Settlement change and political response

CHRISTIAN WICHMANN MATTHIESSEN

Wichmann Matthiessen, Christian: Scttlement ¢change and political
response. Geografisk Tidsskrift 81: 535-66. Copenhagen, June 1981.

During the suburbanization process, urban policy consisted of zon-
ing and land use planning. Around 1970, the additional process of
desurbanization demanded a policy which could guide the structu-
ral development of a deconcemrated settlement system. The present
article presents the various trends of settlement development after
1960 and discusses the political actions taken to control these
frends.
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INTRODUCTION

The process of urbanization has been going on since the
industrial revolution at the end of last century. This process
has led to a more and more concentrated population in big-
ger and bigger towns. The political responses to that process
have been few and planning actions were only taken to re-
strain obviously irrational development.

After World War II the population and later the employ-
ment started to deconcentrate - primarily from the big
towns. The process of deconcentration led to the stage of
suburbanization. As a response to the subsequent land con-
sumption, political actions were taken. First in the form of
zoning laws, later by active physical planning where master
plans and land use plans came to guide the development.

Led by a regional redistribution of growth of economic
base and by the beginning process of desurbanization, much
more active planning was introduced around 1670. This was
one of guiding the whole settlement system by the use of
comprehensive tools in the form of a new administrative and
planning system. The objectives were to equalize standards
of living on a geographical and social dimension.

The following paper has the objective to demonstrate the
trends of urban development in Denmark after 1960 and to
identify political responses and planning actions to that de-
velopment.

First the demographic and socic-economic characteristics
of the nation are discussed. The first-mentioned are rather
stable whereas the latter have changed fundamentally du-
ring the last two decades.

Fig. 1. Urban zones 1970. Major highways indicated. Source:
Landsplansckretariatet (1974). Arcalplanlzgning, p. 66.

Fig. 1. Byzone 1970. Hovedveje angivet. Landsplansekretariatet
(§974). Arealplanl@gning, p. 66.

The urbanization process is described and the following
processes of suburbanization and desurbanization are analy-
sed in greater detail in a case study of the functional urban
region of Odense. Regional development is described as this
is looked upon as a dimension of change closely related to
urban change.

Following this descriptive analysis of change, a discussion
is presented of the political responses and the planning ac-
tions taken. The municipal reform in 1970 is looked upon as
an implicit urban policy, because much of the urban deve-
lopment has been considerably affected by it. More explicit
is the regional development policy which on the macro level
is connected with urban policy. During the suburbanization
process urban policy consisted of zoning and land-use plan-
ning. The process of desurbanization began around 1970 and
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Fig. 2. Components of population change 1960-80, Denmark. Sour-
ce: regisler.

Fig. 2. Endringer i befolkningskomponenterne 1960-80, Danmark.
Kilde: Danmarks Statistik: Siatistiske Efterretninger.

the subsequent policy has been that of planning for the pat-
tern of settlements. The next process of urban change might
be that of reurbanization and the actions taken to guide this
have to do with renewal.

DEMOGRAPHIC AND SOCIO-ECONOMIC
CHARACTERISTICS

Stable characteristics of the population

For some decades the population of Denmark has been
slightly increasing. By 1960, the number was 4,565,455
against 5,065,313 in 1976. The sixties experienced a higher
growth rate than the seventies, and by now the figure is
presumably rather constant (1980: 5,111,534).

The number of immigrants was 26,655 (5.5 per 1000 in-
hab.) as the lowest, and 41,948 (8.4), as the highest annual
figure (1960-76), whereas the corresponding number of
emigrants was 23,647 (5.1), and 40,659 (8.0). The majority
of in- and outmigrants were Danish citizens. The area of the
nation has been constant since 1920, and no colonial expe-
rience has ocecurred in newer time. A restrictive policy on
international flows of labour until joining the EEC in 1972
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has also contributed to low international migration. The
opening of the labour market within the EEC has had minor
effect. Net migration has varied between -6,605 (-1.3) and
12,245 (2.4), the annual average was 2,459 (0.5) so, in re-
lation to total population, migration was insignificant.

The number of liveborn has shown a slightly increasing
trend until 1966 when birth control methods became more
effective. This meant a drop in the number of births to a
lower and still declining level. The highest and lowest values
were the following: 88,332 (19.5) and 70,802 (14.6). The
number of deaths has been slightly increasing, but are al-
most constant. The figures were; 43.310 (1.4) and 51,637
(10.3). For each year, a surplus of births has been registered.
This was on the increase until 1966, then declined. Per 1000
inhab. the surplus of births has varied between 3.9 and 8.2.

The population’s distribution by sex has been constant and
almost equal, whereas the age structure has changed some-
what with a steadily increasing proportion of elderly people.
Apart from the baby-boom during World War II, the Danish
population’s age structure shows a very stable trend.

Thus, the population of Denmark is biologically homoge-
neous and constant and influenced only to a small extent by
international migrations.

Changing characteristics of the population

During the sixties and seventies there has been a fundamen-
tal change in the characteristics of the Danish population
with regard to social structure and employment as well due
to economic development.

By 1960, the labour force was 1,902,492 persons (42.8%
of the population); by 1975, it had grown to 2,485,627
{49.2%). This growth was steady throughout the time period
and meant a halving in the number of home-makers, from
874,247 in 1960 (19% of the total population) to only
494,960 in 1975 (9.8%). The number of children, students,
and pensioners has been rather constant, so the increase in
labour force is strongly connected with female participation
in the labour market. During the sixties and beginning of the
seventies, unemployment was low, about 30,000 (1,5%), but
increased to 124,000 (5%) in 1975; the 1980-figure is
150,000 (6%).

The social composition changed considerably during the
sixties and seventies, as demonstrated in table 1.

Table 1

1960 1965 1970 1975 1978
Self-employed 20.9% 18.6% 15.7% 13.6% 12.5%
Salary earners 27.5 32.2 39.4 44.3 47.4
Workers 5L.5 49,2 45.0 42.1 40,1




Population 1970 Changes (%) Humber of inhabitants 1970

Matropolitan reglons Ain thousands) 1965-70 1970-76 1976-80 within urban settlements.
Core 740 -8.1 -11.8 -8.9 - = <
Rest 1,003 13.4 10.8 2.8 * . 4

Municipalities outside the « " =

mut:rop-olitan region with ) . B

major town: - LY =
»100,000 (including sub-

urban municipalities) 721 6.7 5.0 1.6
20,000=100,000 (no sub-=
urban municipalitics) 732 5.9 3. 1.3
10,000 = 20,000 (do) 338 3.5 4.3 21.7
Settlements:
Copenhagen 1,382 =0.1 -6.3
Other 3100,000 460 -4 -3.4
20,000=-100,000 132 7.5 1.2
10,000 - 20,000 278 9.1 T.4
5,000 - 10,000 128 10.6 12.6
1,000 - 3,000 497 21.6 3l.6 L
200 - 1,000 409 14.0 24.5
Rural districts 1,001 -6.9 -17.0
Denmark 4,938 3.6 2.7 1.0

100 000 - 1 00O 000

L]
.
L]
[
over 1000 000 ‘l.

i. Metropolitan region

2. Municipalities with towns 100.000
inhab. and surrounding suburban munic.

Municipalities with towns:
3. 20=-100,000 inhab.
4. 10= 20,000 "
5. 5= 10,000 "

6. Other municipalities.

Fig. 3. Population change in different settlement types. Source Fig. 3. Forskellige byiypers befolkningsaendringer. Kilde 1965-76;

1965-76: census; 1980: register. The maps are from Planstyrelsen Folketcellinger: 1980; Danmarks Sratistik: Statistiske Efterretnin-
(1979): Rapport om det fremtidige bymenster, p. 10, and from: ger. Kortene er fra: Planstyrelsen (1979): Rapport om det fremti-
Landsplansekretariatet {(1974): Arealplanlzgning, p. 38. dige bymaonster, p. 10, og fra: Landsplansekretariater {1974): Are-

alplanicegning, p. 38
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Table 2

1960 1965 1970 1975 1978

Agriculture, fishing, etc. 17.8% 13.4% 11.2% 9.31% 8.31%
Manufacturing, construction, etec. 38.4 39.3 37.3 33.6 32.2
Wholesale and retail trade 14.3 15.1 1l6.0 15.4 15.0
Transport 7.3 6.9 6.6 6.5 6.6
Public administration 3.4 3.8 4.5 5.4 5.4
Education, etc. 3.4 rFl1.9 4.3 rld. 5.6 x#18.5 7.3 »24.9 7.9 pF27.2
Health and social services 5.1 6.2 8.4 12,2 13.8
Other professional occupaticons 1.6 2.0 2.6 2.9 3.1
Other services 5.5 5.9 6.5 5.6 5.4
Not stated 32 N S 13 1.8 2.1 _____
Total - oo e we 0 w___
Johs, total 1,962,492 2,118,260 2,380,200 2,485,627 2,625,223
GNP per inhabitant

(D.kr. in 1955 prices) 8,552 10,516 12,545 13,458 14,414

There was a decline in the share of self-employed and wor-
kers, and a corresponding increase in salary earners. This
should reflect a social adjustment towards improvement and
equalization,

In response to the economic trends within the society, the
occupational distribution of the population also changed du-
ring the same decades (table 2).

The number of persons employed in agriculture has al-
most halved, manufacturing shows a slightly decreasing
share, whereas wholesale and retail trade, transport, and ser-
vices of various kind are constant. Public activities show a
significant increase, especially for health- and social servi-
ces. The main increase in employment has been in the public
sector. This change has to be related to increasing income
and social changes and has little to do with the changing
export or with international capital movements.

GENERAL TRENDS OF URBANIZATION

During this century there has been a general trend towards
a highly urbanized population. 1960, 74% of the population
lived in urbanized areas of more than 200 inhabitants
against 83% in 1976. The remaining population lives disper-
sed, or in small settlements in the rural areas. The trend is
a consequence of the changes in the employment structure.
If grouped according to size and kind, a more illustrative
picture emerges {(table 3).

Table 3
1960 1965 1370 1976
Metropolitan area 29.4% 28.9% 27.9% 25.5%
Qther settlements with
10,000 - inhab. 26.6 28.1 29.5 0.1
2,000 - 9,999 ¢ 8.3 7.8 a.4 12.6
200 - 1,999 " 9.7 12.4 13.1 14.5
Rural districts 28,8 22,8 20.1 17.4
Total 100 100 100 100
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The metropelitan area has a weakly declining share, whereas
the larger towns are slightly increasing their population. The
minor towns showed a weakly declining share until 1965
when they started to rise considerably. The share of the
smallest towns rose heavily during the whole period, whereas
the rural districts had an evenly declining trend. Thus the
urban pattern cannot be considered stable as an increasing
share of the urban settlement population is found in small
towns. The changes of population within each size group of
settlements further underline the changing trends. The big
towns are decreasing like the rural districts, and the me-
dium-size towns are increasing slowly. Only the small-size
towns show considerable growth and their growth even
seems to accelerate,

Suburbanization and desurbanization, the Odense case
The Functional Urban Region (FUR) of Odense has been
chosen as an example of how population location are chang-
ing the urban pattern.

This FUR consists of 9 municipalities with a total popu-
lation of 218,885 in 1970. The core municipality represents
Denmark’s third largest town: Odense (137,276 inhab.
1970). The 8 ring municipalities are all part of the FUR’s
labour market area with a definition of the ring as the area
with more than 15% commuters to the core. The economic
structure of the FUR. is close to the national average, and the
evolution and history can be considered typical for the
nation. Population change of the FUR is described by the
diagram below.

Class No. | covers the old core which contains the historic city
including the nearest surroundings. The old core was heavily ur-
banized before the study period and reached a maximum in 1960.
Since then its population has declined at an accelerating rate. In
spite of this, it is by far the most urbanized area within the FUR.

Class No. 2 covers the old suburbs, i.e. the area which was rather
urbanized at the start of the time period, containing urbanized
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Fig. 4. Population change in the lunctional region of Odense 1950-
76. Source: census.

Fig. 4. Folketallet 1950-76 i den funktionelle byregion Odense.
Kilde: Danmarks Siatistik: Folkerwllinger.

arcas from before World War I[. The old suburbs faced heavy
growth from the end of the fifties into the seventies at the begin-
ning of which the growth rate started to fall.

Class No 3 covers the new suburbs. They started to grow around
1960 and had a rather slow growth rate during the sixties, follow-
cd by a faster increase during the seventies.

Class No. 4, the inner ring, is no ring but an area lying east of the
core where growth took place at a modest and uniform rate from
the end of the fifties until now.

Class 5, or the outer ring, comprises arcas where agriculture is the
most important oceupation with a stagnating population until the
beginning of the seventies when a weak increase started.

The change in population figures based on enumeration units
exhibits a much more dramatic shift in population, namely
the changing structure of the settlement system. This pro-
cess is demonstrated by 3 maps which show the settlements
within the FUR. In 1960, only one urban area stands out: the
old core which at that time reached its maximum population.
In the rural districts there are a few small settlements, all at
some distance from the old core. Most of them are market
towns, a few of them have small-scale industries because
they lie near railway facilities. The 1960 map shows the
stage of urbanization.

From 1960 to 1970 the picture shifts. The number of
towns in the ring is fairly stable, but there has been a growth
in size. The central city has started to diminish, and suburbs
are mushrooming up al the [ringe of the core. The 1970
situation is one of rapid suburbanization.

The map from 1976 shows continued suburbanization and
beginning desurbanization; it seems as il a whole system of
smaller towns has evolved in a ring at a distance of roughly
15 km from the city centre of the core. From 1970 to 1976
there has been little growth in the settlements which were
suburbs in 1970. As the core has continued to shrink, this
map demonstrated how the process of desurbanization has
reached the FUR.

The development of the new urban pattern within the
labour market area is closely connected with the access to
transport facilities. In the small settlements, lots and houses
are for sale at low prices, and private cars have made the
longer distances acceptable. Close distance between jeb and
home, or daily commuting from suburb to town centre by
collective traffic means or bicycle, is replaced by daily com-
muting by car over longer distances in all directions.

Parallel explanatory factors can be used on the spread of
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Fig. 5. Population in settlements with more than 250 inhab. in the
functional region of Odense 1960-76. Source: census.

Fig. 5. Folkerallet 1960-76 i bymeassige bebyggelser med mere end
250 indbyggere | den funktionelle byregion Odense. Kilde: Dan-
marks Staristik: Folketwllinger.
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manufacturing which has occurred during the late sixties
and in the seventies. Here access to the labour market and
heavy transport is facilitated by the use of lorries.

The changes in the urban system are also explained by the
increased responsibilities of the local government. Especially
the former rural districts have observed a dramatic growth
in the number of civil servants. This growth has been locally
concentrated due to active planning, which shall be dealt
with later.

Changes (%)
1965-70 1970-75

Population 1970

{in thousands) 1960-63 1975-80

1 1,743 =1.
2 555
3 431
4 828
5 675
3 437
7
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Fig. 6. Regional change of population: 1960-80. Source: register.
Fig. 6. Folketallets andring i forskeflige regioner 1960-80. Kilde:
Danmarks Statistik: Siatistiske Efterretninger.
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REGIONAL DEVELOPMENT

Urbanization and the growth of suburbs and small settle-
ments have created a new urban pattern within the single
functional urban regions. Outside the labour markets of the
larger towns new settlements have also emerged which must
be explained by other factors. Moreover, there has been a
different development within the different regions of the
nation,

The basic occupations in Denmark are agriculture, tou-
rism, and manufacturing; the expansion of the latter can
especially explain differencies in regional development.

Until the end of the 1950s the classical localization factors
were of major importance for Danish manufacturing. It was
concentrated to the metropolitan area and the larger provin-
cial towns which experienced high growth rates. In 1958-61
the so-called second industrial revolution took place, a period
of extraordinary expansion due to favourable international
conditions; manufacturing increased everywhere, and until
the mid-sixties, the problem of labour shortage was mode-
rate because of high natural increase and migration from the
rural districts. This boom started a process that was sustain-
ed for a long period and was followed by stagnation in num-
ber of jobs. Simultaneously with this stagnation in manufac-
turing employment (in spite of increasing productivity) a
steady redistribution of employment has taken place from
the larger towns to the minor ones. In the metropolitan re-
gion, employment has decreased considerably since 1960,
and since 1970 only the group of towns with less than 5,000
inhab. has experienced an increasing employment rate. The
changes in spatial distribution are mainly the consequence of
the establishment of new firms in lagging regions, whereas
firms in more densely populated areas were closed down, or
laid off staff. Only a minor part of the displacements be-
tween regions can be described as migrations of industries.
Thus, a displacement of Danish manufacturing has taken
place from larger towns to development regions and to smal-
ler towns. Illeris (1979, cited below) has given some expla-
nations of the trends:

»First of all, it may be a censcquence ol government intervention
(regional policies). However, the decentralization of manufacturing
has also taken place in countries with little or no government poli-
cies, so the latter cannot be more than partial explanations. In this
connection, also increased local efforts to attract firms should be
mentioned.

Next, changes in the internal economics or diseconomies of scale
have been suggested - connected with the fact that big plants are
over-represented in big settlements and small plants in small settle-
ments. In many countrics it has been observed that small physical
units recently have performed better than big ones (irrespective of
the organizational mergers that take place). The reasons are not
clear, but it has been suggested that small units might be more
flexible in critical periods, and that modern organizational structu-
res (»profit centres«) favour physical decentralization.



Third. the importance of externalities may have changed. The
declining importance of the transport of goods in the total cost
structure has already been observed some time ago. In contrast. the
need of advanced firms for frequent face-to-face contacts with busi-
ness partners, research, government authorities, and other organi-
zations has been stressed much - perhaps even exaggerated. At any
rate, the consequences of improved means of transport (increase of
aviation) and telecommunication (data-transmission) probably are
that restrictions on the cheoice of location are reduced, and that
advantages of agglomeration decrease. Tt has even been suggested
that the nearness to qualified and specialized organizations in
metropolitan arcas now may be outweighed by the better personai
understanding of problems and the less bureavcratic attitudes of
public authoritics and business conneetions in small settlements.

Finally. the availability of different kinds of labour - i.e. the lo-
cation of households - plays a role. In the 60°s, when the supply of
unskilled labour was insulfTicient in metropolitan areas, workers
leaving agriculture undoubtedly contributed Lo the decentralization
of low-wage branches. Even under the present conditions, where the
demand for labour tends to be smaller than the supply, a similar
mechanism may operate - and contribute to the reduction of wage
differences and reduction of unemployment differences which have
been observed. Today, however, the advantage of small settlements
may consist of a labour-force with more cooperative attitudes, less
absenteeism, and smaller labour turn-over. Furthermore, qualified
staff-members may be more easily available in small settlements
than carlicr.«

URBAN POLICY

The trends of development within the nation cannot be sep-
arated from the political responses and from actions taken to
guide the development. The Municipal Reform in 1970
might be looked upon as an implicit urban policy, because
much of the urban development around and after this year
has been considerably affected by it. More explicit is the
regional development policy which is also connected with
urban policy, especially on the macro level.

During the suburbanization process, explicit urban policy
consisted of zoning and land use planning. For example,
recreational and agricultural land was threatened by urban
growth, and restrictions had to be imposed on its use. The
suburbs of the big citics were often planned as large units
with master plans.

Around 1970 a new policy was introduced namely that of
planning for the pattern of settlements as a whole and for the
structure of the settlement system. The policy has been clo-
sely connected with the beginning process of desurbani-
zation.

When discussing the various types of policy, it is not the
objective here to give a comprehensive review. Thus, urban
renewal will not be dealt with, although this might be looked
upon as the response to a new development trend, that of
reurbanization.

ORGANIZATIONAL CHANGE - [MPLICIT URBAN
POLICY

Until 1970, the administrative system in Denmark was ra-
ther complicated and working according to tradition in a

three-level system topped by the central government. The
second level was represented by 3 types of authority. The
capital: Copenhagen, had a special status with a high degree
of self-governance. The boroughs (89), defined as the histo-
ric towns, often clearly underbounded, had a special status
with a traditionally determined, rather high degree of self-
governance. The rest of the country was organized in coun-
ties (25) with a combined state-appointed and regional-
elected authority and consequently a weaker degree of self-
governance.

The third level, municipalities, was as lar as capital and
boroughs arc concerned identical with the sccond level, but
the counties were subdivided into urban or rural municipal-
ities (ca. 1300) with a high degree of self-governance, al-
though on restricted matters only.

BEFORE 1974 AFTER 1970

| CENTRAL GOVERMMENT CENTRAL GOVERNMENT l

COUNTYT AL- BOROUGHS (49) COPENHAGEN REGIONAL
THORITY (25) COUNCILS (Ll4)

MUNICIPALITIES [:nn‘

URHAN AND RURAL

DISTRICTS (13000

Fig. 7. The administrative system before and afier the reform 1970,
Fig. 7. Det administrative system for og efter kommunalreformen
1970,

Fig. 8. Lagging regions 1970. 1. Areas with general subsidies. 2.
Arcas with specific subsidies. Source: Landsplansekretariatet
(1974): Arcalplanlegning, p. 47.
Fig. 8 Egnsudviklingsstotte 1970, 1. Omrdder med almindelig
stotfe. 2, Omrdder med scerlig stotte. Landsplansekretariater
(F974): Arealplanlegning. p. 47,
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Fig. 9. Trends in manufacturing development within labour market
arcas 1965-76.
1. Employment in manufacturing 1970
11.5 - 16.0% of all employment.
Change 1965-76: -3.0 to -7.0 of the percentage share.
2. Manufacturing:
10.0 - 14.0%.
Change: -1.0 10 -3.0
3. Manufacturing:
14.0 - 19.0%
Change: 0.0 to -3.0
4. Manufacturing:
10.0 - 13.0%
Change: 3.0 1o -1.0
5. Manufacturing:
5.0-10.0%
Change: 2.010-1.0
6. Manufacturing:
6.5 - 10.0%
Change: - 1.0 to -3.0

I. High industrial share of all employment. Heavy decline. The
members of the class are the old industrialized regions. Most of the
larger towns are within these areas.

2. Medium industrial share of all employment. Medium decline.
Many medium-sized towns lie within the areas. The members of the
class are the regions which lie in connection with the old industri-
alized areas. They were early influenced by industry, but less than
the members of class 1.

3. High industrial share of all employment. Small er medium de-
cline of share. The members of the class are characterized by having
had recent industrial development. The towns are medium-sized.
4. Medium industrial share of employment. Stagnation or growth.
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The members of the class are peripheral regions with small or me-
dium-sized towns. [ndustry is a recent innovation.

5. Low industrial share of employment. Stagnation or growth. Peri-
pheral regions with small or medium-sized towns. Industry is a re-
cent innovation.

6. Small industrial share of all employment. Medium decline. The
members of the class are mostly islands and peripheral regions. Only
small towns lic within the areas.

Source: census.

Fig. 9. Industriens udvikling i arbejdskrafroplande [965-76:
{. Industribeskeeftigelse 1970: 11,5 - 16,0%
Veekst i{ andelen 1965-76: -3,0 1if -7,0.

2. Industribeskeftigelse: 10,0 - 14.0%
Veekse: -1,0 tit -3,0.

3. Industribeskafrigelse: 14.0 - 19.0%
Veekse: 0,0 il -3,0,

4. Industribeskeeftigelse: 10,0 - 13.0%
Veekst: 3,0 ril -1.0.

3. Industribeskeeftigelse: 5.0 - 10.0%
Veekse: 2,0 it =10,

6. Industribeskeeftigelse: 6,5 - 10,0%
Veekst: -1.0 1l -3,0.

Gruppe | har hoj industribesk@fiigelse med kraftig tilbagegang.
Det er de gamie industrialiserede regioner, hvor de fleste store byer
Sfindes.

Gruppe 2 har middel industribeskeeftigelse og middel tilbagegang.
{ omrdder findes mange halvstore byer. Omrdderne ligger i kontakt
med de gamle indusirialiserede regioner og blev remmelig tidligt
industrialiserede.

Gruppe 3 har haf industribeskeefiigelse med lille til middel tilba-
gegang. Byerne er middelstore, og omrdderne er karakteriseret ved
nylig industriel udvikling.

Gruppe 4. Middel industribeskeeftigelse og stagnation heri. Ud-
kamsomrdder med smd eller middelstore byer. Indusiri er en nylig
innovation,

Gruppe 3. Lav industribeskeeftigelse med stagnation eller vaeksi.
Udkanmtsomrdder med smd eller middeistore byer. Industri er en
nylig innovation.

Gruppe 6. Lav indusiribeskeftigelse med middel tilbagegang. Om-
rdderne indeholder kun smdbyer og bestdr mest af ver og udkants-
omrdder.

Kilde: Danmarks Statistik: Folketeellinger.

In 1970, a drastic administrative reform was carried out.
The objectives of the revision were many: The new system
was meant to be homogeneous, functional, and democratic
at all levels.

The first level was the central government; the second, the
counties (12). They were defined as regions with a major city
as a node and with geographically and economically deter-
mined boundaries {labour market, traffic system, hinter-
lands of higher education, hospitals and cultural services).
The third level was the municipality level (277), the units of
which were defined as a city and its hinterland. This last
definition was in many cases impossible to fulfill for reasons
of tradition, policy, lack of cities at a proper distance and so



forth. In the metropolitan region the system deviates some-
what from the above described, but in this context, this is of
minor importance. The whole administrative reform was ne-
gotiated within the former system, and most of it was the
result of compromises.

The pre-1970 system laid a rather high degree of respon-
sibility on the central government less on the second level,
and a low degree on the third one. Government interference
in local policy was generally insignificant, and the way the
system operated could not assure homogeneity in develop-
ment. The degree of local decision-making on the quality of
public services was high. The description of this system may
seem self-contradictory; but the central government did not
interfere much in the operation of the local governments.
These, on the other hand, had only a limited sphere of op-
eration. The system was financed by taxes on all levels and
by proportional and automatic expenditure sharing by cent-
ral and lower levels of government.

After 1970 a decentralization of tasks and of control was
introduced. As a rule, all that could be operated by local or
regional authority was placed there. Control of the system
was also decentralized. This was counteracted by changing
the financial system whereby fixed proportional payments
were replaced by block subsidies using objective norms, and
by a more centralized system of formulating these norms.

Besides the many systematic reforms, the sixties and sev-
enties have experienced a substantial extension of public
invelvement in many matters. The level of public services is
high and increasing, and the number of civil servants has
grown considerably as illustrated by table 2.

Although there is no general agreement about the conse-
quences of the reforms and changes around 1970, it is clear
that a higher degree of geographical equality has been op-
tained, and this has contributed to changes in the settlement
system. All municipalities have to fulfill homogeneous tasks
outlined by law, which has created a rapid urban growth
within former rural districts.

Another clear consequence is that of concentration out-
side the capital, both on the local and the regional level.
Within the new administrative units there has been a ten-
dency to make the biggest settlement the growth pole. This
has especially been the case in regions without real big cities
and in municipalities without existing settlements above a
certain size. The consequence has been an accelerated pro-
cess of desurbanization.

REGIONAL DEVELOPMENT POLICY

Urban policy and regional policy are interconnected featu-
res. Regional development policy started in 1958 and has
since been active in establishing basic industries in the rela-
tively underdeveloped parts of the country, especially in Jut-

land. Moreover, border location benefits after Denmark’s

joining the European Economic Community has especially
favoured Scuth Jutland with an increase in job opportunities
as the consequence.

The metropolitan region and the three regions with cities
of between 100,000 and 200,00 inhab. ceased to grow in the
mid-scventics and arc by now stagnating. Since 1974 the
metropolitan region has even declined. These trends were
actually formulated as targets in the national plan, although
little action has been taken to fulfill it. The fact that 35% of
the Danish population is living in the metropolitan region of
Copenhagen makes this city a huge one on a national scale,
which contributes to the formulation of an urban policy in
favour of smaller settlements.

The objective of these combined policies is to create an
cqual development for the whole nation in an attempt to
level out some of the differences between the large towns
and the rest of the country. The political targets are, how-
ever, only to a small extent followed up by action. Only a lew
national governmental units have migrated to peripheral re-
gions, and financial supporl to establish new firms, or relo-
cate existing ones has been modest.

LAND-USE PLANNING - SUBURBANIZATION
After World War 11 urban growth accelerated. This growth
took place in the form of suburbanization around the capital
and the larger cities. The [ifties and sixties were decades of
progressive land consumption in the outskirts of the existing
towns. From the outset, suburbanization was solely a residen-
tial feature, which was first followed by industrial suburba-
nization and later by services and offices. During the process
this created high demands in the large agglomerations on
technical infrastructure, and on this and social infrastruc-
ture when the suburbs were there. The investments in infra-
structure were, as a general rule, lagging behind the residen-
tial development, as they were financed by taxation. The
rapid process thus created structural problems on which the
organizational system and the planning officers offered only
partial solutions.

Until the end of the seventies, physical planning was
guided by planning laws which demanded that towns with
more than 1000 inhab. should work out master plans for the
not urbanized urban zone, elaborated according to instruc-
tions and control from the central government. In practice
local governments could plan as they liked because the plan-
ning laws were inadequate in demands. The quality of the
master plans varied and was often low; generally, they were
land use plans for the whole urban development or for a
limited area. Plans for a future structure of a whole urban
agglomeration were rarely encountered.

Counteracting the process of rapid urban growth and land
consumption were the interests of agriculture and recreation.
These interests had been formulated as the policy of prevent-
ing uncontrolled urban sprawl. It was more or less a general
agreement in the fifties and sixties that the urban develop-
ment should be coherent and take place in connection with
cxisting settlements. To fulfill these objectives a very effi-
cient tool was established in 1949 when zoning laws were
passed and put into force. These laws made it possible to
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divide the whole country into urban, rural, and recreational
zones and thereby control urban growth. Unfortunately, ad-
ministration of the laws were partly laid in the hands of local
and regional administrative units which did not always in-
terpret the laws according to their original intention. In ge-
neral, however, zoning laws have contributed to create a
rather sharp distinction between urbanized and open land.

During the suburbanizing period land consumption was
extremely high, and the urban zone (used and planned) was
growing rapidly (table 4).

Table 4
Urban Land Urban Zone
L S O S
1951 657 1.5
1967 930 2.2
1970 10e0 2.5 1700 3.9
15974 1200 2.8 1750 4.1
1978 1400 3.3 1830 4.4

In combination with the rapid growth of the urbanized
land the planning of new urban land was even more optimi-
stic and in 1970 the gap between the consumed land and the
whole urban zone was wide. Since then, it has narrowed
simultaneously with a decrease in land consumption from 40
sq.km per year around 1970 to 30 sq.km in the mid-seven-
ties. The slowing down of suburbanization has thus led to a
fall in planning actions, and the political interest has shifted
from growth to structure.

During the seventies a planning reform was carried out.
The laws outlined detailed demands to planning, and a more
efficient system was introduced, which will be described
later. This system was the consequence of the many mistakes
and failures of the former system, so now - when the rapid
urban change seems to be finished - a system to manage it
is in operation.

SETTLEMENT SYSTEM POLICY -
DESURBANIZATION

The start of an efficient planning system can be placed at the
beginning of the 1970s following the administrative reform
of 1970. It was set up as a hierarchy with national, regional,
and municipal economic, structural and land use plans. The
national plans have the form of directives, proposal on dif-
ferent matters, sector plans, land reservations and control
operations. The regional plans deal with the urban system
and contrel the municipal space of operation on a variety of
issues, The municipality plans are master plans for the local
urban system, and structure plans for the function of this
system.

To set up this planning system a flow of directions and
persuasive guidelines came from the Ministry of Environ-
ment, first to the newly established municipalities, later also
to the regional authorities. In all these more or less official
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Fig. 10. District center Tunctions in the seventics outside the me-
tropolitan region of Copenhagen. Source: Planstyrelsen (1979): Rap-
port om det fremtidige bymenster, p. 18.

Fig. 10. Egnscenterfunktioner i 70erne uden for Hovedstadsregio-
nen. . Gymnasium 1976, 2. Handelsskole 1976, 3. Teknisk skole
1976, 4. Delt spgehus 1976, 5. Hovedpolitistation 1976, 6. Udvalgs-
varehande! svarende til 10.000 personers forbrug 1968, 7. 4.000
arbejdspladser | byerhverv 1970, 8. 75 firmaer i byerhvery, hver
med mere end 10 arbejdspladser 1970, 9. 6 eller flere rutebillinier
1973-74. Kilde: Planstyrelsen (1979): Rapport om det fremtidige
bymonsier, p. 18.

ways each municipality was persuaded to point at one sett-
lement as a growth pole for services and manufacturing. This
was of course a most vital topic and greatly discussed in the
many municipalities without a dominant settlement. The
concept has later been even more underlined in national
plans and is foreseen to be important in the regional plans
which are being formulated, see fig. 11. This »growth-pole of
small poles«policy has been combined with an even more
obvious policy: that of establishing a settlement hierarchy.

In a variety of reports it has been emphasized that the
concept of the Danish urban pattern was dominated by the
thoughts of Christaller and Liésch. The structure of service
centres in Denmark have been analysed and discussed by




many scholars. Some of them have also been active in for-

mulating the urban policy. By using indicators as a measure

of centrality, and dividing the settlements into different ty-

pes by means of scalogram-techniques, [lleris (1966, 1967,

1980) has identified three levels of services centres. Empi-

rical analyses of interaction identify functional regions on

three corresponding levels.

The use of the service centre theory as a basis for identi-
fying functional regions with settlements of different levels
as nodes, have been critisized, latest by Pedersen (1980) and
by Allpass and Agergaard (1979). The criticism is based on
the following argument:

First, the method of analysis leads to self-fulfilling results.
The method selects indicators based on frequency of service
which in itself leads to identification of levels of service.
Second, the data base is inconsistent, as the definition of
units is based on juridical constraints so that function, size,
sale, and range do not influence the definition. Third, the
conclusion is that a hierarchy exists which is in conflict with
many other conclusions stating that the settlement system is
one of continuum.

Besides this scientific criticism, it can be stated that the
central-place theory is a static one, and the use of it can only
be a restrictive policy which establishes threshold popula-
tions for a given level of services within functional regions,
and thus orients the settlement system towards a hierarchy.

Nevertheless, the theory seems to have played a major
role in formulation of the basis for planning settlement sy-
stems. Two reports from the Ministry of Environment (1978,
1979) discuss the present and future settlement pattern. The
main conclusions are that a hierachy of settlements is 1o be
established:

- Copenhagen, the capital with 1.3 mio in the agglomera-
tion, 1.75 mio in the whole metropolitan region.

- Regional centres; namely the four largest cities outside
Copenhagen with between 100,000 and 200,000 inhab. in
the nodal settlement.

- District centres with between 20,000 and 100,000 inhab.
in the nodal settlement.

- Sub-district centres with at least 5,000 inhab. in the nodal
settlement and 20,000 inhab. in the region.

- Municipal centres with at least 1,000 inhab. in the nodal
settlement and 3,000 inhab. in the region.

- Local centres with at least 1,200 inhab. in the region.

The two upper levels in the hierarchy are identical with the
existing settlement system. The thresholds for planning ur-
ban growth have in a later report (1979) been increased to
a minimum region of 5,000 inhab.; thus the lower levels of
the future settlement system have been omitted.

To demonstrate the hierarchical thinking a map is shown
from the reports to show the third level of the hierarchy.
From the 1978-report, it can also be cited that it is important
to fill up holes in the settlement system as well as in the
single settlements of a certain level.
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Fig. 11. The proposed urban system of regional plans in 1980, Sour-
ce: Hlleris, S. (1980): Research on changes in the structure of the
urban network, p. 35.

Fig. 11. Regionplanernes fremtidige bymonster 1980 Kilde: Hierix,
8. (1980): Research on changes in the siructure of the urban net-
wark, p. 35.

Thus it has been demonstrated that the main planning
efforts for the next decade will be devoted to planning for a
future, and rather desurbanized settlement system. Counte-
racting this is a tendency of population growth in the inner
cities, a reurbanization, which is partly guided by an increas-
ing activity in renewal of the older parts of the building
stock.

RESUME

Siden den industrielle revalution 1 slutningen af det 19, drhundrede
er der foregdct en urbaniseringsproces | Danmark. Denne proces har
fart til en mere og mere koneentreretl befolkning i starre og sterrc
byer. Den planmsEssige reaktion har vieret lille og har is®r bestrebt
sig pA at undgd en irrationel udvikling.

Efter Anden Verdenskrig begyndte befolkningen og sencre ar-
bejdspladserne at sege ud mod byernes forsteder. Den politiske
reaktion pd det store jordforbrug og den ukontrollerede suburbani-
sering manifesterede sig i zonclovgivning. Senere styredes byudvik-
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lingen desuden ved hjzlp af dispositions- og arealbenyttelsesplaner.

Omkring 1970 introduceredes en langt mere aktiv fysisk planlag-
ning. En redistribution af vakst i basisindustrierne og en begynden-
de byspredning nedvendiggjorde stzrke styringsmidler, siledes at
hele bysystemets udvikling kunne tilretielzgges hensigtsmazssigl.
Bl.a. derfor gennemfortes en administrations- og planlovsreform,
som lillod en sterk styring., Formdlet hermed var at skabe ensartede
levevilkdr sdvel socialt som geografisk.

Denne artikel har til formdl at beskrive byudviklingstendenserne
i Danmark efter 1960 og identificere de politiske reaktioner.

Farst beskrives den rolige demografiske udvikling og den stzrkt
foranderlige socio-skonomiske udvikling. Dern®st beskrives urbani-
seringsprocessen. Suburbaniserings- og desurbaniseringsprocesserne
analyseres nzrmere i et case study over Odense. Regional udvikling
inddrages i den descriptive analyse, idet denne anses for at viere tet
forbundet med byernes forandring.

Herelter presenteres og diskuteres politiske og planl®gningsmas-
sige reaktioner. Kommunalreformen fra 1970 anses for et led heri,
idet den har halt betydelig effekt pd byudviklingen. Detl samme
galder for regionaludviklingspolitikken. Mere eksplicit fysisk plan-
liegning udgeres af zonelovgivning og arcalbenyttelsesplaner i for-
bindelse med suburbaniseringen samt af bysystemplanlzgningen i
forbindelse med desurbaniseringsprocessen. Endelig er byfornyel-
scspolitikken nedvendig, séfremt tendensen til reurbanisering skal
forstarkes.

REFERENCES:

Alipass, J. & E. Agergaard (197%): Growth and Transformation of
the Modern City.

Christensen I, et al. (1980): Regions- og Regionalpolitik i Danmark.
Regions- og Regionalpolitisk Forvaltning No. 1.

Engeistoft, 5. (1977): Udviklingen i de Nordiske Bysystemer 1960-
75. NORDREFO.

Guttesen, R et al. (1976): Regional Development in Denmark. Col-
lected Papers Denmark.

Hleris, 8. & P. O. Pedersen, (1973): Regionaludvikling i Danmark.

Iileris, S. (1980): Regional Koncentration opherer i de Industriali-
serede Lande. AKF.

Hieris, S. (1980): Research on Changes in the Structure of the
Urban Network. AKF.

Hieris, §. (1979): Development of Settlement Systems. Geogr.
Tidsskr. vol. 78/79.

Jensen, R. H. (1968): The Geographical Distribution of Danish In-
dustry. Collected Papers Denmark.

Landsplansudvalgets Sekretariat (1970): Landsplanlzgning, Status
og Fremtidsperspektiv.

Landsplanssekretariatet (1974): Arealplanl®gningen, Status og
Problemstillinger.

Magnussen, J. (1979): Urban Policy and Change in Denmark. By-
geografisk Skriftserie 11.

Matthiessen, C. W, (1980):; Trends in the Urbanization Process. The
Copenhagen Case. Collected Papers Denmark 1980,

Matthiessen, C. W.(1981):; Odense, Functional Urban Region
1950-1980. Bygeografisk Skriftserie 13.

Ministry of Environment (1975-719): Landsplansredegarelse.

Pedersen, N. J. (1980): Teorier om Regional Udvikling og Ulighed.
Regions- og Regionalpolitisk Forvaltning, Rapport No. 2.

Planstyrelsen (1978): Det Fremtidige Bymenster.

Planstyrelsen (1979): Rapport om det Fremtidige Bymenster.

Statitics of Denmark: Folketzllinger (Censuses) and Ti-&rs Oversig-
ter (10-year Surveys).

66 Geografisk Tidsskrift — Bd. 81



lingen desuden ved hjzlp af dispositions- og arealbenyttelsesplaner.

Omkring 1970 introduceredes en langt mere aktiv fysisk planlag-
ning. En redistribution af vakst i basisindustrierne og en begynden-
de byspredning nedvendiggjorde stzrke styringsmidler, siledes at
hele bysystemets udvikling kunne tilretielzgges hensigtsmazssigl.
Bl.a. derfor gennemfortes en administrations- og planlovsreform,
som lillod en sterk styring., Formdlet hermed var at skabe ensartede
levevilkdr sdvel socialt som geografisk.

Denne artikel har til formdl at beskrive byudviklingstendenserne
i Danmark efter 1960 og identificere de politiske reaktioner.

Farst beskrives den rolige demografiske udvikling og den stzrkt
foranderlige socio-skonomiske udvikling. Dern®st beskrives urbani-
seringsprocessen. Suburbaniserings- og desurbaniseringsprocesserne
analyseres nzrmere i et case study over Odense. Regional udvikling
inddrages i den descriptive analyse, idet denne anses for at viere tet
forbundet med byernes forandring.

Herelter presenteres og diskuteres politiske og planl®gningsmas-
sige reaktioner. Kommunalreformen fra 1970 anses for et led heri,
idet den har halt betydelig effekt pd byudviklingen. Detl samme
galder for regionaludviklingspolitikken. Mere eksplicit fysisk plan-
liegning udgeres af zonelovgivning og arcalbenyttelsesplaner i for-
bindelse med suburbaniseringen samt af bysystemplanlzgningen i
forbindelse med desurbaniseringsprocessen. Endelig er byfornyel-
scspolitikken nedvendig, séfremt tendensen til reurbanisering skal
forstarkes.

REFERENCES:

Alipass, J. & E. Agergaard (197%): Growth and Transformation of
the Modern City.

Christensen I, et al. (1980): Regions- og Regionalpolitik i Danmark.
Regions- og Regionalpolitisk Forvaltning No. 1.

Engeistoft, 5. (1977): Udviklingen i de Nordiske Bysystemer 1960-
75. NORDREFO.

Guttesen, R et al. (1976): Regional Development in Denmark. Col-
lected Papers Denmark.

Hleris, 8. & P. O. Pedersen, (1973): Regionaludvikling i Danmark.

Iileris, S. (1980): Regional Koncentration opherer i de Industriali-
serede Lande. AKF.

Hieris, S. (1980): Research on Changes in the Structure of the
Urban Network. AKF.

Hieris, §. (1979): Development of Settlement Systems. Geogr.
Tidsskr. vol. 78/79.

Jensen, R. H. (1968): The Geographical Distribution of Danish In-
dustry. Collected Papers Denmark.

Landsplansudvalgets Sekretariat (1970): Landsplanlzgning, Status
og Fremtidsperspektiv.

Landsplanssekretariatet (1974): Arealplanl®gningen, Status og
Problemstillinger.

Magnussen, J. (1979): Urban Policy and Change in Denmark. By-
geografisk Skriftserie 11.

Matthiessen, C. W, (1980):; Trends in the Urbanization Process. The
Copenhagen Case. Collected Papers Denmark 1980,

Matthiessen, C. W.(1981):; Odense, Functional Urban Region
1950-1980. Bygeografisk Skriftserie 13.

Ministry of Environment (1975-719): Landsplansredegarelse.

Pedersen, N. J. (1980): Teorier om Regional Udvikling og Ulighed.
Regions- og Regionalpolitisk Forvaltning, Rapport No. 2.

Planstyrelsen (1978): Det Fremtidige Bymenster.

Planstyrelsen (1979): Rapport om det Fremtidige Bymenster.

Statitics of Denmark: Folketzllinger (Censuses) and Ti-&rs Oversig-
ter (10-year Surveys).

66 Geografisk Tidsskrift — Bd. 81



