in which the committee envisions the application of the Act as common planning legislation. These include the proposed revision of the objects clause and the recommendations regarding municipal planning strategies, the comprehensive planning portion of the Municipal Master Plan, the topic-based municipal sub-plans, planning programmes and strengthened democracy and participation in the planning processes. 
4.1 Proposed revision to the objects clause (Section 1-1)

The revised objects clause (Section 1-1) proposed by the committee explicitly establishes which societal tasks the Act is designed to help solve. The clause stipulates that the Act is cross-sectoral in nature. It is to serve as a tool for dealing with various economic, environmental, social and cultural tasks within the community. In a list of sector-based objectives, the Planning and Building Act is intended to be used to promote, among other things, wealth creation and industrial development, satisfactory housing and housing environments, public health, community safety, crime prevention efforts, preservation of natural and cultural environments. 

The committee’s proposal specifies and exemplifies universal social tasks in which the Planning and Building Act is expected to play a key role. In my view, the extent of these challenges and tasks will make it necessary for planning tools to encompass a far broader approach than has previously been the case. The professional focus of planners should be directed towards planning activities that clarify and incorporate the full spectrum of comprehensive planning in a manner somewhat different from current practice. 

4.2 Municipal planning strategy (Section 8-3)
The committee has proposed that a municipal planning strategy be drawn up at least once during every electoral period, and within one year of the constitution of a new municipal executive board. This proposal has two underlying aims. First, the provision is an attempt to strengthen political commitment in the realm of municipal planning. Second, it is designed to enhance the cross-sectoral legitimacy of the Act as a strategic tool for developing the municipality as a community as well as an organisation. 

The designation of a municipal planning strategy of this type will establish an arena in which the municipality’s strategic choices in terms of social development, sector activities and long-term land-use and planning needs can be discussed in greater detail. 

Moreover, such a document would provide municipalities with a useful reference point in terms of the status of municipal plans. The document could provide an overview of:

· which plans have become outdated or lost their relevance;

· which plans should be extended or renewed without change;

· new plans the municipality may need - in a future-oriented and, hopefully, cross-sectoral perspective.

The planning strategy must also incorporate municipal, regional and national challenges and principles which require that the municipalities consider whether they have the plans needed to solve these tasks at the local level, as well as how to adequately integrate the individual sectoral interests into the planning activities.

A municipal planning strategy would comprise a crucial element of the effort to promote cross-sectoral planning and sector coordination. It would provide an opportunity to discuss challenges and tasks across the sectors before the actual planning process commences. This planning instrument could form the foundation for a truly cross-sectoral approach to planning, where the focus is on challenges, tasks and measures, and not on the individual sector.

4.3  The comprehensive planning part of the municipal master plan (Section 9-2)

In the committee’s proposal, the municipal master plan consists of a comprehensive planning part, a land-use part and an activity plan. The municipal master plan serves as a plan for the municipality’s own activities as well as a plan for the development for community life within the municipality. Thus, the proposed revision addresses the developmental aspect of planning more clearly than the current legislation. 

The concept of the comprehensive planning part of the municipal master plan refers to long-term planning within a broad social framework that is aimed at translating into action the political goals and visions for the development of the community. In the committee’s view, key issues in this context will include conditions for various population groups such as children, young people and the elderly, as well as industrial development, population development, housing, transport and communications, the role of civil society and challenges facing the municipality as an organisation.

In terms of the primary focus here – the implementation of the Planning and Building Act as common planning legislation that satisfies the needs and interests of various sectors – the committee proposes in Section 9-2, second paragraph, that the comprehensive planning part of the municipal master plan shall coordinate the plans of the various sectors, and provide guidelines for achieving objectives and implementing strategies. Furthermore, all sectoral planning within the municipality should in so far as possible be conducted within the framework of comprehensive planning under the municipal master plan, or in the context of a municipal sub-plan established in relation to comprehensive planning. 

The comprehensive planning part of the municipal master plan will thereby serve as a crucial instrument for dealing with sectoral planning needs in relation to specific legislation, and will at the same time provide a good basis for viewing tasks in connection with one another and ensuring a cohesive presentation in the municipal master plan. 

4.4 Municipal sub-plans (topic-oriented plans) 

In Section 9-1, the committees proposes that municipal sub-plans be devised for special topics or spheres of activity when this is deemed appropriate. The term municipal sub-plan used by the committee has a somewhat narrower scope than the current usage, as it is tied to specific topics or spheres of activity instead of land-use and a geographical area.

In any case, this type of plan will comprise an essential instrument for the planning needs of the different sectors, while at the same time serving as part of the overall municipal master plan. 

4.5 Planning programmes (Section 1-8)

In Section 1-8, the committee proposes that a planning programme be devised for planning in connection with activities that will have a significant impact on the environment, natural resources or the general community. The term planning programme here is used to refer to introductory consultations, or some kind of methodological tool, for developing the content and processes of new plans. In other words, the planning programme represents a plan for how to make plans.
If, during its overall planning efforts, a municipality discovers that it needs new plans of some kind, a planning programme may provide a useful instrument. 

The planning programme may encompass:

· the incorporation of all relevant parties into the process at an early stage. Introductory consultations.

· clarification of what will need to be studied. Knowledge acquisition.

· the use of sphere-oriented or territorial planning methods to deal with cross-sectoral solutions within a geographical area. 

· any potential for partnerships with industry and/or civil society.

· clarification of who will take part in the further planning process. 

· clarification of how to ensure public participation.

· determining the need for impact analyses.

· determining how to maintain cross-sectoral perspectives through sphere-oriented local planning.

· ensuring that the activity plan is linked to the financial plan.

The degree to which a planning programme will serve as a means of coordinating sector activity and safeguarding sectoral interests will depend on the interpretation of the term “significant impact”. The committee envisions that the substance of this term would be laid down in special regulations. 

4.6  Public participation (Section 1-7)

Strengthened public participation in planning processes, e.g. as proposed in relation to municipal planning strategies, planning programmes and in Section 1-7, will provide an important means of ensuring cross-sectoral, cohesive planning solutions. It is often the individual, a group or a sub-group within a community who experiences the results of a lack of public coordination of various measures. Enhanced participation at different levels of the planning process will therefore aid in achieving overall, relevant measures that better correspond to the needs and interests of the public at large. In the context of planning for development as the basis for municipal planning processes, I believe we would benefit from more actively committed popular participation in planning activities, particularly in light of the proximity principle. 

5. Conditions for success

As we have seen, the focus of planning activity will be oriented to a greater degree towards the responsibility for developing the municipality both as a community and as an organisation. At the same time, there are trends indicating a growing emphasis on the need for planning to provide cohesive, cross-sectoral solutions (Report No. 16 [2002-2003] to the Storting). In its report (NOU 2003:14), the committee attempts to reshape the Planning and Building Act as a suitable instrument for dealing with these tasks. Tools to this end include the proposals for municipal planning strategy documents, the comprehensive planning part of the municipal master plan, planning programmes, municipal sub-plans and increased public participation in the planning activities.

The question remains whether the committee’s proposals will provide a sufficient basis for success in the effort to transform the Planning and Building Act into common planning legislation that is broadly accepted and applied at the municipal level, and actively utilised by the various sector-related professional groups. 

In my opinion, there are a number of other factors that will play into this, and may well be crucial to the success of an integration process leading to the practical application of the Act in relation to sectoral interests. More specifically, I would like to mention four key elements: the need to ensure adequate expertise, the actual degree of expediency experienced by sector-based users of the Act, the financial aspects of planning activities, and the need for politicians to see planning as an instrument for achieving political objectives.

5.1 Adequate expertise

To sum up, the Planning and Building Act can be viewed as the central piece of legislation for municipal sector planning. In other words, it comprises social planning legislation focused on development perspectives, comprehensive planning under the municipal master plan, strategic planning, land-use and resource management planning and the related knowledge about public participation. The question that must be asked within this perspective is whether the individuals involved in planning activities will have acquired the necessary know-how in all of these areas during the course of their training as planners. 

In all probability, the answer to this is no. 

In its report, the committee suggests that it would be possible to establish regional “planning pools”, a regional pool of planners whose combined skills represent the broad-based expertise that is required, and whose services can be procured by the municipalities as needed. This is a good idea that deserves to be followed up. 

However, the need to ensure adequate expertise for planning personnel will take more than networking tactics. The issue implies a challenge to national educational institutions, not least in terms of establishing better student transfer programmes between institutions to promote greater breadth and depth in planner education. 

5.2 Degree of expediency

An important issue in the context of how the Planning and Building Act is perceived and utilised as common planning legislation will be its degree of expediency to the sector as a whole and for the individual actor within each sector: is the Act useful and valid for the health care sector, the cultural affairs sector, the children’s and youth affairs sector, etc.? 

I believe that the answer to this question is closely linked to the ability of the actors to view their sectors in a broad perspective, and to seek solutions across the boundaries of traditional sector-based measures. Thus, a primary task will be to give “new” professional groups adequate training and expertise to enable them to apply the provisions of the Act constructively.

5.3 Financial aspects

More time and funding will need to be allocated to planning activities if the Planning and Building Act is to successfully function as a cohesive planning tool at the municipal level. In this context, the challenge will lie in finding convincing arguments for reducing the resources allocated to sector-specific planning while at the same time arguing for more resources to planning at the overall level. In other words it may be necessary to utilise more resources in order to ultimately save resources. 

5.4 Achieving political objectives

The comprehensive planning part of the municipal master plan is intended to convey the visions and objectives for the municipality both as a community and as an organisation. It should illustrate trends and the expected impact of alternative development paths, identify needs in various areas of society and propose appropriate solutions. It should outline strategies and lay the foundation for main priorities and application of instruments. Thus, a crucial topic will be how to ensure the best overall utilisation of municipal resources. 

Will such a broad planning perspective give the municipal master plan the political legitimacy it needs and will it promote the use of the Planning and Building Act in establishing political priorities within the municipality? 

It is difficult to provide a good answer to these questions. However, assuming that the necessary planning expertise and good “political” planning processes are in place, there is reason to believe this will be possible. This area comprises an important basis for future research and development efforts.  

6. Closing

The development of common planning legislation for municipal activities extending across all the different sectors has been a topic of discussion for several years. For various reasons, we may conclude that the efforts thus far to transform the Planning and Building Act to a joint planning instrument at the municipal level have been relatively unsuccessful. The issue has become the focus of even greater attention in recent years, as various sectors are in the process of eliminating planning requirements laid out in sector-specific legislation, and there are clear political signals from both the former and the current governments that planning requirements should for the most part no longer be included in such legislation.

Both the mandate and the reports of the committee appointed to revise the current Planning and Building Act have given special focus to the need for coordination and cooperation between the various sectors. The committee has proposed a number of revisions of the instruments set out in the current legislation. These are intended to clarify and simplify the application of the Act as common, sector-independent planning legislation.

I think it is important now that the need for joint planning legislation and discussions in this regard be incorporated into the agendas of the professional communities involved. This applies not least to the many challenges related to the issues of quality and expertise in the field of planning. 

At present, it is not possible to provide any definite conclusions regarding the future of the revision proposal submitted by the committee. However, there can be no doubt that it would benefit us all greatly if the relevant research and professional circles could invest some effort into closer examination of some of the issues raised here today.
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