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1. INTRODUCTION

Is the shadow economy concentrated in marginalized areas and populations, 
such as in immigrant populations, and as a result, reduces the spatial disparities
produced by the formal economy? Or is it concentrated in more affluent
populations and, as a consequence, reinforces the disparities produced by 
the formal economy? This paper seeks answers to these questions. For many 
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PART I

PLANNING SYSTEMS FACING HERITAGE ISSUES IN EUROPE: 
FROM PROTECTION TO MANAGEMENT, IN THE PLURAL 

INTERPRETATIONS OF THE VALUES OF THE PAST

Guest editor: Anna GEPPERT*1

FOREWORD

The present issue of European Spatial Research and Policy is the second of two 
volumes dedicated to ‘Planning systems facing heritage issues in Europe: from 
protection to management, in the plural interpretations of the values of the past’. 
The concept arose from a meeting held in June 2013 at the conference on ‘Chang-
ing Cities’ in Skiathos, Greece, where a group of planning academics decided 
to compare the evolution of the relation between heritage protection and spatial 
planning in a range of European countries.

In the last decades, the definition of and attitude to heritage have changed dra-
matically. The notion of heritage has been constantly broadening. Progressively,
historic monuments and natural sites have been recognized as ‘a living witness of
age-old traditionsʼ (Venice Charter, ICOMOS, 1964). From single objects, protec-
tion has enlarged to whole areas: urban ensembles, historic city centers, historic
towns and urban areas (Washington Charter, ICOMOS, 1987), and historic ur-
ban landscapes (UNESCO, 2011). This spatial extension of the safeguarded areas
made necessary the intervention of planning authorities alongside conservation 
officers. New planning instruments have been developed to tackle this challenge, 
conservation plans, buffer zones, etc. Today, the concept of safeguarding encom-
passes protection, conservation, enhancement, and management (Valletta Princi-
ples, ICOMOS, 2011b). This also means that different policies have to be coordi-
nated, e.g. management plans and conservation plans, but also other policies, such 
as housing, transportation and mobility, economic development, etc.

* Anna GEPPERT, Université Paris-Sorbonne, Institut de Geographie, (9) Rue St Jacques, 75005 Paris, 
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In the course of time, more and more recent elements have become safe-
guarded. Industrial heritage has been addressed by a large number of projects 
and policies. In 2011, the ICOMOS tried to define a methodological framework 
for this heritage consisting of ‘sites, structures, complexes, areas and landscapes 
as well as the related machinery, objects or documentsʼ in the Dublin Principles 
(ICOMOS, 2011a). More recently the heritage from the modernistic period has 
captured attention, illustrated by the inscription of Brasilia on the UNECSO World 
Heritage List in 1987. As a matter of fact, most of this heritage requires adapta-
tion to the evolution of the social and economic environment: new functions for 
factories which have lost their activity, responses to new life styles in residential 
areas, etc. The attitude towards heritage has become more and more comprehen-
sive. The Leipzig Charter recognizes the historic dimension as a common value of 
European cities (Informal Council, 2007). Moreover, heritage is being considered 
a ‘value for societyʼ, likely to build common identities (Faro Convention, Council 
of Europe, 2005).

Finally, the concept has expanded to include intangible heritage, understood 
as: ‘the practices, representations, expressions, knowledge, skills – as well as the 
instruments, objects, artefacts and cultural spaces associated therewith – that com-
munities, groups and, in some cases, individuals recognize as part of their cultural 
heritageʼ (UNESCO, 2003). Hence, the recognition of the value of a place, bases 
its legitimacy on the views of the people and not only the opinion of experts (Flor-
ence Convention, Council of Europe, 2000). As a result, heritage policies have to 
become more participative. Heritage might even become ‘a value for promoting 
peaceful and democratic societiesʼ (ICOMOS, 2014).

As a consequence, heritage protection and management is no longer the sole 
responsibility of highly specialized State officials. Instead, it has become a com-
petence shared by decision makers of various territorial levels, planning agencies, 
and the civil society. In most European Member States large parts of historic ur-
ban landscapes fall under the care of local governments. They become an element 
of urban planning and development policies. The integration of heritage issues in 
other territorial policies requires combining and balancing sometimes conflicting 
objectives and goals, in the specific setting of a place. While these evolutions take 
place in all European countries, they have reached different stages. Moreover, 
they do not follow a single trajectory, but appear as various responses to common 
drivers. The aim of our range of case studies is to shed light on these responses.

Our first question was whether the values underpinning the definition of, and 
approach to urban heritage were different from one country to another. Indeed, 
the growing recognition of heritage as common good is perceived in all our case 
studies. Not surprisingly, it is more developed in countries which have engaged 
earlier in heritage policies such as Italy, described by Bertrando Bonfantini or the 
United Kingdom, depicted by Carol Ludwig and Olivier Sykes. In other cases, the 
acceptation of the constraints imposed for heritage protection is more difficult, 
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as illustrated by the cases of post-industrial heritage in Łódź, analyzed by Iwona 
Pielesiak, or UNESCO sites in Greece, portrayed by Marilena Papageorgiou. 

Another explanation lies in the level of wealth of societies, heritage remaining 
a luxury. This may change when heritage is perceived as a driver of economic de-
velopment. International organisations foster such approaches (ICOMOS, 2011c; 
OECD, 2011). However, in many cases, even with ambitious narratives and goals 
like in Portuguese world heritage cities reported by Elisabete Cidre, implemen-
tation remains difficult. Finally, the level of trust in the public administration is 
another differentiating factor. Yet, perceptions are changing, and sometimes it is 
the perception of the general public that becomes the driver, as in the wealthy 
southern fringe of Warsaw analyzed by Adrianna Kupidura.

Our second question was whether the evolution of planning systems was lead-
ing to the emergence of institutional frameworks adequate to tackle the challenge 
of safeguarding heritage. Several European countries have been implementing 
reforms trying to integrate better heritage protection, spatial planning, and terri-
torial development. Still our cases show a number of hiccups, suggesting that so 
far, the processes have not reached maturity. The ongoing crises, triggered by the 
acceleration of economic shortcomings and intensifying society changes (multi-
culturalism, migrations…) have opened a time of uncertainty, in which further 
research will be needed.
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1. INTRODUCTION

Set within the context of wider international discourses on heritage matters, and 
influenced by recent European heritage agendas (CEC, 1999; Council of Europe, 
2011), England has seen an infiltration of social and cultural concerns enter and 
subtly modify the normative heritage discourse. Consequently, the term ‘heritage’ 
as defined through English legislation, policy and guidance has undergone several 
periods of adjustment. The first section of this paper problematizes the concept 
from the English perspective, tracing its evolution and highlighting some broad 
trends in urban heritage management. In particular it exposes three key shifts: 

 – a renewed focus on understanding significance and heritage values – wid-
ening the scope from those confined to the grand, monumental objects of a settle-
ment, to a more holistic heritage landscape which depicts the immaterial/intangi-
ble aspects of cultural heritage; 

 – a diversion away from expert-led authoritarian approaches towards more com-
munity-led endeavours which focus on democratisation and widening participation; 

 – a territorial shift of focus from issues of national importance and unity to
notions of local distinctiveness and non-designated assets.

This paper reflects on such shifts and the planning challenges they pose and 
considers some recent and ongoing heritage related planning episodes in the north-
ern English city of Liverpool to unravel some palpable implications for planning 
practice. 

2. WHAT IS ENGLISH ‘HERITAGE’?

Like many other European heritage systems, heritage conservation applied through 
the English planning system has traditionally been regarded as an elitist, white, 
middle-class activity enjoyed by a self-selecting, well-educated and artistically 
literate social group. Concerned with aesthetics, architectural quality and age, this 
art-historical emphasis can be traced back to the 19th. century, being prevalent in 
the writings of Ruskin (1989 [1890]) and Morris (1877), and famously contested 
within the criticisms developed by Samuel (1994) and Hewison (1987). The birth 
of the conservation ethic, associated with European nation-building and pride, 
paved the way for a set of deeply-embedded assumptions about the nature of Eng-
lish heritage. These assumptions were to become naturalised, shaping and mould-
ing English legislation, policy and guidance for the historic built environment. 

To understand the rise of these assumptions, appreciating the convergence 
of heritage with planning is essential. In England and Wales, the Town and Coun-
try Planning Acts of 1945 and 1947 were the first to marry the two by introducing 
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a duty to compile statutory lists of buildings. Such concerns had 19th century roots, 
(particularly in the ‘Society for the Protection of Ancient Buildingsʼ, SPAB) but the 
impetus was provided by the ubiquitous demolition and rebuilding schemes follow-
ing the Second World War (Tait and While, 2009). The statutory list takes the form 
of an inventory, based around a hierarchy of ‘listing’ at Grade I (buildings of ex-
ceptional importance, around 2.5% of all listed buildings), Grade II* (particularly 
important buildings of more than special interest), or Grade II (buildings of special 
interest). The architectural or historic significance of the building(s) is the prime de-
terminant of inclusion in the list. This significance is stringently protected through 
a legal requirement to obtain listed building consent alongside planning permission 
for any proposed works or alteration (see ‘Principles of Selectionʼ, DCMS, 2010). 
Given the focus on ‘the building(s)’, particular emphasis is given to special meth-
ods of construction and/or aesthetic elements that lend them their special architec-
tural character (Turnpenny, 2004). This approach to listing generally means that in-
dividual iconic buildings tend to be prioritised over more modest buildings (While, 
2007, p. 658). Moreover, selection is most likely ‘to favour the spectacular over the 
mundane, the large over the small, the beautiful over the ugly and the unusual over 
the commonplaceʼ (Ashworth, 1997, p. 97). This traditional ideological representa-
tion of heritage provides limited space for alternative understandings of heritage 
which focus on subaltern/vernacular heritage and/or emotional content. 

3. MOUNTING CRITICISMS OF ENGLISH ‘HERITAGE’

Such practices of heritage conservation applied through the English planning system 
have however been fiercely criticised. They have been described as immutable and 
one-dimensional, centred on ‘elite/consensus history, nationalism, monumentality, 
tangibility, age and aestheticsʼ (Smith, 2006, p. 11). Scholars argue that this author-
ised heritage discourse (AHD) privileges the grand, material aspects of heritage val-
ue, whilst simultaneously excluding all conflicted or non-core accounts of heritage 
(Smith, 2006; Waterton, 2010). Indeed, there have been mounting criticisms that 
Western heritage is imagined as being inherently locked within the physical fabric of 
built forms (Byrne, 1991; Graham, 2002) and that instead, heritage should be under-
stood ‘within the discourses we construct about itʼ (Smith, 2006, p. 11). Smith goes 
on to state that there is, ‘no such thing as heritageʼ, arguing that the subject of our 
heritage ‘gaze’ (Urry, 1990), is, ‘not so much a “thing” as a set of values and mean-
ingsʼ (Smith, 2006, p. 11). Within this critical context, it is possible to observe some 
key changes over the past few decades which have repositioned how heritage is 
considered through the English planning system today. Such adjustments provide the 
foundation for current approaches to plural interpretations of the values of the past. 
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4. WIDENING OF THE NORMATIVE HERITAGE DISCOURSE

In line with a widespread strengthening of local voices in planning in the 1960s, 
came a gradual expansion in the focus of conservation concerns (from ‘objects’ 
of a settlement, to cities, landscapes, gardens and human communities). Indeed, in 
England it was the 1967 Civic Amenities Act that for the first time enabled local 
authorities to designate Conservation Areas (Smith, 1969). Whilst the familiar no-
tions of ‘architectural’ and ‘historic interest’ are still prevalent (for example in Sec-
tion 69 of the Planning [Listed Buildings and Conservation Areas] Act 1990), there 
is a clear evolution in thinking around legacy, value and conceptualisations of herit-
age. As conservation areas are designated by local planning authorities, rather than 
central government, the introduction of the conservation ‘area’ enabled conserva-
tion thought and practice to expand and turn towards the notion of local distinc-
tiveness. Local factors, such as a commitment to the preservation of local historic 
character and/or the industrial heritage, were suddenly important factors of conser-
vation. Moreover, social concerns began to infiltrate the discursive arena. Heritage 
was deemed important to both ‘individual and community identityʼ and linked to 
‘psychological well-beingʼ (Pendlebury, 2009, p. 168). This wider understanding 
of heritage filtered into official guidance (DoE, 1973), which introduced a desire to 
protect ‘the familiar and cherished local sceneʼ (Pendlebury, 2009, p. 169). By the 
mid-1990s recognising the, ‘anonymous familiarʼ (Pendlebury, 2009, p. 137) was 
increasingly popular, with according to Larkham (1999), the fastest growing type 
of conservation area designation being the residential suburb (ibid). Whilst various 
critics claimed that such unbounded conservation area designation systems were in 
fact, ‘debasing the coinageʼ (Morton, 1991, quoted in Pendlebury 2009, p. 172), the 
focus was shifted to the transparency and operations of the heritage system, how 
special interest is defined, and whose opinions matter. 

5. A NEW CONSERVATION PHILOSOPHY FOR THE 21ST CENTURY

Under the banner of Heritage Protection Review (HPR) the beginning of the 21st 
century marked a seminal period in the development of public policy for the his-
toric environment and an apparent drive towards the democratisation of herit-
age. This idea, exemplified by the publication ‘Power of Place’ (English Herit-
age, 2000), and underpinned by the policies and resources of the Heritage Lottery 
Fund,1 gained support as part of a wider political narrative of inclusivity. ‘Power 

1 The Heritage Lottery Fund (HLF) has been supporting heritage in the UK since 1994 and currently 
has around £375 million to disburse every year raised from the UK National Lottery (see: http://
www.hlf.org.uk/).
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of Place’ was in fact the first publication to actively promote democratic par-
ticipation in the field of conservation (English Heritage, 2000, p. 23) and made 
a passionate case for the historic environment not to be, ‘confined to some rarefied 
antiquarian realm but to be recognised as being in fact all around usʼ (Cowell, 
2004, p. 28). At the heart of this publication was the acknowledgement of two 
basic notions. The first was that the past, present and future cannot be separated, 
but form an inextricably linked continuum. The business of conservation is thus 
not about preserving historically significant places on their own, frozen at some 
particular time, but allowing them to coexist in sustainable harmony with an ev-
er-changing present. The second notion was that historic places do not have just 
one immutable value, but many overlapping values that reflect differing view-
points. These are liable to evolve along with changes in people’s own perceptions 
and interests (English Heritage, 2000).

Meanwhile ‘The Historic Environment: A Force for Our Futureʼ (DCMS, 
2001), informed by ‘Power of Placeʼ emphasised the importance of taking ac-
count of this wider understanding of heritage, stating that ‘heritage’:

[…] is about more than bricks and mortar. It embraces the landscape as a whole, both urban and 
rural, and the marine archaeology sites around our shores. It shows us how our own forebears lived. 
It embodies the history of all the communities who have made their home in this country. It is part 
of the wider public realm in which we can all participate (DCMS, 2001, p. 4). 

The document explicitly makes reference to the, ‘gradual widening of the defi-
nition of what people regard as their heritageʼ (DCMS, 2001, p. 8, 7) and draws on 
examples of this wider definition in practice, such as the National Trust’s purchase 
of Paul McCartneyʼs childhood home in Liverpool, the investment in urban parks 
and gardens and the preservation of back-to-back housing in Birmingham and 
Manchester (DCMS, 2001). Furthermore, the publication recognises the use of 
‘heritage’ as a tool to engage communities and foster collaborative and inclusive 
planning processes that can, ‘bring communities together in a shared sense of be-
longingʼ (DCMS, 2001, p. 4).

These trends clearly fit in as part of a more international agenda, demon-
strated inter alia by the Council of Europe’s Faro Convention (2005). This 
discursive repositioning however required more explicit guidance to under-
stand how such shifting concepts can be understood and managed in planning 
practice. The response to this was a publication entitled ‘Conservation Princi-
ples’ which focused on understanding ‘significance’ and devising a method for 
thinking systematically and consistently about the heritage ‘values’ that can be 
ascribed to places.
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6. CONSERVATION PRINCIPLES IN PLANNING

‘Conservation Principles’ (English Heritage, 2008a) sets out six high-level princi-
ples to assist conservation planning and the idea of ‘significanceʼ lies at their core. 
In this publication, ‘significance’ is described as a collective term for the sum of 
all the heritage values attached to a place, be it a building, an archaeological site 
or a larger historic area such as a whole village or landscape (English Heritage, 
2008a). It categorises these into four heritage values: evidential, historic, aesthet-
ic and communal. Whilst the traditional notions of conservation are clearly still 
relevant within these categories, the notion of ‘communal value’ reflects the more 
intangible aspects of ‘heritage’ which relate to meanings, experiences and collec-
tive memories. Whilst non-statutory, ‘Conservation Principles’ represents a much 
more flexible interpretation of what constitutes acceptable conservation practice, 
far beyond the traditional exclusive emphasis on material fabric and statutory de-
signated buildings and structures (Pendlebury, 2013). In particular, it emphasises 
the value of non-designated heritage assets in spatial planning decision-making.

7. NON-DESIGNATED HERITAGE ASSETS

The importance of non-designated heritage assets is further highlighted in na-
tional planning policy for the historic environment (Planning Policy Statement 5 
– ‘PPS5’) (Communities and Local Government, 2010)2. PPS5 gave considerably
more weight to non-designated heritage assets than ever before and took a more
holistic view of the built environment. For the first time, national planning pol-
icy drew explicit attention to local heritage and particularly to non-statutory lo-
cal heritage designation (Local Listing). The supporting Local List Best Practice
Guidance (published in 2012) was the first ever of its kind. It stated upfront that
non-designated, non-exceptional heritage plays, ‘an essential role in building and
reinforcing a sense of local identity and distinctivenessʼ (English Heritage, 2012,
p. 5). The Guide offers a selection of local decision-making criteria designed to
capture and recognise the cultural heritage continuum. One of the local criteria
relates to the asset’s social and communal value. It defines this as:

Relating to places perceived as a source of local identity, distinctiveness, social interaction and 
coherence; often residing in intangible aspects of heritage contributing to the ‘collective memoryʼ 
of a place.

2 PPS5 was superseded by the National Planning Policy Framework (NPPF) (DCLG, 2010) in 2012.
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This clearly represents a stated desire to broaden the spectrum of eligible, ac-
cepted, and legitimate heritage values at the local level; however various scholars 
claim that such non-statutory statements are merely window-dressing, operating 
purely at the level of rhetoric (Waterton, 2010). 

8. HERITAGE (RE)BRANDING

Such apparent discursive shifts in the heritage discourse are indeed not unusual. The 
mutability of the normative heritage discourse can also be observed in a plethora 
of other ways, such as the way in which heritage conservation is publically por-
trayed by the state and their advisors for the historic environment, English Heritage. 
Depending on societal contexts and external pressures, the ‘historic environment’ 
has been (re)branded, presented as not only compatible, but even interdependent 
with organic sustainable growth. For example, conservation was promoted as an 
enabler of change and complementary to regeneration (English Heritage, 1998; 
2004; 2006a; 2007; 2008b), essential for economic growth (English Heritage, 1999; 
2002; 2005a); the source of social and economic instrumental benefits (DoE, 1987; 
DoE and Department of National Heritage (DNH), 1994; English Heritage, 2005b; 
2008a) and more recently as symbiotic to concurrent goals related to sustainability, 
energy efficiency, renewable energy and wider climate change agendas (English 
Heritage, 2006b; 2008c, d, e; 2011b). It is however important to make a clear dis-
tinction between a subtle repositioning of the rhetoric around the value of conser-
vation, and deeper transformations of the underlying assumptions guiding conser-
vation planning. Indeed, despite the above adjustments, tensions continue to exist 
between heritage conservation and development in England, and the former has 
undoubtedly continued to privilege the material fabric of buildings and structures 
(Ludwig, 2013). In terms of statutory protection, the set of assumptions underpin-
ning the traditional AHD have largely remained, albeit in a more flexible guise with-
in an evolving framework (Hudson and James, 2007; Pendlebury, 2013). As such 
the above evolution of the concept has done little to radically transform the way in 
which heritage is formally (statutorily) protected and the continued evolution of the 
concept internationally poses increasing challenges for the English planning system.

9. CURRENT CHALLENGES FOR PLANNING

Such contemporary challenges primarily relate to the incessant development 
of the term at the international level and the consequent ambiguity and uncer-
tainty this entails. Indeed, as a consequence of the mounting renegotiations on 
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the European stage, the notion of ‘social’ heritage is gathering increasing mo-
mentum in English conservation practice. It has been explicitly drawn into the 
conservation planning arena, held together by a discourse pertaining to human 
development, the exercising of basic human rights, and humanitarian concerns. 
Such discourse (re)frames heritage within the context of national unity, im-
migration, and plural societies, as well as paradigms of participation, cultural 
diversity and democratisation. For instance, at the European scale, there are 
increasing links being made between heritage and the Universal Declaration of 
Human Rights (Council of Europe, 2011). Of course, various scholars have for 
some years drawn attention to the complex links between ‘heritage’, ‘identity’ 
and ‘belonging’ (Dicks, 2000; Harrison, 2010) and noted – that the identifica-
tion, acknowledgement and protection of ‘heritage’ is for some an important 
human need. These complexities must be further contextualised by the fact that 
there are an increasing number of local communities which now have an ac-
knowledged and explicit unconsensual view about what heritage is, how and 
when it is created and to whom it belongs. 

Such contemporary challenges must also be framed in the light of the  
UNESCO Recommendation on the Historic Urban Landscape (2011) and the 
explicit acknowledgement of non-exceptional landscapes which nevertheless 
are representative of collective memories and identities. Indeed, heritage is now 
generally understood to be a socially constructed, multi-valued and multi-layered 
concept, far broader and more inclusive than ever previously acknowledged. This 
discursive shift is accompanied by much confusion and dissonance, making prac-
tical application in rational planning environments a challenge (Ludwig, 2013). 
Indeed, the perceived subjectivity of the more intangible aspects of heritage val-
ue are generally deemed difficult to manage and operationalise and perceived to 
be largely indefensible through the English planning appeal system (ibid). De-
spite these difficulties, lessons from the Vienna Memorandum (2005) and from  
UNESCO’s decision to revoke Dresden’s (Germany) World Heritage status (2009), 
imply that a World Heritage city like Liverpool must swiftly come to terms with 
such new thinking; understanding and wisely managing all of the diverse heritage 
assets which contribute to its territorial capital, whilst simultaneously delivering 
its urban regeneration ambitions.

10. DEFINING AND MANAGING HERITAGE IN LIVERPOOL

Liverpool is a place that has experienced dramatic patterns of growth, decline 
and renewal over the past 200 years (Sykes et al., 2013). The city has a rich leg-
acy of historic buildings and urban environments reflecting the wealth generated 
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by the port and rapid urban expansion from the 18th century until the inter-war 
years of the 20th century (Hughes, 1964; Sharples and Stonard, 2008). The uni-
versal importance of Liverpool’s built heritage and historical role was recognised 
in 2004 by the designation of the UNESCO Maritime Mercantile City World 
Heritage Site (WHS) which covers significant portions of the city’s docklands 
and city centre (Liverpool City Council, 2009) (Fig. 1). Liverpool is also a city 
where major change of the built environment has always occurred with some 
particularly significant changes taking place since the mid-20th century as a re-
sult of economic restructuring and its impacts on land use, and planned interven-
tion through different phases of urban renewal (Brown, 2009). The growing so- 
cietal concern with heritage protection since the 1960s and development of pol-
icy instruments that sought to ensure the protection and enhancement of historic 
buildings and environments was strongly represented in Liverpool (City Centre 
Planning Group, 1965; Massey, 2014). The 1970s were marked by changes in the 
approach to urban renewal with, for example, a gradual shift from mass demo-
lition of areas of terraced housing towards refurbishment (Couch, 2003). Action 
by campaign groups like SAVE Britain’s Heritage and the Merseyside Civic So-
ciety also served to highlight the parlous condition of the city’s built heritage 
assets and save key assets like the Albert Dock complex (Powell and SAVE, 
1984) (Fig. 2). As the city struggled economically from the 1970s onwards, the 
orientation of its regeneration increasingly reflected Pendlebury and Strange’s 
(2011, p. 383) wider observations that:

Over the course of the 1980s and 1990s conservation planning practice began to embrace and 
promote the idea of the historic environment as an asset to be used and adapted for economic gain. 

And:

[…] as local authorities became tuned to culture as an instrument of urban renewal, the historic 
environment became a vital resource for some cities in the regeneration process, whether it be “jewel 
cities”3 or edge of centre locations in bigger industrial cities.

Pendlebury and Strange (2011, p. 375) also allude to the significance of Liverpool 
within this widertrend, noting that:

The most high-profile and exemplar scheme of this combining of conservation with regeneration 
was the adoption by the Merseyside Development Corporation of the Albert Dock, a large complex 
of Grade I listed warehouses, as its flagship scheme. (Pendlebury and Strange, 2011, p. 375).

3 Places traditionally seen as heritage centres such as York or Chester (see Pendlebury and Strange, 
2011, p. 371–375). 
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Fig. 1. Liverpool, Maritime Mercantile City World Heritage Site
Source: Liverpool City Council
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Fig. 2. The Restored Albert Dock, Liverpool Maritime Mercantile City World Heritage Site
Source: © Matthew Cocks (2012)

In many ways Liverpool can thus be seen as an archetype of a post-industrial 
city which has sought to reinvent itself through the valorization of its heritage and 
cultural assets; an impression reinforced by its successful bid to become European 
Capital of Culture 2008 (Garcia et al., 2010). An expansive view of heritage has 
been adopted by many policy makers which incorporates not just the tangible arti-
facts and built heritage of the city but also its diverse artistic, musical, sporting and 
community cultures. Yet as in many places, the relationship between regeneration 
and heritage has sometimes been problematic as well as symbiotic. The following 
accounts of two heritage-related ‘planning episodes’ (Healey, 2004) explore some 
of the issues which have been encountered around this relationship. 

10.1. Liverpool Waters 

In 2004, Peel Holdings, a major regional property developer acquired the Mersey 
Docks and Harbour Company, and large areas of derelict and underused waterfront 
land. In Liverpool the company subsequently proposed the £5.5 billion ‘Liverpool 
Waters’ dockland redevelopment scheme (www.liverpoolwaters.co.uk) (Fig. 3), 
for which outline planning consent was granted in 2012 by the local planning 
authority Liverpool City Council. 
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Fig. 3. Images of the proposed ‘Liverpool Waters’ development
Source: © http://www.liverpoolwaters.co.uk/ 

The proposals are part of a wider vision for a development corridor between Liv-
erpool and Manchester known as the Atlantic Gateway in which the company 
owns many assets. In 2013 the UK government confirmed that it would not ‘call-
in’ the Liverpool Waters application for scrutiny at the national level, leaving de-
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cision-making to the local level. Liverpool Waters and a similar scheme on the 
other side of the river Mersey called ‘Wirral Waters’ are planned to unfold over 
a period of 30–40 years and are envisaged as mixed use developments providing 
some 25,000 new homes and over 40,000 new jobs. The scale, density, height and 
design of many of the buildings in the initial Liverpool Waters plans caused local 
and international concern with regards to the impact that the proposed new skyline 
would have on Liverpool’s waterfront, the WHS, and local heritage (Jones, 2014). 
English Heritage formally objected to the outline planning permission and in 2012 
UNESCO added the Maritime Mercantile City to the list of endangered World 
Heritage Sites arguing that the Liverpool Waters proposals “will extend the city 
centre significantly and alter the skyline and profile of the site inscribed on the 
World Heritage List in 2004” and “that the redevelopment scheme will fragment 
and isolate the different dock areas visually” (Johnson, 2012; UNESCO World 
Heritage Committee, 2012). The issue of the relative importance of WHS status 
and the Liverpool Waters scheme to the city soon became politicised. The elected 
Labour Party Mayor of Liverpool Joe Anderson was quoted in the local press as 
saying that: “Turning Peel Holdings (the developer) away doesn’t say to the world 
that Liverpool is a thriving modern city. It says we’re a city that is stuck in the 
past” (Liverpool Echo, 2012) . He also contrasted his view with that of the local 
opposition Liberal Democrat Party who he claimed: “would turn away 20,000 jobs 
and £5bn of regeneration, all for the sake of a certificate on the wall in the Town 
Hall” (Liverpool Echo, 2012). The Liberal Democrat leader argued in contrast that 
WHS status was “already paying off” with “hard evidence to show a lot of people 
come to the city because we have World Heritage Status”, adding that “Tourism is 
one of our biggest industries and is bringing in cash now” whereas “Liverpool Wa-
ters is only a project with no guarantee of it proceeding” (Liverpool Echo, 2012). 

The debate surrounding the Liverpool Waters scheme is striking in that it 
showcases a changing relationship between heritage and regeneration. Whilst her-
itage became a ‘close friend’ to the city when other sources of support, identity 
and image improvement were scarce, now the city is seen by many as having 
been reconnected to the economic mainstream and in a sense ‘normalised’, some 
policymakers and politicians perhaps perceive things like international heritage 
designations as something nice to have but no longer essential (just ‘a certifi-
cate on the wallʼ). Yet the loss of UNESCO World Heritage Status would sure-
ly be a major and embarrassing blow to a city that has sought to reinvent itself 
around heritage and culture and used these attributes as levers in developing its 
visitor economy. Public statements by decision-makers which seem to posit an 
intrinsically antagonistic relationship between heritage protection and economic 
development, may also be counterproductive, not least as they might actually re-
present an oversimplified interpretation of the ‘developer’s view’. Perhaps this is 
beginning to be slowly recognised by major players in the city who have recently 
tried to present a more positive message in relation to the WHS and publically 
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recognise the benefits it brings to the city. A new book, celebrating Liverpoolʼs 
WHS has recently been published with support from key local private and pub-
lic sector organisations including Peel Holdings (Liverpool Waters, 2014). This 
private sector involvement raises interesting questions about the relationship be-
tween the UNESCO brand, regeneration and property-led investment. 

10.2. The ‘Welsh Streets’ 

As well as being the site of emblematic examples of heritage being employed as 
a component of wider regeneration strategies, Liverpool also reflects the trend of: 

[…] heritage being utilised within regeneration schemes but, on the other hand, non-protected 
heritage being effaced and the wider character of the city being comprised. (Pendlebury and Strange, 
2011, p. 379 [citing Booth, 2010 and Holyoak, 2010]). 

Indeed in built environment terms ‘an irony of Liverpool’s recent regeneration 
narrative is that, whilst official literature and place marketing vaunt the distinctive-
ness of Liverpool’s built heritage, many of the city’s well designed inner suburbs 
continued to be subject to decay and removal in the name of regenerationʼ (Sykes 
et al., 2013, p. 314). During the 2000s a major national programme called ‘Housing 
Market Renewal’ (HMR) was established with generous funding to ‘renew’ what 
were controversially deemed to be ‘failing’ housing markets in a number of areas 
(Nevin and Lee, 2003). The initiative focused largely on inner urban areas and 
combined demolition and rebuilding (usually at lower densities) with renovation 
of existing properties. In all £2.2 billion was spent by the initiative across nine are-
as of the English north and midlands (Finlay and Brown, 2011). In Merseyside, the 
programme covered Liverpool and the neighbouring areas of Wirral and Sefton. 
During the life of the initiative £333 million was spent on targeted intervention in 
local housing markets. The emptying and demolition of properties as part of this 
proved controversial and as in some other places in the north and midlands of Eng-
land covered by the HMR initiative, there was strong resistance to clearance pro-
posals from local residents and heritage groups (Allen, 2008; Allen and Crookes, 
2009; Brown, 2005; Hines, 2010). In 2011 the programme was terminated half 
way through by a new national government leaving large areas of cleared land with 
no immediate prospects for redevelopment, something which campaigners against 
demolition had feared. A ‘transition fund’ was provided for the worst affected ar-
eas, but in Liverpool even this was earmarked for more demolition (Waddington, 
2012). One of the most well-known cases of an area affected by the ‘HMR’ init-
iative is the so-called ‘Welsh Streets’ area in the southern part of inner Liverpool. 
This covers 8.45 hectares, less than a mile from the centre of Liverpool and close 
to Joseph Paxton’s Grade II* registered Princes Park (1840). It consists of a grid of 
streets of terraced housing built in the 1870s, laid out and designed by the Welsh 
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architect Richard Owens and constructed by Welsh builders (Carr, 2014) (Fig. 4). 
The area also contains the house in which the Beatles drummer Richard Starkey 
(Ringo Starr) was born in Madryn Street which is a stopping point for many tourist 
tours (Fig. 5). 

Fig. 4. Aerial View of part of the Welsh Streets Area, Liverpool
Source: SAVE (2014: 1) 

Fig. 5. Tourists Visiting the House where Richard Starkey (‘Ringo Starr’) was born in 1940
Source: © www.sharethecity.org 
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The area has been designated for extensive demolition and redevelopment for 
over ten years with current proposals proposing the demolition of more than 400 
Victorian terraced homes. Interestingly such extensive demolition was proposed 
though initial evidence showed that the unfitness level of properties in the Welsh 
Streets was 7%; the unfitness level in the adjacent Princes/Devonshire Road refur-
bishment area was 24%; that the Liverpool City average unfitness level was 8.6%; 
and, that the national average was 4% (Liverpool City Council, 2005, pp. 2–3). 
The clearance area thus had a level of unfitness that was below the city average and 
significantly below that of other adjoining areas to be retained (which have Con-
servation Area status). Based on data drawn from Liverpool City Council’s own 
Neighbourhood Renewal Assessments, SAVE Britain’s Heritage also note that ‘The 
majority of the Welsh Streets were still inhabited until at least 2007, with high levels 
of resident satisfaction and low levels of property unfitnessʼ (SAVE, 2014, p. 18) 
(Fig. 6). The Planning Inspector who presided over a Public Inquiry into the scheme 
in 2014 also concluded that ‘There is no doubt that the 2005 designation of the area 
for demolition contributed to the decline of the Welsh Streetsʼ (Thorby, 2014, p. 38: 
added emphases). Yet she argued too that the environmental, social and economic 
benefits of the proposed scheme “should be seen in the light of the existing very 
bleak environment of the Welsh Streets, which blights the whole area and is, and 
has been for many years, very damaging to the local area (Thorby, 2014, p. 46)4. 

Fig. 6. Occupied housing in Voelas Street, Welsh Streets, in 2006
Source: SAVE (2014: 22) 

4 If designation of the area for demolition undoubtedly contributed to the area’s decline this might 
be seen as rather meekly resigning oneself to the dynamic of the self-fulfilling prophesy!
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The Inspector finally recommended that planning permission be granted for the 
proposals concluding that ‘The Welsh Streets are of low significance as non desig-
nated heritage assets, and their loss would be outweighed by the substantial bene-
fitsʼ and that though the setting of ‘listed buildings would not be preserved, the 
adverse effects would be less than substantial and of a low order, and would be 
outweighed by the public benefitsʼ (Thorby, 2014, p. 47). In January 2015 the Sec-
retary of State (SoS) for Communities and Local Government rejected the Inspec-
tor’s recommendation making clear ‘his preference is for the refurbishment and up-
grade of existing properties over demolitionʼ (Sell, 2015). The SoS concluded that 
the scheme’s benefits would not outweigh the harm to the area, including damage 
to heritage assets. Though the house where Ringo Starr was born was to have been 
saved after an earlier concession by the scheme’s promoters, the SoS agreed with 
SAVE Britain’s Heritage and the National Trust that ‘the demolition of much of the 
rest of Madryn Street would significantly harm the ability to understand and appre-
ciate this part of Liverpool’s Beatles heritageʼ (DCLG, 2015, p. 3). He also felt that 
‘the design of the proposal is poor and fails to respond to local character, history 
and distinctivenessʼ (DCLG, 2015, p. 5). In terms of the benefits of the scheme, 
the SoS recognised that it ‘would provide some benefits in terms of widening the 
choice of housing types, including accessible homes and the larger family housing 
which is in demand in Liverpoolʼ (DCLG, 2015, p. 7), but was not persuaded that 
‘all forms of market testing and options involving more refurbishment have been 
exhausted’ and he considers that ‘potential schemes that incorporate more refur-
bishment would also achieve most of the benefitsʼ (DCLG, 2015, p. 6).

As the Welsh Streets are non-designated heritage the case has been seen as 
having implications for how heritage value is assessed by decision-makers. The 
SoS noted, for example, that he attached:

[…] substantial weight to the harm the proposed development would cause to the significance of the 
Welsh Streets as a non designated heritage asset, and considerable importance and weight to the 
harm to the setting of the Princes Park conservation area and to the harm to the setting of listed 
buildings within it along Devonshire Road, which would not be preserved (DCLG, 2015, p. 8).

Reflecting on the decision Mascall (cited in Sell, 2015) notes that: ‘You have to 
be aware that heritage can be much greater than the designated places and under-
stand that the value that local communities may put on their buildings is regarded 
as increasingly importantʼ, whilst Seddon (cited in Sell, 2015) notes that the deci-
sion ‘recognises that the inherited character of an area and the significance of all 
heritage assets need to be understood and can be worked with to help successful 
regeneration and good placemakingʼ.

As well as its significance for professional and policy interpretations of her-
itage and its management, the area has been notable for the extent to which dif-
ferent views of the proposals and the importance of heritage have been held by 
different sections of the local community, with an officially constituted residents 
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group backing the clearance and redevelopment proposals and an independent 
group campaigning for more properties to be retained and refurbished. The latter 
group has also sought to proactively develop alternative plans in a contempo-
rary echo of Davidoff’s (1965) plural planning model. 

The case also clearly illustrates the contested nature of processes of heritage 
protection. In debates around the proposals, supporters of demolition have often 
argued that those who wish to preserve the existing houses are ‘outsiders’ who do 
not live in the area but are bringing their definitions and values about heritage to 
bear upon it. The anger at outside interference is also echoed by some politicians 
including the city’s mayor who following the 2014 Public Inquiry, was quoted as 
saying the SoS’s decision not to accept the Inspector’s recommendation to grant 
planning permission for the demolition and rebuilding of the area was ‘abso-
lutely appalling and smacks of the very worst type of political interference from 
Whitehallʼ5 (Murphy, 2015a). Invoking the legitimacy of ‘proximity to the terri-
tory’ he also called on the SoS to ‘see for himself the state of the Welsh Streetsʼ 
(Murphy, 2015b). Some residents supporting the official plans have also sought 
to effectively ‘other’ local residents who have opposed demolition and called for 
more refurbishment, arguing for example, in a letter to a national newspaper that 
‘A small, but vocal, minority of residents said that they wished to protect their 
“lovely Victorian homes” – but very few of them are long-standing residents or in-
deed Liverpool bornʼ (Guardian Newspaper, 24/11/05).6 There is thus contestation 
surrounding whose ‘story’ is most legitimate and a divisive narrative of ‘insiders’ 
versus ‘interfering outsiders’ has developed (Fig. 7). 

The case of the Welsh Streets and the other controversial demolitions pro-
posed by the HMR initiative are also significant because of how they exposed 
different views and definitions of what constitutes valued heritage in the built 
environment. In particular they revealed the vastly different representations 
which are associated with the traditional English terraced house – the domestic 
vernacular of the English industrial city. Regardless of the physical condition 
of individual examples, or ensembles, of such properties they were often repre-
sented in cases for demolition as being over-abundant in supply and/or intrinsi-
cally ill-suited to meeting contemporary housing needs and aspirations. In the 
words of some heritage campaigners ‘The classic English terraced house was 
demonised as “obsolete”ʼ and ‘Whole neighbourhoods were declared surplus 

5 ‘Whitehall’ is shorthand for central government in colloquial English.
6 Faced with a difficult and at times hostile context local residents who have resisted the demolition 
proposals have sought out coverage in the national and international media and solicited support 
from campaign groups like SAVE Britain’s Heritage. As a result they managed to secure concessions 
in terms of slightly less demolition including the retention of some of their own homes, Ringo Starr’s 
birthplace and part of Madryn Street on which it stands. In light of these and after enduring a decade 
of delay and decay the main anti-demolition group did not object to the revised plans for the area in 
2014, though at the Public Inquiry they still presented alternative ‘less demolition’ options.
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at the keystroke of a consultant’s lap-topʼ (Brown, 2011, p. 1). Local residents’ 
and heritage campaigners’ representations by contrast presented such houses as 
being presently adequate, or potentially adaptable, to meeting ongoing housing 
needs and aspirations, and as being important witnesses to key moments in Brit-
ain’s evolution into the first industrial state.

Fig. 7. Heritage Becomes Politicised: the (then) future UK Prime Minister visits 
the Welsh Streets in 2006

Source: SAVE (2014, p. 16) 

11. CONCLUSION

There has been a general widening of the definition of heritage in England which 
is in-keeping with more general international and European developments. Her-
itage has thus been interpreted and reinterpreted in an evolving process. Pro-
tection and conservation of heritage has evolved from a concern with specific 
sites and structures whose value was determined by experts often in relation 
to national significance and foundational stories (Sandercock, 2003) to encom-
pass wider urban ensembles and landscapes whose value is determined through 
a more open and diverse definitional process, more receptive to attributing value 
and significance to sites, structures and places associated with everyday life, 



28 Olivier Sykes, Carol Ludwig

regional, local and distinct/minority cultures and groups. Whether shifts in con-
ceptualisations ‘in theory’ and a number of non-statutory government publica-
tions have always been reflected as strongly in conservation and heritage man-
agement in practice is perhaps less certain. 

Since the 1970s, heritage also came to assume an important role in urban pol-
icy and has been seen as a key component of wider strategies for renewal with 
a value that goes beyond its own intrinsic, symbolic, societal and cultural signif-
icance. The ‘partnership’ of regeneration, heritage, and culture-led regeneration 
which emerged strongly in the 1980s and 1990s reflected this. Physical, econom-
ic, social and environmental regeneration has thus often involved interest and/
or intervention in and valorisation of the historic fabric of cities. As Holmberg 
(2001, p. 57) notes: ‘“Regeneration” has often entailed an interest in the cultural 
and historic dimension of the urban landscapeʼ. Regeneration discourse has also 
frequently sought to promote and (re)present urban places using markers such as 
‘heritage’, ‘creative’ or ‘cultural’, often in an attempt to reposition and reimage/
rebrand cities previously synonymous with urban decline. 

Yet there have also been critiques of the ‘heritage lobby’ and ‘heritage indus-
try’. For some commentators, the ‘Heritage Industry’ contributes to commodifica-
tion of places, a death of authenticity, and museumification (Debary, 2004), whilst 
for others the ‘Heritage Lobby’ and conservation legislation can act as impedi-
ments to growth and/or the realisation of necessary interventions in the physical 
and social fabric of cities. Pendlebury and Strange (2011, p. 385) have even talked 
of a certain marginalisation process, noting that though the importance of the con-
servation of the historic environment to regeneration was widely recognised in 
the 1980s and 1990s, since the 2000s conservation of the historic environment has 
not been as central to the ‘discourse of urban regeneration/renaissance’ and ‘place 
making’ and did not move quickly to demonstrate its relevance to the sustaina-
bility agenda, notably as regards social inclusion and the promotion of a lower 
carbon society. 

The experience of Liverpool reflects the wider trends outlined above pro-
viding both an ‘extreme’ and ‘typical’ case (Denscombe, 2007, p. 40) of regen-
eration and conservation. The city has been a site of both regeneration policy 
experimentation and conservation challenges/successes, characterised by em-
blematic conservation battles but also by the promotion of heritage and culture 
as strategic policy options (Phelps et al., 2001). Following the severe economic 
crisis of the 1970s the city sought to valorise. Heritage and culture as a means 
of developing its visitor economy. A wide definition of heritage has been adopt-
ed as reflected in representations of the city and the narration of its history in 
settings such as the city’s museums and cultural events. The two controversial 
planning episodes discussed above relate to vastly different scales and types of 
development but both illustrate wider issues about definitions of heritage and 
historical significance; the ownership of the right to name things as heritage; 
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the protection afforded to designated and non-designated heritage assets; and, 
the balance between heritage protection and urban economic and social needs 
and transformation. The Liverpool Waters case relates to heritage assets pro-
tected by an international designation whereas the Welsh Streets case concerns 
non-designated heritage.7 Both arguably reflect the apparent marginalisation of 
conservation in the face of economic and social agendas noted by Pendlebury 
and Strange (2011). Yet they might also be seen as reflective of other emerging 
tendencies in heritage protection and management. In the Welsh Streets a low 
carbon and sustainability agenda came to align with the arguments of heritage 
campaigners, with both being represented by proponents of the scheme as stand-
ing in the way of social and economic objectives. 

In terms of processes, players, winners and losers, and conflicts related to 
heritage policies Liverpool therefore offers an instructive case. Public, private 
and civil society groups and citizens have been engaged in processes that asso-
ciate heritage policies and regeneration for many decades. There has been major 
contestation around heritage policies including around ‘classic’ issues of ‘whose’ 
heritage is being protected, for ‘whom’ and what purposes. An ‘insider – outsid-
er’ narrative has developed around many controversial episodes of heritage-relat-
ed planning and development. The term ‘heritage lobby’ has entered the lexicon 
of some politicians, policymakers and residents to suggest that assemblages of 
‘outsiders’, be they national (or indeed local) heritage groups, Beatles fans (in 
the case of the Welsh Streets), or ICOMOS delegations (in the case of Liverpool 
Waters) are seeking to impose their values and interpretations of heritage on the 
city. Questions of who defines what should be protected and who gains and who 
benefits from heritage protection thus course through many public debates on 
heritage in Liverpool. Controversies such as the Liverpool Waters scheme and 
the Welsh Streets have even become ‘party politicised’ at times. For example, the 
roles of the national Conservative-Liberal Coalition Government and the stand 
of the local Green Party against demolition in the Welsh streets were mentioned 
in campaign material from a Labour Party candidate in the 2015 general election. 

The Liverpool case also illustrates the impacts of heritage policies on the city 
and in particular on public space. The overall influence of heritage policies on the 
spaces of the city has been mixed. Over the decades more and more areas of the 
city have received Conservation Area status and this has offered greater protection 
to some places. There were some very significant conservation battles from the 
1970s onwards which resulted in notable successes and positive transformations; 
the saving and restoration of the Albert Dock being of crucial, even existential, 

7 With the case becoming a test of the extent to which non-designated assets are now protected 
following the Secretary of State’s decision to attach ‘substantial weight to the harm the proposed 
development would cause to the significance of the Welsh Streets as a non designated heritage assetʼ 
(DCLG, 2015, p. 8).
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significance to the city. The city is ostensibly proud of its high number of listed 
buildings, a fact frequently cited in promotional material, but the protection even 
this status offers is mixed with some significant buildings having been lost or be-
ing under threat. The HMR programme of the 2000s also created tensions around 
heritage and, in not insignificant pockets of the city, spent millions of pounds to 
achieve far more abandonment and dereliction than that occasioned locally by the 
wider macro-economic downturn of the late 2000s. Overall, it is probably fair to 
say there is a general difference between the centre of the city and other areas and 
between attitudes of (local) decision makers to designated and non-designated 
heritage. But designation is no guarantee of protection and non-designated herit-
age may be saved, or given a stay of execution, by local action or central state in-
tervention as in the case of the Welsh Streets. Finally, Liverpool provides a strik-
ing case of the positive relationships between economic change, regeneration and 
heritage policy. A question in a city like Liverpool is how far the relationship 
between heritage protection and economic growth can be sustained and transform 
as economic circumstances change. 

Economic contexts and resources issues are also of wider relevance, notably 
the potential impacts of austerity and current cuts to local government budgets. 
As noted above, the widening understanding of what constitutes heritage and the 
role it can play have not always been accompanied by shifts in practice, which has 
sometimes remained more wedded to the core statutory tasks of conservation and 
heritage management. In a context where there have been ‘32% cuts in several 
local planning departmentsʼ this tendency may be reinforced due to resource and 
capacity constraints, with some feeling that ‘the direct implication of reduced re-
sources is a need to realign priorities and focus purely on core work or frontline, 
key servicesʼ (Senior Planner, North East Local Authority, 2013, cited in Ludwig 
and Ludwig, 2014, p. 252).8 There is even anecdotal evidence that in some local 
governments the employment of specialist conservation officers is considered to 
be a luxury in a period of constrained budgets. Yet in other ways a period of less 
abundant resources may reduce pressures and threats to some historic environ-
ments as with the abandonment of the demolition component of the HMR pro-
gramme. This survey of heritage and its conservation and management in England 
and Liverpool has outlined how definitions and practices have evolved in response 
to changing historical conditions. The extent to which the heritage sector is able to 
sustain the expansive role attributed to it in policy and theory rather than the nar-
row role it is often constrained to playing in practice, and how far it can demon-
strate synergies with, and value to, wider place-based policy agendas, will be key 
questions in the field over coming years.

8 In England local government relies overwhelmingly on central government funding which has 
been cut significantly in recent years (by 26% in revenue terms and 45% in capital terms from 
2010−2015) (Clarke and Cochraine, 2013).
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Abstract. The aim of this paper is to map the spatial variations in the size of the shadow economy 
within Brussels. Reporting data provided by the National Bank of Belgium on the deposit of high 
denomination banknotes across bank branches in the 19 municipalities of the Brussels-Capital 
Region, the finding is that the shadow economy is concentrated in wealthier populations and not 
in deprived or immigrant communities. The outcome is a call to transcend the association of the 
shadow economy with marginalized groups and the wider adoption of this indirect method when 
measuring spatial variations in the shadow economy. 
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1. INTRODUCTION

Is the shadow economy concentrated in marginalized areas and populations, 
such as in immigrant populations, and as a result, reduces the spatial disparities
produced by the formal economy? Or is it concentrated in more affluent
populations and, as a consequence, reinforces the disparities produced by 
the formal economy? This paper seeks answers to these questions. For many 
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A DISCURSIVE NARRATIVE ON PLANNING FOR URBAN 
HERITAGE CONSERVATION IN CONTEMPORARY WORLD 

HERITAGE CITIES IN PORTUGAL

Abstract. This article analyses the structure of heritage conservation in the national context of Por-
tugal. It assesses the political context in which planning operates, and the place of conservation and 
heritage planning within the planning system. By exploring how heritage conservation discourses 
developed within the national planning framework it is possible to understand the emergence of 
conservation practices and to consider recommendations for improved efficiency. The World Herit-
age cities in Portugal inform this research, as its designation should stand for best historic practices, 
internationally recognized and thus also compliant to an internationally coherent approach towards 
conservation policies. The narrative unveils a regulatory legislative framework exposed in general 
considerations rhetorically formulated as policy, usually setting out objectives and requirements, 
but saying ‘very little about the methodologies to be followed in the preparation of the plansʼ (Rosa 
Pires 2001, p. 185). The resulting overlapping and sometimes conflicting competences, aims and 
objectives, all at play in the management of the historic city, thus call for concerted strategies un-
derpinned by appropriate organizational and institutional structures and consistent policy making, 
where inclusive participation of all key stakeholders involved is critical. 
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1. PLANNING FOR CONSERVATION IN PORTUGAL

The narrative that follows uses an historic discursive methodology seeking to 
trace not only how heritage conservation came to be in Portugal in the first place 
but also how it translates into (local) practices for the conservation of the historic 
city. The review briefly contextualises the history of heritage planning within the 
political framework and planning law in Portugal and places the chronicle in mo-
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ments when there has been a dynamic shift within that history:1 from the inception 
of a ‘planning system’ in 1865 until 1926 when the dictatorial New Regime took 
over government; from 1926 until the dissolution of the New Regime in 1974; and 
from the rise of the democratic state to the ‘Modern Era’. 

The release of the General Plan of Improvements in 1865 sets the practice 
of planning within a formal framework. Nevertheless, the Plan did not aim to 
do much more than just regulating road infrastructure and setting dimensions 
and aesthetic considerations for streets and buildings, and it did not include any 
concerns for conservation. During the New Regime, the Directorate General for 
Buildings and National Monuments (DGEMN) was created in 1929 and the arena 
for heritage planning slowly came to the forefront although strongly intertwined 
with the political agenda of the authoritarian regime, whereby monumental resto-
ration is a means of spreading and imposing the overpowering image of the State. 
Monumental restorations and large-scale ‘public works’ would indeed be the fo-
cus and major contribution of the dictatorship years (1926–1974) whilst a formal 
planning system represented through institutions and instruments of planning was 
being set up. However, ‘formal plans were prepared only infrequently, when and 
where central government required them for urban development and social facili-
tiesʼ (Carter and Nunes da Silva, 2001, p. 348).

1.1. Instruments of Planning

Although the requirement for an Urban Development Plan (PGU) dates from 1934, 
municipalities were ill equipped to produce those and the stipulation of producing 
a PGU was reinforced in 1944 when the Urban Administration Board was created to 
oversee progress and approval. Soon after, in 1946, the ‘state planning officesʼ were 
created in the municipalities and a new planning instrument required, the Urbaniza-
tion Draft Plan. While local municipalities struggled to respond to central government 
directives, the State celebrated ‘15 years of Public Worksʼ in the 1948 exhibition, dis-
playing selected projects of monumental architecture or environmental enhancement 
of landscaped areas. Into the 1950s the municipalities wriggled to save their historic 
urban fabric from demolition or decay as they were subjected to the pressures of 
modern infrastructure and to the demands for new expansion areas. The 1960s saw 
further de-investment across the national territory and the shift of human and financial 
resources mobilised towards the colonial wars in Africa, while heritage conservation 
continued to serve its political monumental restoration purpose. By 1971, no single 
PGU had been approved by central government. A refined version was then made 
compulsory for all municipalities, which were given a 5-year period for completion. 

1  For a more detailed account on the history of planning and planning law in Portugal please refer to 
the work of M. Costa Lobo (2001) and F. Gonçalves (1989).



39A Discursive Narrative on Planning for Urban Heritage Conservation...

Such version specified contents and regulated another new instrument, the Detail Plan 
(PP), which could be approved by the municipality without the need for central gov-
ernment ratification, once an approved PGU was in place. By 1974, thirty plans were 
approved and effective (Carter and Nunes da Silva, 2001, p. 345). 

The New Regime was dissolved in 1974 and the democratic principles were 
slowly reinstated within the upheaval of major economic and social restructuring 
that overburdened society at large. The 1980s saw the first legal instrument to allow 
planning of the whole area of a municipality established in 1982, the Municipal 
Master Plan (PDM), together with new offices being created in municipalities with 
historic centres marked by extreme urban and social decay and in need of specif-
ic management of their historic fabric. In 1985, the democratically elected central 
government regulates the statutes for cultural heritage (Law 13/85), embedding any 
listed cultural property under the supervision of the Portuguese Institute for Cultural 
Heritage (IPPC, created in 1980 under the Ministry of Culture). In the same year, the 
Portuguese government formalises the ‘Local Technical Offices’ (GTL) to assist the 
city council’s planning department in assessing planning applications. In cities with 
historic centres these were often already existing departments (historic centre offic-
es) branching out from the municipality structure, and these offices would oversee 
development in the historic area with overlapping responsibilities being shared in 
a non-cooperative environment with the municipality and IPPC. 

The 1990s saw major changes in the portfolio of planning instruments, aiming 
at regulating and planning development in the municipalities – the PDM and its 
associated plans: the Development Plan (PU) and the Detail Plan (PP). The GTLs 
also strengthened their authority through specific planning instruments to regu-
late development in the historic centre, although restricted to aesthetic details or 
architectural concerns (i.e in the city of Porto – the regulation for outdoor lighted 
up adds, 1986; and canopy installation, 1991; as well as guidelines for construc-
tion and/or renovation of buildings, 1988) (Guimarães, 2000, p. 93). While crit-
icisms were raised about the instruments for local planning comparing the PDM 
to a mere zoning plan while regarding PPs as too specific (Carter and Nunes da 
Silva, 2001: 361), heritage conservation was capitalizing on the physical legacy 
of the past as a powerful tool for community and economic development. After 
joining the European Union (EU) in 1986, Portugal had access to the EU funds in 
areas such as transport, urban facilities, sewage treatment, the environment, and 
tourism and culture. The resulting funding of IPPC from the 1989−1993 Com-
munity Framework Support (QCA) under the ‘Tourism and Culture’ headline, 
served to secure major preservation works in monuments while supporting the 
heritage debate, which helps to understand the resulting integration of the restored 
monuments into touristic uses and routes (like the Pousadas, former castles 
or convents converted into a network of high end hotels). Although ‘Tour-
ism and Culture’ were allocated €70,885 x103 million2 in the first European 

2 Conversion from PTE currency of 14,177x106 (Carter and Nunes da Silva, 2001, p. 356).
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framework (FEDER3, 1989–1993), funding was not granted in the subsequent 
second framework and cohesion funds of 1994–1999 therefore the need to apply 
through national programmes became straining. Since its inception, the dynamics 
of financing urban heritage conservation in Portugal has always been attached to 
programmes of urban renewal or re-qualification, and more recently, urban regen-
eration.

At this time, the Heritage Law is no more than a set of statements and intentions 
but with no formal implementing regulation. In parallel, the IPPC Code of Practice 
was only regulated ten years after its creation, in 1990, which also led to IPPC 
being restructured and re-named in 1992 to Portuguese Institute for Architectonic 
Heritage (IPPAR). IPPAR should have prepared conservation plans for the historic 
centres and although it compiles comprehensive lists of criteria and objectives, its 
action is limited to defining protection limits and buffer zones, and to issue binding 
opinions when assessing planning applications that fall within those areas. Table 1 
summarises the overlap of institutional layers and planning instruments at play in 
the management of the historic centre at the start of the new 21st century, which 
inherently has an overlap of limits and competences, and of aims and objectives.

Table 1. Overlap of institutional layers and planning instruments in the historic city management 

International National Local

O
verlap of 

Lim
its + com

petences
A

im
s + objectives

Institutional 
layers UNESCO EU

IPPAR Municipality
GTLAdvisory 

Committees

WHC
Capital of 
Culture 
(CC)

Listed 
property
Asset of 
public 
interest

Monument

Listed 
property
Asset of 
public 
interest

Historic city

THE HISTORIC CITY CENTRE

Planning 
Instruments WH List CC List

Decree-Law
Policy 

Guidance

PDM, PU, 
PP

Policy 
Guidance

Design Scheme
Renewal Project

Regulations 

Source: compiled by the author.

Amidst this complex framework of overlapping and sometimes conflicting 
competences, two local authorities were given international recognition for the 
value and quality of their historic centres, based on persistent practice of urban 

3 FEDER − Fundo Europeu de Desenvolvimento Regional; European Fund for Regional Development.
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conservation planning. In 1986 Évora was listed as ‘World Heritageʼ city by the 
United Nations Educational, Scientific and Cultural Organization (UNESCO), 
followed in 1996 by Porto.4 Soon after, in 1998, a Protocol for Heritage Coop-
eration was signed between IPPAR, the Association of Local Authorities with an 
Historic Centre, and the Misericórdias (Church Guilds), creating a platform for 
discussion of conservation issues, allowing a framework for funding allocation, 
and to implement technical management of architectural conservation projects. 
Nevertheless, it could not accomplish its most ambitious objective – to produce 
conservation planning specific guidelines. 

1.2. Heritage Legislation and Key Institutional Actors in Heritage 
Decision-Making

Urban conservation has been a matter of overlapping interest to several (and often 
re-named) Ministries, such as Culture; Education; Science and Higher Education; 
Public Works; Transport and Housing; Towns, Territorial Planning and Environ-
ment; or more recently, Agriculture, Sea, Environment and Territorial Planning. 
Heritage is undisputedly framed under the domain of ‘culture’, but its implica-
tions and consequences range within a wider spectrum as it involves issues of in-
ventory and classification of cultural (tangible and intangible) property and assets, 
training of specialists and research, restoration works and urban planning, to name 
but a few. National authorities and institutions with an interest in cultural herit-
age have closely followed the international debate on heritage conservation being 
present at key moments in the history of the international conservation movement, 
which would consequently be translated into the national context (see table 2). 
These included: 

(1) the presence of Portuguese representatives in the Athens meeting and
CIAM (International Congress for Modern Architecture) congresses in 1930 (and 
1933) − which led to a national congress on restoration and definition of the stat-
utes for listed property; 

(2) Portugal’s subscription to the Venice Charter in 1964 and later ICCROM
(International Centre for the Study of the Preservation and Restoration of Cultural 
Property), in 1967; 

(3) the ratification of international regulation after the 1974 revolution – i.e. the
1954 Paris Convention (in 1975), the 1972 World Heritage Convention (in 1979), 
and the 1985 Granada Convention (in 1991); 

(4) the creation in 1982 of the ICOMOS (International Council on Monuments
and Sites) Portuguese committee, and

(5) hosting several international conferences and meetings on the themes of
world heritage and historic centre rehabilitation from the early 1990s onwards.

4 Guimarães is also a World Heritage City, listed in 2001.
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In adopting the World Heritage Convention, Portugal undersigned the pledge to 
Article 5(a), which after reference to general policy expresses the commitment to 
integrate the protection of cultural and natural heritage into comprehensive planning 
programmes through land use and management planning. The historic city, and its 
core centre characterised by large-scale dereliction and vacancy, which had been for 
long of secondary interest for state politics or urban planning, re-claimed its impor-
tance as evidenced by accounts of positive examples of improvement works done in 
the historic centres of Porto from 1974 onwards (gaining World Heritage City sta-
tus in 1996), in Guimarães from 1979 onwards (designated World Heritage City in 
2001), and in Évora as a consequence of its World Heritage City listing in 1986. As 
Evans (1994) remarked, ‘inclusion of a site in the World Heritage List is not by itself 
a direct instrument of planning control, but it does signal the importance of the site 
as a material factor to be taken into account by a local planning authority’ (Evans, 
1994, p. 505). Table 3 gives a historical overview of the legislative framework that 
directly and indirectly has had an impact on the heritage conservation governance 
structure in Portugal from 1974 until early 2000s.

Table 3. Review of Heritage Legislation in Portugal

Date Legal Instrument Guideline or directive

1 2 3
1975 Decree 717 Ratifies the European Cultural Heritage Convention, signed 

in Paris 1954
1979 DL 49/79, 6 June Ratifies the World Heritage Convention, signed in Paris in 

1972
1980 DL 59/80, 3 April Creates IPPC, the Institute for the Portuguese Cultural Heritage
1985 Law 13/85, 6 June Portuguese Cultural Heritage Law 
1990 DL 216/90, 3 July Defines the Internal Code of Practice IPPC
1991 Decision from President 

of the Republic nº 5/91, 
23 January

Ratifies the safeguarding of European Architectural Heritage 
Convention, signed in Granada in 3 October 1985

DL 254/91, 18 July Alteration to Artº12 of council tax code exempting listed 
property from council tax

Normative Decision 
23/91, 29 January, 
amended 28-I/91

Creates the award for Cultural Heritage Protection and 
approves its regulations

1992 DL 106-F/92, 1 June Creates IPPAR – Portuguese Institute for Architectonic 
Heritage (and extinguishes IPPC); later with amendments 
from DL nº316/94, 24 December

1992 Policy Guidance 1008/92, 
26 October

Approves the Code of the Advisory Board of IPPAR; later 
regulated as Consulting Council by Decree nº13/99, 11 January

1996 Decree 42/96, 7 May Creates the Code of Practice for the Ministry of Culture
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1 2 3
1997 Decree 120/97, 16 May Defines the Internal Code of Practice of IPPAR
1999 Law 159/99 Delegation and decentralization of powers to municipalities, 

including the management of public investment related to 
municipal heritage (natural or urban)

2000 Law 19/2000, 10 August
Policy Guidance 
1101/2000

First amendment to Law 13/85
Approves the legal compliance framework

2001 Decree 177/01, 4 June Amends Decree nº 555/99 defining the legal framework for 
urbanization and building development

Law 107/01, 8 September Defines the basis for decision making and framework for 
cultural heritage conservation and enhancement

2005 Council of Ministers 
Resolution 124/05, 
4 August

Central Administration Restructuring Programme (PRACE)

2006 DL 215/06, 27 October Organic Law of the Ministry of Culture
2007 DL 96/07, 29 March Establishment of IGESPAR, IP (merging IPPAR and IPA, 

whilst also including part of the attributions of the former 
DGEMN)

Ministerial Order 376/07, 
30 March

Statute/Organisation of IGESPAR, IP

2009 DL 138/09, 15 June Fund for the Protection of Cultural Heritage for financing  
the protection and enhancement of listed cultural property, 
or property undergoing classification

DL 139/09, 15 June Regime for the protection of immaterial cultural property
DL 140/09, 15 June Facilitates a more expedited evaluation by the central and 

local authorities of private planning applications
DL 307/09, 23 October Defines the regime for urban (mainly architectonic) renewal
DL 309/09, 23 October Defines proceedings for listing of cultural property and 

regulations of protection areas as well as conservation plans
2011 Law Proposal 24/X11/11, 

30 September
Revises DL 307/09

DL 126-A/11, 30 
December

Directorate General for Cultural Heritage (DGPC) is created 
(merging IGESPAR-IP with the Museums and Conservation 
Institute (IMC) and the Regional Directorate for Culture in 
Lisbon and the Tagus Valley)

2012 DL 114/12, 28 May Regional Directorates for Culture Code of Practice
DL 115/12, 28 May DGPC Code of Practice
Ministerial Order 223/12, 
24 July

DGPC Internal Structure

Sources: compiled by the author on the basis of Alho and Cabrita (1988); Costa Lobo (2001); Neto 
(2002); CML (2005); Pinho et al. (2005); and http://www.igespar.pt/en/ [last accessed 19.06.2015].
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It should be noted that following the ‘stable’ dictatorship period a rather un-
stable political environment5 ensued (for example, from 1985 to 2001 there were 
five changes of government in Portugal6) which has certainly had an influence on 
fluctuating policies in various fields, including urban planning and conservation. 
The statutory planning system and the key institutional actors in heritage deci-
sion-making had to negotiate judgements within several planning instruments, 
devised at different times and with different formats, often grounded on different 
implementation procedures. The early 2000s see urban conservation very much 
entwined with urban politics and housing policy as governmental decision mak-
ers define their scope as the converging point of urban renewal and regeneration 
objectives. In 2004 a new actor comes into force in historic cities, the Society 
for Urban Rehabilitation (SRU), a public-private partnership created at national 
level, but with different local set-up and format in the cities where this agency is 
established. Of the first three SRUs co-funded by the Institute for Housing and 
Urban Rehabilitation (IHRU), one is in the World Heritage City of Porto, the Por-
to Vivo-SRU (www.portovivosru.pt), created in 2004 (Decree-Law 104/04). This 
agency is funded exclusively with public capital, with a share of 60% belonging to 
the State (IHRU) and a share of 40% belonging to the City Council of Porto. The 
SRU ‘visionʼ entails a re-shaped framework for action, in line and in tune with 
central government, and integrated with other ministerial directives, a commend-
able attempt to merge or blur the boundaries of the overlapping status quo. Table 
4 lists the key institutional actors in heritage conservation in Portugal accountable 
to two separate Ministries, and their roles, competences and the legal instruments 
under which they operate.

Table 4. Institutional actors in heritage decision-making in Portugal and legal mechanisms 

Actor Legal Instrument Role and competences

1 2 3
Ministry of 
Culture

DR nº 18/80, 23 May
Law 13/85, 6 June
DL nº 42/96, 7 May
DR nº 12/98,19 May
Law 107/01, 8 
September
DL nº 215/06, 27 
October

Responsible for management, fostering and 
promotion of national cultural policy. Oversees 
IPPAR and IPA, later IGESPAR-IP and more 
recently DGPC

5 Between 2001 and 2010 three more changes of government followed.
6 From the Xth Constitutional Government established in December 1985 to the XIVth Constitutional 
Government established in November 1999.
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1 2 3
DGEMN DL nº 284/93,18 

August
Conception, planning and coordination of activities 
related to construction, enlargement, renovation and 
conservation of public buildings and offices and 
safeguarding of architectonic heritage not managed 
by the ministry of culture together with evaluation of 
quality of construction, namely:
(i) planning, conception and undertaking of valuation
or conservation actions of classified property not
managed by the ministry of culture; (ii) technical
support to valuation, restoration or conservation
of classified property (or awaiting classification)
regardless of ownership assuming financial burden
if necessary; (iii) promote organisation and update
of records archive of referred property; (iv) evaluate
processes and construction techniques; (v) assess
quality of construction of buildings destined to
services or housing when requested

IPPAR DL nº 120/97, 16 
May

Safeguard and enhancement of national architectonic 
heritage. Classification of movable and immovable 
property and buffer zones. Inventory, fostering of 
research and promotion of cultural architectonic 
heritage. Technical support and promotion of 
works, in cooperation with other public institutes, 
in classified property (or awaiting classification) 
and buffer zones. Assess plans, projects, works and 
public or private actions undertaken in classified 
property (or awaiting classification). Granting of 
subsidies and bursaries

IGESPAR-IP DL nº 96/07, 29 
March
Ministerial Order 
376/07, 30 March

Its mission is to manage, safeguard, conserve, and 
enhance those assets that, due to their historical, 
artistic, landscape, scientific, social and technical 
value integrate Portugal’s listed architectural and 
archaeological heritage. It has a management 
rationale

DGPC DL nº 126-A/11, 30 
December
DL nº 115/12, 28 
May
Ministerial Order 
223/12, 24 July

Its mission is to manage, safeguard, enhance, 
conserve and restore all listed cultural assets, as well 
as to develop a museums’ policy

Ministry for the 
Environment, 
Spatial Planning 
and Regional 
Development 
(MAMAOT)

DL nº 7/12, 17 
January

Following from the Government Plan for 
the Reduction and Improvement of Central 
Administration (PREMAC), the MAMAOT Code of 
Practice, mission and internal structure are defined
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1 2 3
IHRU DL nº 223/07, 30 

May
Institute for Housing and Urban Rehabilitation, holds 
the archival holdings of the former DGEMN and 
preceding entities

SIPA DL nº 223/07, 30 
May

Heritage Information System 

Municipality PDM/PU/PP
DL nº 69/90, 2 
March, changed by 
DL nº 211/92 and DL 
nº 115/97

Local authority normative regulations and plans

Historic Centre 
Office
(GTL)

PP/Detailed schemes
DL nº 497/85, 17 
December 

Local authority normative regulations specifically for 
the historic centre

SRU DL nº 104/04, 7 May Society for Urban Rehabilitation, Local authority 
department to create, define and regulate the 
exceptional judicial regime of historic centre areas to 
undergo urban renewal and regeneration. Deals with 
all aspects of actioning, implementation, investment 
and finance, and private/public engagement. Can be 
co-managed by the State 

Source: compiled by the author on the basis of Costa Lobo (2001); IPPAR (2001); http://www.
portaldahabitacao.pt/; and http://www.portugal.gov.pt/ [last accessed 29.06.2015].

1.3. Managing Urban Heritage – Who Defines Conservation Policy?

The restructuring of IPPC to IPPAR in 1992 did not require any changes to the 
1985 Cultural Heritage Law. Therefore, ‘the protection, conservation, enhance-
ment and revitalisation of cultural heritage should be considered compulsory at all 
levels of urban planning, national, regional and local’ (Law 13/85, Art. 44º). It is 
IPPARʼs duty to define the criteria and list all assets of cultural value, and attend 
to all the procedures relating to the listing of cultural property. World Heritage 
Cities are prime property assets of cultural value, hence under IPPAR’s tutelage. 
As such, when IPPAR restructuring took place in 1996 (that included the drafting 
of a new code of practice as well as staff and logistics reinforcement) its func-
tional outcomes were the increasing focus on planning ahead (with management 
objectives set for 1996–1999), new management structures and the creation of 
a Studies Department. This department had the role of defining procedures for list-
ed property including the study and implementation of new policy and guidelines 
for conservation, but this never happened due to the political conservation context 

Table 4 (cont.)
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described above, and IPPAR lacked motivation, investment and public interest, 
coupled with battling functional and financial instability.

IPPAR produced an evaluation report in 2001 (IPPAR, 2001), an important 
milestone in the heritage policy literature in Portugal, as it evaluates the efficien-
cy of the previous goals of the Institute and its previous policy, and sets a new, 
forward looking, heritage policy framework. IPPAR vows to carry out studies in 
order to define the basic content for the management of the conservation plan and 
look into an integrated heritage-socio-economic approach with the local author-
ities and private entities (IPPAR, 2001, p. 84). Words like ‘historical urbanism’, 
cooperation and flexibility are used in the definition of this action framework. Cul-
tural policy is argued to be efficient only when policies of culture, urban planning 
and environment are addressed simultaneously. The Strategic Plan 2000–2006 en-
visages the widening of the heritage concept to the urban landscape and setting; 
the promotion of ‘area management plans’ and ‘urban projects’ on conservation 
areas; and the strengthening of the linkages between heritage conservation and 
urban planning, environment, tourism, education, social exclusion and leisure. 
However, all these statements just seem to echo the international and EU charters 
and recommendations without really advancing an ‘action planʼ of how these will 
translate into policy and no guidance is advanced as how these would be imple-
mented.

Even if IPPAR has a very clear conservation policy, its scope is so vast that 
the PUs and more importantly the PPs have a major role in conservation deci-
sion-making. Legislation has also reinforced this by delegating responsibilities 
to regional and local authorities who should go beyond defining Protected Zones 
(ZP) and Special Protected Zones (ZEP) and promote legal conservation plan-
ning instruments. These were already predicted as early as 1985 in Law 13/85 
where the concerned authority (national, regional or local) was expected to pre-
pare a ‘conservation plan’ (within a PP format) within 180 days from the date of 
listing (Costa Lobo, 2001, p. 158). If the local authority did not provide one, then 
the Institute had the option to do it. Nevertheless, in 2001 no conservation plan 
had ever been prepared, neither from the local authority nor from IPPAR, for the 
whole listed historic centre of any World Heritage City in Portugal in spite of the 
‘Protocol for Heritage Cooperationʼ signed in 1998.

The regulation necessary for the effective implementation of the principles 
spelled out in the Law 13/85 were delayed until its amendment was approved in 
2001, defining the foundations for cultural heritage decision-making and establish-
ing the regime for its protection and valuation. Law 107/2001 follows closely the 
internal evaluation report produced by IPPAR in 2001 and includes previous guid-
ance established in Law 159/99 about de-centralisation and delegation of powers 
and responsibilities to the local authorities, where it is stated (Art. 20º) that local 
authorities are empowered to plan, implement and manage public investments in 
regard to municipal heritage, whether cultural, natural, or urban. The proposal for 
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a revised Law of Cultural Heritage 107/01 went further and stated that whenever 
a ZEP is designated the local authority is obliged (Art. 54º) to prepare a conserva-
tion plan (PP) for that area, referring the call for an integrated plan to the specific 
regional heritage administration (i.e. area management plan, urban project). Gen-
eral guidelines are given in Art. 53º and the ‘conservation development plan’ (Art. 
63º) is defined and called to be drafted together by the local authority and IPPAR 
within 2 years after publication of the Law (guidance also stated previously in the 
IPPAR strategic plan 2000−2006, Art. 54º). 

From 2001, IPPAR’s duties included giving a binding decision on the appraisal 
of every planning application regarding construction works or changes7 in listed 
buildings (or undergoing classification) and those located on protected areas (or 
buffer zones). IPPAR also does non-binding appraisals and gives advice when re-
quired by the local authorities and private developers and is officially engaged in the 
drafting of planning instruments, such as the PDM, PU and PP, or otherwise gives 
advice to the PP while under consultation and after taking part on appraisal com-
mittees with other institutional bodies. IPPAR also reports to the State and issues its 
judgment on preference rights whenever there is change of property (by transaction 
or alienation) of any listed or protected building or assets undergoing classification.

Nonetheless governance structures continued its state of flux and following 
the 2005 central administration re-structuring, both IPPAR and IPA (Institute of 
Archaeological Heritage) were merged into the Institute of Architectonic and Ar-
chaeological Heritage Management, Public Institution (IGESPAR, IP8). By 2005 
the content of the conservation plan lacks specifications, which were supposed to 
be established by the development guidance policy, namely on uses, areas to un-
dergo restoration works and criteria to be applied, inventory and documentation, 
specific regulation for the protection of existent archaeological heritage, and stra-
tegic criteria for social, economic, urban and landscape regeneration.

1.4. Discussing Recent Changes in Conservation Planning Policy

Only in March 2009, there was further guidance signed off by the Ministry of Cul-
ture, and published in June 2009 by IGESPAR, IP, to expand the 2001 Heritage 
Law. As such, law 107/01 was revised by three amendments, finally approved six 
years after the recommended two-year deadline for the preparation of the ‘devel-
opment guidance policyʼ needed in order to clarify the ‘conservation management 

7 This includes drafts of planning application, projects, works, works’ intentions, land movements 
and impact assessment. It can also include management on site.
8 In December 2011, following the governmental action plan for improved efficiency, IGESPAR-IP 
is further merged with the Museums and Conservation Institute (IMC) and the Regional Directorate 
for Culture in Lisbon and the Tagus Valley; in the same year the Directorate General for Cultural 
Heritage (DGPC) was also created (although its code of practice was only approved in May 2012). 
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planʼ foreseen in law 107/01. Of these, two are of particular relevance for urban 
heritage conservation:

 – Decree Law 138/2009 creates a Fund for the Protection of Cultural Heritage
for the funding of conservation and enhancement measures in unmovable proper-
ty (including developments and sites included in the ‘World Heritageʼ list, as well 
as cultural assets of ‘national interestʼ or ‘of public interestʼ). 

Albeit opportune, the ‘measuresʼ and the procedures that would inform the 
application to the fund still need further clarification.

 – Decree Law 140/2009 rationalises the evaluation process for planning ap-
plications in unmovable property, including cultural assets of ‘national interestʼ 
or as ‘of public interestʼ (where the historic centre is included). It defines that the 
entity responsible for the administration of the cultural asset is the one that start-
ed the designation proceeding. A preliminary report is now compulsory for all 
planning applications, focusing on the importance and evaluation of the planning 
application. Interim reports should be prepared ‘as and whenʼ requested by the 
municipality. And a final report should clarify the nature of the work completed, 
the research and analysis done, the techniques, methodologies, materials and pro-
cedures that have been applied, as well as all the visual and graphic documenta-
tion of the process and final outcome.

As it stands, the ‘importance and evaluation of the proposalʼ requested for the pre-
liminary report is still quite vague and calls for more detail, i.e. to include the research 
and analysis that needs to occur, as well as the techniques, methodologies, materials 
and procedures that will be applied. Consequently, it should be made explicit that the 
final report should have an evaluation of the process (where all of the above listed 
items should be included, i.e. nature of the work, research and analysis done, etc). 
Lastly, it is not clear under which circumstances the interim reports can be requested 
and under what thematic they can be, i.e. either work in progress or completed.

Most importantly, and although this is not clearly stated, it is implicit that in 
the case of the World Heritage Cities, the administrative responsibility for the 
tasks above lies with the local authority. This clarification was long overdue and 
it should be made explicit, with further details about assigning that administrative 
responsibility to the historic centre office and agency for urban rehabilitation, the 
prime key in loco actors in the management of the historic city.

2. CONCLUSIONS

Objectives can be implemented through programmes, actions, and policy. But 
these will continue to be only statements of intentions for piecemeal interven-
tions if they are not sustained ‘by implementing organizational strategies that 
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adequately analyze, plan, resource, implement and evaluate revitalization solu-
tionsʼ (Balsas, 2007, p. 255). As such, the narrative of planning for urban herit-
age conservation in Portugal has shown us that two key dimensions are essential 
if local conservation practice is to deliver efficient management of the historic 
city (Cidre, 2010):

 – Appropriate organisational and institutional structures
There has been indeed a complex network of overlapping, and sometimes con-

flicting, institutional actors involved in heritage conservation. These include bind-
ing and non-binding (advisory) agents, who operate under national and municipal 
control, whilst making use of different planning instruments and funding streams. 
Nonetheless, whilst the decision-makers and historic centre offices have found 
ways to work in this complex framework, the overlap of institutional layers has 
certainly delayed or undermined conservation efforts, in the absence of a frame-
work of ‘joined-upʼ thinking (Stewart, 2002, p. 150). Clarifying the role (bound-
aries), the remit (duties and responsibilities) and the scope (aims and objectives) 
of each institutional actor’s involvement in conservation planning is therefore of 
paramount importance to improving efficiency.

 – Consistent policy making,
Through strategic guidance and procedures that embed into the system a culture 

of good practice in the management of the historic city, setting out the processes 
through which policy will be delivered. What is most significant in the narrative of 
heritage conservation in Portugal is the existence of several planning instruments 
that guide development and management of the historic city, at national and local 
level, and an encompassing Conservation Plan does not underpin these. World 
Heritage Cities have the additional layer of their international recognition and 
conformity to international guidance. 

No doubt the local practice of heritage conservation has been guided by stra-
tegic city-wide plans and piecemeal regulatory instruments. However, a Con-
servation Plan which would clarify conservation objectives, ownership, and in-
vestment priorities and links to funding, would fully comprehend the value of 
heritage conservation in its manifold dimensions. As such, the historic centre 
office would be the appropriate institutional actor commissioned with the prepa-
ration of the conservation plan, and supplementary bespoke guidance. Good 
practice and the pursuit of planning for an urban heritage conservation agenda 
would require the drafting of the Conservation Plan to be undertaken by an 
interdisciplinary team of experts and trained qualified professionals, i.e. a Con-
servation ‘Task Forceʼ, drawn from an inter-institutional team so that aims and 
objectives of all actors can be accommodated in a positive cooperative environ-
ment. Although this article did not dwell on participatory planning, the prime 
users of heritage conservation, the local community, must also not be left out of 
the decision-making process. This has been reiterated since the 1991 ICCROM 
principles of urban conservation in various international conservation charters 
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and is explicitly resonated in the 2011 ICOMOS principles for the Safeguarding 
and Management of Historic Cities, Towns and Urban Areas, i.e. ‘direct con-
sultation and continuous dialogue with the residents and other stakeholders is 
indispensable because the safeguarding of their historic town or area concerns 
them first and foremost’ (ICOMOS, 2011, p.17).
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Abstract. The aim of this paper is to map the spatial variations in the size of the shadow economy 
within Brussels. Reporting data provided by the National Bank of Belgium on the deposit of high 
denomination banknotes across bank branches in the 19 municipalities of the Brussels-Capital 
Region, the finding is that the shadow economy is concentrated in wealthier populations and not 
in deprived or immigrant communities. The outcome is a call to transcend the association of the 
shadow economy with marginalized groups and the wider adoption of this indirect method when 
measuring spatial variations in the shadow economy. 
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1. INTRODUCTION

Is the shadow economy concentrated in marginalized areas and populations, 
such as in immigrant populations, and as a result, reduces the spatial disparities
produced by the formal economy? Or is it concentrated in more affluent
populations and, as a consequence, reinforces the disparities produced by 
the formal economy? This paper seeks answers to these questions. For many 

* Nicola Francesco DOTTI, * Bas VAN HEUR, Vrije Universiteit Brussels (VUB), Faculty of 
Sciences, Cosmopolis, Department of Geography, Pleinlaan 2, BE-1050 Brussels, Belgium, e-mails: 
Nicola.Dotti@vub.ac.be; bvheur@vub.ac.be.
** Colin C. WILLIAMS, Sheffield University Management School, University of Sheffield, Conduit 
Road, Sheffield S10 1FL, United Kingdom, e-mail: C.C.Williams@sheffield.ac.uk

G. Bertrando BONFANTINI*1

HISTORIC URBANSCAPES FOR TOMORROW, 
TWO ITALIAN CASES: GENOA AND BOLOGNA

Abstract: After a rather long silence, in the last fifteen years, heritage has progressively returned to
urban agendas, and not just in Europe. 

The following pages reflect on the possible updated “structural” function of the historic parts of 
contemporary cities through the examples provided by two medium-sized Italian cities – Genoa and 
Bologna – characterized by the presence of an important urban heritage and specific urban policies 
and plans focused on renewing their possible role. 
Key words: urban heritage, historic centres, historic city, historic urban landscape, urban planning,
urban policies

1. INTRODUCTION: ITALIAN INNOVATION IN PRACTICE

Facing the issues related to the ‘historic urban landscapeʼ (see Bandarin and van 
Oers, 2012), innovation in Italy does not reside in the institutional dimension, 
or in the legislative framework and its possible updating. Rather, it lies in prac-
tice. Thus, this paper selects two practical planning experiences – probably the 
most important ones in the last two decades (together with the last general plan of 
Rome) – that are particularly significant and relevant for both the concrete effects 
achieved, and the methods and tools used to pursue the planning targets.

The case of Genoa is representative of a strategic and operational approach to 
urban policies – planning by actions according to a strategic framework – against 
a mere regulative urban planning (Gabrielli and Bobbio, 2005), that is, from a plan 
setting out rules to a program of actions (Bonfantini, 2012, pp. 13–15). In fact, the 
recent regeneration of the historic centre of Genoa has been described as a successful 
example of ‘creativeʼ urban planning (Bobbio, 2008a), i.e., the result of a planning 
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attitude able to catalyze innovation and change by breaking down the previous con-
solidated trend of decay and deterioration thus maximizing the opportunities offered 
by a historic and cultural heritage that were lying unproductive in the city (Bobbio, 
2008a: 15). The interest in the case of Genoa (Kupka, 2012, pp. 171–227) is above 
all operative: that is, for the capability of its administration to combine a number of 
different funding sources, together with special and ordinary planning programs and 
tools, in an effective regeneration process of the waterfront and the ancient centre. 

The case of Bologna is significant in reconsidering the famous historic centre 
planning tradition of such a city in relation to and in comparison with the last 
innovative phase opened up by the new municipal structural plan in the 2000s. In 
fact, regarding the Italian experience in planning historic centres, Bologna’s ex-
perience of the 1960−1970s continues to be the best known and mentioned inter-
nationally in the scientific literature (Appleyard, 1979; Cantacuzino and Brandt, 
1980; Tiesdell, Oc, Heath, 1996; Bandarin and Van Oers, 2012, 2015). However, 
just considering the last fifteen years of urban plans and policies of this city, it is 
possible to gain a clear vision of the updated approaches that renewed this tradi-
tion, with a remarkable change of perspective in the general meaning and methods 
of planning action on the ‘inherited cityʼ. This specific issue will be explored in 
detail in the fifth section of this article and in its conclusions.

It is also worthwhile to underscore how these recent Italian cases meet the 
contents of the UNESCO 2011 ‘Recommendation on the historic urban landscape.ʼ 

The Recommendation ‘addresses the need to better integrate and frame urban 
heritage conservation strategies within the larger goals of overall sustainable de-
velopment,ʼ and ‘suggests a landscape approach for identifying, conserving and 
managing historic areas within their broader urban contexts.ʼ In fact, the historic 
urban landscape extends ‘beyond the notion of “historic centre” or “ensemble” 
to include the broader urban context.ʼ The definition of historic urban landscape 
‘provides the basis for a comprehensive and integrated approach for [its] identi-
fication, assessment, conservation and management … within an overall sustain-
able development framework.ʼ The historic urban landscape approach ‘aims at 
preserving the quality of the human environment, enhancing the productive and 
sustainable use of urban spaces while recognizing their dynamic character, and 
promoting social and functional diversity.ʼ 

This little anthology of passages from the ‘Introductionʼ and ‘Definitionʼ sec-
tions of the UNESCO Recommendation shapes a common ground with the plan-
ning experiences described in this paper, but the two cases here illustrate above all 
the shift ‘from values to potentialsʼ (Geurts and Corten, 2014, p. 45) in planning 
inherited urbanscapes. So, the question becomes not their costly preservation for 
‘an inflexible reverence for a sacrosanct pastʼ (Lynch, 1972, p. 64), but rather the 
capability of recognizing them as an opportunity for an efficient and effective 
improvement of the quality of urban life and habitability conditions of cities – an 
asset to manage urban change and development (Corten et al., 2014).
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2. BRIEF OUTLINE OF GENOA

Genoa has been described as a city periodically compelled to rethink its own eco-
nomic basis and identity. So, for a real understanding of the most recent changes 
in the city it is necessary to look at its past, considering on the one hand the last 
thirty years on which that change is based, and on the other ‘the main phases of 
construction of the modern cityʼ (Bobbio, 2008b, p. 149). 

The first turning point was at about the time of Italian unification, when Genoa, 
coming from the previous condition of ‘city-state financing the public debt of half 
of Europeʼ re-invented itself as an industrial city grafted onto the harbor. That was 
the opening of a phase that lasted longer than a century, in which ‘Genoa grew 
uninterruptedly in size, population, trade and industrial production, proving to be 
one of the main Italian citiesʼ (Bobbio, 2008b, pp. 151, 153). These features char-
acterized Genoa until the second half of the twentieth century, making it ‘the Ital-
ian capital of the “first capitalism” related to heavy industry, first transformation 
industry, oil industry, and above all (in these and other sectors), to state-financed 
industryʼ (Aaster, 2006, p. 10). 

In the 1980s the crisis of the harbor and of the public industry dramatically 
marked a turning point. According to census data, workers employed in the man-
ufacturing sector decreased from 169.000 in 1981 to 99.000 ten years later. The 
resident population reached its maximum in 1965 with 848.000 inhabitants, while 
in 1981, the city had 763.000 inhabitants, 679.000 in 1991, then 610.000 in 2001, 
and finally about 600.000 today. 

Looking at the districts traditionally considered as comprising the historic cen-
tre of Genoa – Prè, Molo, Maddalena and the area of the old harbor, 198 hectares 
all told – the population remained about the same from 1861 (55.500 inhabitants) 
to 1951 (about 52.000), then fell by half in the space of 40 years (to 22.300 in-
habitants in 1991), but stabilized in the following two decades (23.500), revealing 
a counter-tendency in comparison to the general trend of the city.

This signalled a turning point for Genoa that found in the historic centre’s re-
launch an opportunity to rethink a new economy and a new urban identity (see 
Bobbio, 2008b, p. 170). 

3. GENOA HISTORIC CENTER: PROFILE OF A SUCCESSFUL CASE
OF INNER CITY REGENERATION

The reasons for the initial abandonment of the historic city of Genoa have to be 
sought in the long-term dynamics of the transformation mentioned above. When, 
at the end of the nineteenth century, the industrial growth of the city produced its 
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expansion outside the historical core, its upper classes moved to the new districts 
on the hills. Starting from that period and passing through the destruction of the 
Second World War (from which it has nearly taken to today to recover) ‘the old 
city … was left to physical, economic and social decay and reached renown in the 
1980s for the marginalization of the historical inhabitants of the ancient districts 
combined with the new arrival of foreign immigrantsʼ (Briata, 2014, p. 37). It 
became for the Genovese, in their imagination too, a part of the city to be avoided 
(Gastaldi, 2009, p. 94).

The regeneration process of the historic centre that began in the early 1990s 
could be described as the result of the matched effects of a sequence of three me-
ga-events: the 1992 Columbian celebrations, the G8 Summit in 2001, and Genoa 
as a European Capital of Culture in 2004. In this process, mega-events were un-
doubtedly condensers of energies and resources, but not the trigger.

Instead, the trigger can be recognized in the transformations developed in the 
1980s, inside and at the borders of the historic centre: the rebuilding of the op-
era house, the restoration of the Palazzo Ducale as a cultural hub and exposition 
centre, and above all, the recovery of the ruins of San Salvatore Monastery as 
the new seat of the University of Genoa’s Faculty of Architecture (inaugurated 
in 1989 and in use since 1990). This was a decision rooted in the debates and 
options in the decades directly after the Second World War. The relevance of this 
intervention and its long-term incubation have to be underscored, because the 
injection of the university in the historic centre was probably the decisive factor 
– the ‘start upʼ (Gastaldi, 2003) – that determined the new trend by the introduc-
tion of a new population (i.e., students) in the historic centre. This subsequently
led to new practices and flows through the urban space, a new consequent boost
for all related local retail outlets and refreshment activities, a vitalizing impulse
for rentals that reactivated the market and solicited a new attitude of care for the
suffering building stock, and a spontaneous reclamation of the building heritage,
resulting, in the mid-1990s, in a ‘patchyʼ re-qualification, which then gradually
attracted other social groups.

The first mega-event, the Columbian celebrations – bringing the ancient har-
bor to the city again and re-linking it to the nearby historic centre – matched 
and strengthened these dynamics by attracting tourists, new services and leisure 
time facilities through the recovery and renewal of waterfront public spaces and 
structures.

Regarding this first phase, it is interesting to note that Bruno Gabrielli – the fa-
mous urbanist, president of ANCSA (National Association of Historic and Artistic 
Centres) from 1985 to 2005, and one of the main protagonists of that watershed 
planning period as alderman of Genoa responsible for urban planning and the his-
toric center from 1997 and then for urban quality and cultural policies from 2001 
to 2006 – commented critically on the ‘lost opportunityʼ of the Columbian Expo, 
its uncertain legacy and failure to develop a forward-thinking perspective (Gabri-
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elli, 1993). His criticism pointed to the incapability of a real ‘strategicʼ approach 
in the realization of the event. Despite his full appreciation for the choice of the 
Expo site and the great qualities of the urban project designed by Renzo Piano, 
Gabrielli’s opinion is that ‘it would have been necessary to have a strategic project 
articulated in different parts of the city and strongly involving, at least, the whole 
historic center and historic harborʼ (Gabrielli, 1993, p. 112). 

This tension towards an effective integration of a multiple set of actions ac-
cording to a strategy able to orient and keep them together for the achievement of 
amplified results on the city was the main characteristic of the planning phase that 
was pursued by the administration of which Gabrielli was a part. 

Looking explicitly at the lesson of Barcelona (Gabrielli, 2006), the so-called 
‘Plan for the Cityʼ drafted in the years around the turn of the century (Gastaldi, 
2004) aimed to reframe the regeneration process and mega-events in a strategic 
perspective (Bobbio, 2008a, p. 23). The ‘Plan for the Cityʼ does not substitute the 
general master plan. Rather, it is a pragmatic tool for implementation with clear 
targets, monitoring, and management. It was presented as ‘a strategic plan of an 
operational natureʼ (Gabrielli and Bobbio, 2005) combining both urban design 
and socio-economic contents. The programme for the historic centre within the 
framework of the Plan for the City, where it constitutes the explicit core, has been 
set out in a specific document called the ‘Operational Plan for the Historic Centreʼ 
(Comune di Genova, 2001).

The action for the historic centre was characterised by the ability to coordi-
nate different funding channels, especially those relating to 1992, 2001 and 2004 
mega-events and a considerable number of effectively coordinated ‘complex pro-
grammesʼ (and among them the ‘Urban 2ʼ EU integrated program; see Gastaldi, 
2001) through a public initiative led approach in the regeneration process that 
was able to secure the widespread involvement of private initiatives. The action 
on public space (road paving, utilities and lighting installations, enhancement of 
the urban landscape through the restoration of building facades, car-free zones, 
etc.) together with the recapturing of the seafront by the historic centre through 
the restoration of the ancient harbour also had indirect effects on the recovery and 
diffused micro-transformations of built heritage. From the standpoint of practices, 
the dynamics that attracted new inhabitants and new inflows of city users to the 
historic centres (students, tourists, evening leisure time users, etc.) played a key 
role. The historic centre became an attractive place to live and work in, as well 
as a favourite destination for entertainment and leisure pursuits (Gastaldi, 2009). 

On a more general level what can be observed in the case of Genoa is a pro-
motional and management capacity that is supplemented by a diversified plurality 
of actions and whose results are not merely cumulative, but have synergetic and 
multiplier effects (Gabrielli, 2010, p. 68). The regeneration of the historic centre 
of Genoa is reflected in a parallel increase in property values and real estate reval-
uation. While this may be viewed as a positive factor and an indicator of success 
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for the urban policies adopted (Gabrielli, 2010, p. 67), alternatively, it outlines 
the boundaries of a gentrification phenomenon (Gastaldi, 2013), which, albeit 
non-homogeneous, will inevitably usher in new problems such as social polari-
sation, conflicts in terms of time and space between temporary population groups 
and resident ‘gentrifiersʼ of the historic centre. These issues represent a new chal-
lenge for future urban planning policies.

4. BRIEF OUTLINE OF BOLOGNA

Both the initial part of the Illustrative Report of the 2008 Municipal Structur-
al Plan (Comune di Bologna, 2008) and a following study for the Territorial 
Regional Plan of Emilia-Romagna (Gabellini et al., 2011) provide a meaning-
ful and effective profile of Bologna. They single out some elements deemed 
essential to describe Bologna and its current role: infrastructural node, major 
territorial gate and attractor of flows related to the presence of facilities and 
functions of excellence; important fair site (the second largest in Italy); leading 
centre in some specific productive sectors (e.g., precision mechanical industry 
and packaging); retail, leisure and cultural hub; logistic platform of national 
relevance; health and wellness hub with a leading hospital system and strong 
pharmaceutical and biomedical sectors; and a city where to study, with its uni-
versity founded in 1088. 

In a recent short demographic profile of the city, outlined by the director of the 
municipal statistics sector, Bologna is significantly described as follows: ‘Bolo-
gna has approx. 373.000 residents, but during the day its population increases to 
about 550.000 people with about one third of them concentrated in the historic 
centreʼ (Bovini, 2008, p. 20). 

Census data reveals that from 340.500 inhabitants in 1951, the resident popu-
lation reached its peak in 1971 (490.500) then decreased in the next three decades 
(459.080 in 1981, 404.378 in 1991, 371.217 in 2001), finally stabilising in the first 
decade of the 2000s (371.337 in 2011).

Within this general trend of the municipal area, the resident population of the his-
toric centre underwent a drastic reduction from 1951 to 1971 (down from 113.000 
to 80.000 inhabitants), and then again from 1971 to 1991 (down to 56.000). Then 
it stabilised and remained virtually the same from 2003 through 2007 (53.000 peo-
ple), with a renewed attractiveness – not least from the residential standpoint – of 
this part of the city, which is characterised by a greater demographic turnover. 

Besides the residents, another component of the local population consists of 
20.000 people who do not take up residence in the city (mostly, but not only, 
students from out of town). Every day, about 63.000 commuters (22.000 students 
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and 41.000 workers) enter the historic centre (data from 2001). To these three 
groups (adding up to a total of about 135.000 people), we must add occasional 
visitors to the city centre, estimated to be about 45.000 per day. Thus, 180.000 
people, or even 200.000 at times, crowd this 4 sq. km city area, which suffers 
from the clash of different practices and utilisation modalities, especially where 
the diversification of people and behaviours is replaced by a stiffer polarisation 
and contraposition.

5. BOLOGNA HISTORIC CENTER: FROM THE LEGACY
OF A PLANNING TRADITION TO INNOVATIONS IN THE LAST DECADE

The paradigmatic experience of the plan for the historic center of Bologna at-
tracted national and international attention at the end of the 1960s when, at a time 
marked by the issue of conservative renewal, housing became a pressing mat-
ter too, so that the ‘conservation of the historic centres and the satisfaction of 
the housing demand appear as substantially compatible objectivesʼ (Mazzoleni, 
1991, p. 15).

It was in Bologna between the 1960s and the 1970s (Bandarin, 1979) that 
a general policy of ‘active conservation, physical and social, of the historic centreʼ 
was experienced (Cervellati, Scannavini, 1973, p. 37). 

The plan for the historic centre was approved by the City Council only in 1969 
‘but its framework had been set since 1963. It aimed to allow every private owner 
to intervene directly on his own building and even single dwellings while safe-
guarding the integrity of the historic centre urban fabric. To do that, regulations 
were defined to address the ways of intervention, according to the survey of the 
typological features of the buildingsʼ (Campos Venuti, 2011, p. 64). In fact, what 
particularly distinguishes the plan is the operation, upon which it is itself construct-
ed, that is, the ‘development of an objective methodologyʼ based on the ‘concept of 
typeʼ (Cervellati, Scannavini, 1973, p. iii). In short, the mechanism for discipline in 
urban planning prepared from the plan finds in the type of building the reference to 
be respected for the ways and forms of interventions on the historic centre.

This approach, up until recently, was heavily criticised by the culture of archi-
tectural restoration, which accused it of producing, in substance, ‘in-style false 
buildingsʼ (Dezzi Bardeschi, 1979). Regarding the tools and technical forms 
of the project to plan historic parts of settlements, I cannot go into depth here 
about the opportunities offered by alternative methods that, instead of typolog-
ical, I could define more properly as morphological or relational (see Gaspar-
rini, 1994, pp. 164–183; Bonfantini, 2001, pp. 190–191; 2002, pp. 83–85; 2012, 
pp. 4–5). In any case, regarding the search for ‘the setting of scientific and clear 
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methodologiesʼ of intervention, Bruno Gabrielli observed that ‘in spite of the 
more or less harsh criticisms on the “Bolognese method”, it is undoubtedly the 
most refined and testedʼ (Gabrielli, 1982, p. 3 and note 12).

As a result of the urban planning policies set and launched since the 1960s the 
historic center of Bologna is today substantially recovered and healthy in its own 
physical and material conditions. On the other hand, the original aims of social 
and functional safeguarding did not succeed as well. In fact, through the following 
decades, a process of partial functional substitution towards tertiary sector activ-
ities and a social change of the former local population have happened (Campos 
Venuti, 2010, pp. 127–128; 2011, pp. 65–66), as the data provided in the short 
profile of the city drafted in the pages above have shown. 

Nevertheless, today, the historic center of Bologna continues to be an extreme-
ly dynamic part of the city, a vital urban space but for which many and different 
metropolitan populations compete in using it (among them university students), 
and stressed by a set of diverse activities.

So, in the 2000s, the age-old problem of the general (and student) population 
in the historic city centre (Legnani, 1998) is taken into account by the new city 
planning instruments by way of a broader program that addresses the overcrowd-
ing of this area by contemplating ‘a selection, a reduction, a far-ranging cureʼ. In 
fact, the 2008 PSC (the Municipal Structure Plan) and the 2009 RUE (the Town 
Planning Building Regulations) proposed ‘the strengthening of stable residency 
as a key protective measure (with consequences in terms of basic services and 
retail shops); collective and slow mobility as a priority; a balanced land use (pro-
grammed decentralisation); the protection and reinforcement of special settlement 
areas (maintenance and upgrade regulatory strategies); and a mix of interconnect-
ed actions and urban policiesʼ (Gabellini, 2008, p. 98). In particular, besides the 
‘decentralisation of university and management functionsʼ, the ‘re-qualification of 
public spaceʼ and the ‘dissemination of centrality throughout the cityʼ were seen 
as strategic objectives to be pursued (Evangelisti, 2008, p. 111).

In these last urban planning tools of Bologna (Bonfantini and Evangelisti, 
2009) – as in the new plan for Rome just before (Gasparrini, 2001) – it was de-
cided to adopt the wider notion of ‘historic cityʼ – of which the historic center is 
only a part – as a concept with which to propose a sense and an urban role for the 
inherited city within the spatial organisation of the contemporary city.

Both in the general report to the PSC and the introductory texts of the RUE, 
there are ample passages that clarify what is intended in the new plan for the ‘his-
toric cityʼ (about this concept see the conclusions of this paper, too). By re-the-
matizing the historic center, the difference lies in the re-problematization and the 
redefinition of the two terms: center and historic.

The center of Bologna no longer coincides tout court with its ‘historic centreʼ, 
as it has been traditionally understood, according to the image powerfully given by 
the ring of its boulevards: new ‘superplacesʼ (Agnoletto, Delpiano, Guerzoni, 2007) 
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redefine it from the inside, such as the Sala Borsa (the old stock market building, 
that now is the location of the municipal library, the urban center and several other 
services the public), and remodel its extension, such as the train station (with the 
project of its renewal for the transit of high-speed trains that transforms the infra-
structural hub into a real bridge between the two sides of the city once separated 
by the rails) and the new municipal headquarters. On the other hand, the axis of 
the Via Emilia already is and proposes itself as a system of central places and asks 
to be recognised as such. All this describes a different geography of the centre of 
Bologna in its main layout.

In relation to the second term, as much as it is defined today as historic, it 
does not simply coincide with the city centre but is more likely configured as 
a nebula that reveals a diverse density of elements of historical value in the urban 
palimpsest. That nebula is the transversal image of the whole municipal territory 
produced by the map of individual buildings of historical-architectural and doc-
umental interest, flanked by more recent buildings of the ‘modern architectural 
heritageʼ. 

Thus, the new plan for Bologna may be used as a testing ground, where dif-
ferent dimensions of the plan for the historic city – molecular, by parts, structural 
– are exemplified and find expression. By elements, by parts, by structural territo-
rial figures are three different approaches that animate the new plan and give rise
to a plural and complex view of the historic city embedded in and cutting across
the contemporary city.

By elements, at the ‘molecularʼ level, the plan is responsible for defining the 
profile of conservation, adjustments and transformation of the urban artifacts 
which make up the granular consistency of the historic city. To these ‘moleculesʼ 
identifying the individual elements making up the historic palimpsest, the urban 
plan associates the rules for governing the profiles of permanence and persistence 
specified for such single elements.

Areal, by recognizable parts is the criterion underlying the image that appears 
in the ‘Classification of the territoryʼ plate of the PSC (or the plate from the RUE, 
‘The historic city. Domains and materialsʼ). Here the historic city is identified and 
described as the combination of sixteen urban areas – ‘historic domainsʼ – mak-
ing up the ‘totality of the urban fabrics of ancient origin, which have retained the 
recognisability of the settlement structures and the stratification of their formation 
processesʼ (PSC, Regulatory framework, art. 27). A reading of the historic city 
by recognizable parts lays the foundation for a diversified management in the 
plan, since this subdivision suggests ‘pasts, and especially, presents and futures 
which cannot be homogenised, and require ad hoc plansʼ (Gabellini, 2008, p. 95),  
according to specific regulatory profiles, laid out specifically for each domain.

Lastly, structural is the approach that reveals the compositional role – i.e., the 
role in the spatial urban composition – played by the historic city in the PSC pro-
ject, its vision, and its overall organisational project shaped in seven strategic and 
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selective leading territorial figures named the ‘Seven Citiesʼ of Bologna (Railway, 
By-pass Road, Western and Eastern Via Emilia, Reno and Savena Rivers, Hills; 
see Gabellini, 2011). It is from the combination of the ‘images of the restructuring 
processʼ relating to the Cities of Via Emilia (the Ponente and Levante sides) and 
the City of the Railway that we may gather the sense and the role of the historic 
city in a perspective of renovated urban configuration. A historic city that we are 
advised to read, on the one hand, in terms of its reorganisation around a ‘hinge 
factorʼ consisting of the new train station, within the framework of an overall re-
definition of the system of urban centralities, and, on the other hand, in terms of 
the ‘matrixʼ road infrastructure designed to link together and organise the entire 
territorial settlement (that is to say, not through the enucleation and isolation of 
the historic centre).

In 2009 both the economic and political crises produced a significant shift in 
planning policies – not a discontinuity but a change of focus. The economic crisis 
illustrated clearly the difficulty of implementing a wide transformation program 
of large urban areas (for the new university sites, for example). So the decentral-
ization process that the PSC tried to reshape, coordinate, manage and encourage 
– which was also the way to overcome the narrow exclusive obsession for the
historic center traditionally and deeply rooted in the Bolognese imagination by
projecting the city towards an updated metropolitan vision – had a rest. On the
other hand, in Fall 2009 the newly elected mayor of the city was overwhelmed by
a scandal and in January 2010 resigned.

The impasse of the big urban projects in the dissemination of centralities and 
some episodes of harsh conflicts in the use of places in the inner city, matched with 
a diffuse perception of degradation in central public spaces once again brought the 
historic center to the fore as an important protagonist.

The first move – during the period of temporary administration of the city by 
the central government commissioner – was to promote a ‘Programma di inter-
venti prioritari per la riqualificazione del nucleo antico del centro di Bolognaʼ 
(Program of priority interventions for the re-qualification of the ancient core of 
the center of Bologna) having Bruno Gabrielli as a consultant of the operation.

Then, with the new municipal administration (after the elections in May 2011), 
a new coherent urban planning policy was shaped. In short, it could be defined 
as a new planning trend oriented to diffuse regeneration targets and the resilient 
qualities of the city (see Gabellini, 2014). The promoter of this renewed attitude is 
the new alderman for urban planning, the historic center, urban quality and the en-
vironment, the urbanist Patrizia Gabellini, who in the immediately previous phase 
had been the general consultant in designing the Urban Plan (PSC, RUE and first 
POC, Operative municipal plan) until its approval two years earlier (Ginocchini 
and Manaresi, 2008; Bonfantini, 2011). 

In regard to the historic center, this last phase can be condensed and sum-
marized into the program ‘Di nuovo in centroʼ, which started with a decision of 
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December 2011 (Evangelisti, 2012). We can literally translate the title of the pro-
gram ‘into the city center againʼ, but also interpret it as ‘back to the city centerʼ, 
i.e., a return to the historic center and its own firm, reassuring and powerful ef-
fectiveness and implicit potential in a time of crisis. It is a coordinated program
of integrated actions, interventions and management measures that invest in a set
of urban policies and issues organized as follows: accessibility; public transport,
car sharing and electric vehicles; parking; redevelopment of public spaces; regu-
lations for using public spaces; promotion; waste collection; public consultation
and participation (Comune di Bologna, 2014). The key question is the quality of
open public space and the management and regulation of the practices in the use
of spaces to find new agreements such as a new progressive social pact able to
promote the habitability of the historic center for the widest spectrum of users.

As the subtitle of the program reveals (‘a program for a pedestrian friendly 
Bologna city centreʼ), the on-foot way of using the urban space is targeted. It is 
a walkability approach oriented to expanding the use of spaces in all their poten-
tial according to a habitability perspective: ‘If the primary aim is to rediscover 
walking, seen as a natural condition, necessary for living well and moving around 
the city, the measures to achieve this are manyʼ (Comune di Bologna, 2014, 
p. 21). I can mention here just few main operations: the new rules for terraces
(Regulations for the occupation of public land for open spaces attached to drink
and food supply establishments); the Regulations of arcades, for the efficient
maintenance and management of the 40 kilometers of arcade trails that make
Bologna a unique city; and, above all, within the program of measures undertak-
en for a new ‘walkabilityʼ of the center of Bologna, the so-called ‘T-Daysʼ, that
during the weekend (since May 2012) transform the main axis of the city center
– the Ugo Bassi, Rizzoli and Indipendenza streets, in the shape of a ‘Tʼ – in
a completely pedestrianized zone: ‘on weekends, the T is only open to pedestri-
ans and cyclists, using the city centre for shopping and leisure time. Thanks to
this configuration, during the weekend the heart of the city becomes an enormous
space of over 20,000 square metres that is fully reserved for pedestrians and cy-
clistsʼ (Comune di Bologna, 2014, p. 23).

6. CONCLUSIONS: ‘HISTORIC CITYʼ AND ‘HISTORIC URBAN
LANDSCAPEʼ AS NEW FRAMEWORK CONCEPTS FOR HERITAGE- 
ORIENTED URBAN PLANS AND POLICIES

As a first conclusive remark about the two cases discussed here, one should con-
sider that the results of the plans and policies implemented in Genoa and Bologna 
are not definitive solutions of recognized problems. Rather, they are a dynamic 
evolution that explores the possibilities and potentials of the inherited city, and 
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also generate new planning issues to be faced by urban policies. In this sense, as 
highlighted in the final part of the third section of this paper, the case of Genoa is 
emblematic, with new conflicts and possible crisis factors to address, determined 
by new trends. The two cases are extremely different: the condition of the his-
toric centre of Genoa before the recent regeneration process was critical, while 
the historic centre of Bologna has always been vital and strong – and somehow 
hyper-estimated by an affection for the inner city in the widespread imagination 
– but crossed by constant tensions among different urban populations and differ-
ent functions and activities in a competitive struggle for its use.

However, both these planning experiences reveal their common aim not just in 
providing the inherited city with a cultural value to be preserved but a salient role 
in the overall planning strategy and organization of the city. In both these cases, 
the role reserved for the ‘inherited cityʼ within the city of today is not sectoral nor 
is it confined to a restricted urban area. On the contrary, it has an open and expan-
sive potential for the whole city as a complex ʼurbanity infrastructureʼ for a rich 
and full liveability (Bonfantini, 2013).

This planning attitude finds its methodological framework in the aforemen-
tioned concept of ‘historic cityʼ as achieved in the Italian planning debate of 
the 1990s and explicitly tested in the last general Plan of Rome (see Gasparrini, 
2001), drafted in the second half of the 1990s and adopted by the Municipality in 
2003 (‘From the Historic Centre to the Historic Cityʼ is the programmatic title of 
one of its cartographic tables). 

The expression ‘historic cityʼ in those debates and plans is not used according 
to its common and generic meaning as a city rooted and shaped more or less deep-
ly in the past, characterized by historic features, and a palimpsest of a stratified 
material consistency, but rather in a technical and specific sense. In short, that con-
cept was elaborated to overcome the limits of the former idea of ‘historic centreʼ, 
and of the urban plans shaped by this notion. While the historic centre is an urban 
‘islandʼ, the historic city is a more complex and articulated concept that selects 
a wider variety of objects that are worthy of attention, and that are quality depos-
itories in the historic layering of settled territory. And it is clear that this selection 
comes about through a critical exercise that interrogates the value, the sense and 
the role of the pre-existing areas and elements of the contemporary city. 

The historic city is configured, then, not as the perimeter of an urban part ‘on-
tologicallyʼ different from the rest of the urban area, but as the result of a tentative 
and interpretative operation that identifies one of the main structuring elements of 
the city. ‘Moving from the historic centre to the historic city ... has meant over-
coming a defensive and crystallizing concept in order to develop a greater and 
necessary attention to the development potential of a qualitative heritage that has 
only now been seen and appreciated not only in its systemic essence, and to be 
recognised in its territorial pervasiveness, but also to be selectively detected in the 
discontinuity and potential for integrationʼ (Manieri Elia, 2001, p. 114). 
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In this sense, as already underlined in the opening of this paper, it is possible to 
recognize a convergence between this Italian planning trajectory and the concept 
of historic city, and the recent UNESCO Recommendation of 2011 for the concept 
of ‘historic urban landscapeʼ towards ‘a much more flexible, open-ended and peo-
ple-driven approach to conservationʼ (Bandarin, 2015, p. 14). 

If the Italian historic city framework encounters and matches the historic ur-
ban landscape concept, in their dynamic tension and attitude in ‘reconnecting the 
cityʼ (Bandarin and van Oers, 2015), in the new epiphany of urban heritage, the 
current risk with which to contend continues to be the enucleation and insulation 
of the historic city because ‘today, many historic places that have maintained their 
architectural appearance are turned into empty shells, tourist supermarkets and 
theme parksʼ (Bandarin, 2015, p. 14). 
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within Brussels. Reporting data provided by the National Bank of Belgium on the deposit of high 
denomination banknotes across bank branches in the 19 municipalities of the Brussels-Capital 
Region, the finding is that the shadow economy is concentrated in wealthier populations and not 
in deprived or immigrant communities. The outcome is a call to transcend the association of the 
shadow economy with marginalized groups and the wider adoption of this indirect method when 
measuring spatial variations in the shadow economy. 
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1. INTRODUCTION

Is the shadow economy concentrated in marginalized areas and populations, 
such as in immigrant populations, and as a result, reduces the spatial disparities
produced by the formal economy? Or is it concentrated in more affluent
populations and, as a consequence, reinforces the disparities produced by 
the formal economy? This paper seeks answers to these questions. For many 
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MANAGING ‘ORDINARY HERITAGEʼ IN POLAND: 
ŁÓDŹ AND ITS POST-INDUSTRIAL LEGACY

Abstract: It could be argued that cultural heritage in Poland, like in other post-socialist countries, is 
losing its importance due to modernisation, and that its preservation is in conflict with new invest-
ment. The situation is caused by several factors. Firstly, free use of private property is often more 
valued than the care for historical landscapes, which could be attributed to the consequences of the 
economic crisis. Secondly, there are legal shortcomings in spatial planning and heritage conserva-
tion systems. Thirdly, cooperation among politicians, urban planners and heritage protection officers 
is not efficient.

Since the transition period of the 1990s, historic relics have been exposed to multiple threats. 
The following case study of Łódź illustrates the general need for a change of approach towards 
cultural legacy management, especially in reference to more common heritage elements which are 
not under hard protection.
Key words: cultural heritage, post-industrial legacy, Łódź

1. INTRODUCTION

In 2004 the ‘European Landscape Conventionʼ (2000), which aimed at the multi-
faceted management of cultural landscape, was ratified in Poland. This event was 
a part of a much wider process of the growing awareness of the influence that land
development quality and cultural legacy have on our lives. It has been noticed 
and discussed by Polish academics and practitioners − anthropologists, architects, 
ethnographers, conservators, geographers, planners and sociologists who deal with 
culture and land management (Murzyn-Kupisz and Purchla, 2007; Ossowicz and 
Zipser, 2008, etc.). The idea that cultural heritage could be included in the process 
of improving the quality of life and transformed into a stimulus for socio-economic 
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development is becoming very popular (Murzyn-Kupisz, 2013). On the one hand 
it is strongly determined by external factors which are common for other countries, 
i.e. economic factors (Salah El-Dien Ouf, 2008; Schlanger and Aitchison, 2010),
switching over to sustainability (Loulanski and Loulanski, 2011; Rudnicka, 2010)
or European and global integration processes (van Gorp and Renes, 2007; Chiu
et al., 2011). On the other hand, however, it depends strongly on national cultural
specificity. Outstanding sites are universally appreciated, which is disadvantageous
for the less prominent legacy. Another problem is that for many ordinary citizens
the quality of tangible heritage surrounding them is under-prioritised. Monuments
are perceived as icons that are disconnected from the surrounding space.

The objective of this article is to present and discuss the evolution of approach-
es towards cultural heritage in Poland since the middle of the 20th century, as well 
as to assess how the changes in the spatial planning system and the system of her-
itage protection respond to this evolution, especially in reference to more common 
and therefore less appreciated elements of legacy − the ‘ordinary heritageʼ. 

The term ‘heritage of the ordinaryʼ or ‘ordinary heritageʼ was used by Dallen 
(2014) to address objects and places created by ‘ordinary people of the societyʼ 
− schools, barns, fences, jails, industrial sites, etc. The term corresponds with
French ‘everyday’s heritageʼ – ‘le patrimoine du quotidienʼ (Geppert and Loren-
zi, 2013), which means heritage available every day and generally considered
not valuable enough to deserve protection, being ‘the background for our livesʼ
(Kupidura, 2013). After many decades of undervaluing ordinary heritage in Po-
land, the process of rediscovering its values has recently begun. However, it de-
velops gradually rather than in a revolutionary way.

The underestimation of ordinary, non-exclusive and unlucrative elements of 
heritage is attributed to three main factors. First of all, there is the discriminatory 
policy, for which people in positions of power are responsible. The attitude to-
ward heritage depends therefore on the number of people for whom it is relevant, 
the current political situation and dominant ideology, such as being uncomforta-
ble with some elements of history. Secondly, such heritage, despite being present 
more or less everywhere, is particularly common in less developed countries, in 
which financial possibilities for cultural legacy preservation are limited. Huge 
heritage resources and insufficient public funds eventually lead to a clearly selec-
tive conservation policy. The third factor causing disregard for some elements of 
cultural heritage is their age. It is suggested that ordinary heritage should make 
room for more modern and ‘gracefulʼ objects that would stimulate further devel-
opment (Dallen, 2014). 

Poland, in which all the mentioned factors have been at play, is a perfect arena 
for analysing how ordinary heritage is managed in time of growing social aware-
ness, but also in time of permanent economic uncertainty. The general considera-
tions in this field are exemplified by a case study of Łódź. For this city, post-indus-
trial legacy has become a distinguishing mark at the supranational level, however, 
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at the same time it remains one of the biggest and still unsolved problems for 
municipal authorities, conservators and urban planners. 

The paper presents the results of field inventories, as well as a review of legal 
acts, scientific literature and press reports related to past and contemporary herit-
age management. Issues tackled in the article were also discussed with the incum-
bent heritage conservator for Łódź region. The interview with the conservator was 
held in January 2015.

2. CULTURAL HERITAGE AND ITS UNSTABLE PLACE
IN THE PLANNING SYSTEM

In Poland, cultural legacy has been shaped by a variety of social, political and 
economic processes that occurred throughout the country’s turbulent history. The 
most significant changes in this area have been observed since the beginning of the 
last century. Firstly, severe war damages considerably reduced heritage resources. 
Then, a period of centrally planned economy modified the general attitude toward 
cultural legacy. At that time many historic objects were extensively used and often 
severely underinvested. This period was followed by socio-economic transition 
which began in 1989 and ended, at least symbolically, in 2004 along with Poland’s 
accession to the European Union. Since the 1990s, when a period of economic 
uncertainty began, heritage is permanently threatened because of the pursuit of 
economic development.

2.1. The Evolving Perception of Cultural Heritage

After the Second World War, dealing with cultural heritage was generally reduced 
to its preservation. It focused mainly on tangible legacy – historic monuments 
– and depended basically on legal and financial instruments (Hełpa-Liszkows-
ka, 2013). During that period, the majority of valuable objects remained nation-
al property, which – in practice – often meant nobodyʼs property. The state was
supposed to finance and maintain it. Centrally planned policy was implemented
by conservators, who played an active role in heritage preservation (Böhm et al.,
2008; Murzyn-Kupisz, 2009).

Since Poland entered free market economy, the approach to cultural heritage has 
evolved considerably. Now it no longer aims at preserving selected historic monu-
ments, as legacy is perceived as ‘the way previous generations lived, [...] a history 
of places and people that lived in those placesʼ (Hełpa-Liszkowska, 2013, p. 8), ‘not 
only tangible objects, but also our memory and identityʼ (Purchla, 2007, p. 44). 
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Today the meaning of heritage is no longer reduced to material objects that 
document the past and should serve us and the future generations in an unchanged 
condition. Contemporary heritage management is supposed to add new values. 
Like in other European countries, the gravity point is currently moving from pre-
serving to adapting historic facilities, which means that it is emphasised that they 
are parts of contemporary landscapes (Szmygin, 2007; Böhm et al., 2008).

Nowadays, apart from focusing on tangible and intangible heritage, the culture 
of land management is also perceived as a crucial element of Polish legacy. This 
approach is developing rather slowly, as there is still little awareness of the fact 
that culture and heritage are the key determinants of sustainable development, lo-
cal identity and local democracy (Ratajski, 2011). It is also emphasized that with-
out sufficient support of planning culture, assigning wide competences to heritage 
conservation may result in the reduction of institutional activity to safeguarding 
selected objects, criticising modern architectural solutions and eventually to eco-
nomic stagnation. This lack of trust in new visions of adaptation seems to be the 
reaction against the unfavourable attitude toward traditional urban structures of 
the socialist reality (Billert, 2006).

2.2. Stakeholders and Legal Frames

Although the general approach towards cultural heritage has evidently changed 
since the end of the socialist period, it does not mean that heritage management 
keeps up with this change. One of the reasons for this situation is that adjusting 
the system of heritage protection to the new socio-economic reality has not been 
planned well and is not compatible with economic transformation and systemic 
reforms. As a result, there is an inclination to overestimate economy to the disad-
vantage of spatial, cultural and environmental issues (Korzeń, 2006). 

In contemporary Poland cultural heritage issues are tackled by the General 
Monument Conservator who acts on behalf of the Ministry of Culture and Nation-
al Heritage. The lower level of management includes regional conservators who 
are supervised by the governors. Conservators and their offices implement protec-
tion programmes for monuments, document the state of heritage, prepare audits, 
supervise conservation and construction works on monuments, provide opinions 
regarding municipal planning documents, and popularise knowledge about cul-
tural heritage. 

Since the turn of the 20th century cultural landscape in Poland has been strong-
ly affected by the reform of territorial government. The reform re-assigned sub-
stantial competences and wide autonomy in decision-making to local authorities. 
Apart from obligations in the field of land management that the legislator imposed 
on them, each governor may additionally entrust local authorities with some of 
his tasks regarding heritage. This happens on the basis of bilateral agreements. 
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As a result, the position of municipal conservator is designed to support regional 
conservators in their activities.

Public administration, planners and property owners are obliged to take into 
consideration the provisions of two basic laws – the ‘Act on Protection and Cus-
tody of Monumentsʼ (2003) and the ‘Act on Spatial Planning and Developmentʼ 
(2003). According to the first document, exceptionally important objects or areas 
might be granted the title of monument of history, which determines its possible 
application for the UNESCO list of World Heritage Sites. However, such objects 
have to be included in the register of monuments first. The register is kept by re-
gional conservator to ensure hard protection and it is applied mainly to tangible 
legacy. The register is supplemented by regional and municipal lists of monu-
ments that are supervised by the conservator. They contain vital information about 
a wider range of historic objects. Such records do not impose hard protection, but 
they may enable some monuments to be added to the register in the future.

Apart from the register and listing of monuments, cultural parks are important 
elements in the cultural legacy preservation system. This tool is attributed to local 
authorities, but so far it has been used rather reluctantly. According to the data 
published by the National Heritage Board of Poland in November 2014, there 
were 26 such objects in the country. Cultural parks vary as far as their area is con-
cerned, ranging from several to a few thousand hectares. To establish such a form, 
protection plan as well as local land development plan have to be passed. Those 
tasks require assigning additional budgetary funds, which seems to be a crucial 
dispiriting factor for the authorities.

The condition of heritage relies heavily on planners − their knowledge, skills and 
attitude − as well as on the possibilities and limitations that the Polish spatial plan-
ning system gives them. They should provide sufficient protection for the facilities 
included in the register of monuments and the municipal record of monuments. They 
do so upon elaborating statutory planning documents, deciding the location of pub-
lic investments, and issuing building permits. In the statutory planning documents, 
which are key instruments in the whole planning system, zones of exceptional herit-
age protection are delimited, along with detailed obligations and prohibitions. 

The three-tier spatial planning system in Poland consists of three levels – na-
tional, regional, and local. They ought to complement one another, forming to-
gether a complex land management system. The first two tiers aim to specify the 
guidelines for spatial development patterns as well as to secure implementation 
of national and regional sectoral policies. Crucial planning documents are passed 
locally and therefore are the most detailed. Those are: ‘the study of determinants 
and directions of land developmentʼ and ‘the local land development planʼ. The 
first one is obligatory, covers the whole municipality, but it is not an act of law. Its 
provisions are binding for ‘the local land development planʼ. The latter document 
is voluntary, may cover only a small piece of municipal territory, and is considered 
an act of local law. 
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Although local planning is vital for assuring proper management of cultural 
heritage, land development plans in Poland are not sufficient at the moment. In 
2013, only 8,950,984 hectares (28.6% of the total country area) were accounted 
for in the plans, while 2,411,772 hectares were still under consideration (Local 
Data Bank). However, it is not only the question of numbers. It is the structure 
of coverage that matters more. Some municipalities, usually rural ones in the 
eastern part of the country, are completely covered by land development plans, 
whereas others, often those with more intensive land use, have only fragmen-
tary coverage. Lack of valid plans is crucial, because in case of their absence, 
building permits are issued on the basis of discretionary ad hoc and therefore 
defective procedures. 

Another issue concerning the condition of Polish cultural landscape is plan-
nersʼ awareness of the far-reaching consequences their decisions have on the 
cultural landscape, their knowledge of the custody rules as well as the speci-
ficity of local heritage dealt with in local development plan. Reducing detailed 
analyses to vague planning inventories in order to cut the cost and time neces-
sary for elaborating a planning document is seen as a serious shortcoming. In or-
der to prevent individual interpretations, judgements or discretionary decisions, 
provisions in planning documents ought to be formulated more explicitly. On 
the other hand, planners criticise conservators for not articulating clearly their 
requests at the initial stage of elaborating planning documents (Welc-Jędrzejew-
ska, 2008). To make the situation even more complicated, conservation officers 
complain, too. In their opinion the time provided by the legislator for giving 
opinions about provisions in planning documents is too short to make them 
sufficiently thorough.

2.3. Pressure in the Transition Period and at the Present Time

At the beginning of the 1990s, a transition period between socialist and free market 
economy began in Poland. It was a time of decentralisation of public administra-
tion and restoring local governments. Revolutionary changes affected the recog-
nition of private property as well. Private owners regained considerable freedom 
in their decision making. Furthermore, numerous claims for previously illegally 
appropriated possessions were enforced. This was accompanied by a reform of 
the spatial planning system. The ‘Act on Spatial Planning…ʼ (2003) imposed the 
expiration of municipal general land development plans and at the same time it 
did not oblige authorities to prepare new ones. The fact that only previous land 
development plans had the power to protect facilities included in the municipal 
record of monuments became a serious problem. After their expiration a curious 
race began, in which conservators tried to add endangered facilities to the register 
of monuments before the investors managed to demolish them. Losses due to the 
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expiration of general land development plans as well as the protracting adminis-
tration procedures occurred more or less everywhere in the country. 

As the cultural legacy protection system was becoming increasingly inefficient, 
regional conservation officers were assigned in 2003 the task of verifying the state 
of heritage facilities included in the register of monuments. This was supposed 
to reveal the amount and the structure of monuments according to their technical 
state and ownership form. The results of the project were rather disappointing. 
First of all, it turned out that reports from different regions were to a large extent 
incomparable, incomplete and there were some mistakes in calculations. Second-
ly, it was revealed that the state of Polish heritage was even worse than it had been 
expected, especially in the case of post-industrial monuments, wooden facilities, 
housing estates and properties that had previously been used by the State Agri-
cultural Farms. Almost all curators indicated that the expiration of general land 
development plans considerably contributed to the decay of monuments. What 
is more, the reform unintentionally enabled introduction of estates that were not 
integrated with the historic development as well as undesired modernisation or 
demolition of valuable objects. Some of those problems were attributed to the un-
favourable economic situation, lack of proper supervision over cultural heritage as 
well as insufficient enforcement of law. On the other hand, conservators observed 
a growing awareness of property owners, who were more willing and capable of 
proper application of institutional guidelines, and local authorities, who began to 
notice the potential of cultural heritage for future development of their municipal-
ities (Report..., 2004). 

The massive demolition of ordinary heritage was eventually blocked by the 
amendment to the ‘The Act on Protection…ʼ (2003) which was passed in 2010. 
According to the amendment, in order to reduce the negative effects of the insuf-
ficient land development plan coverage, conservation bodies gained the power to 
provide opinions on decisions on the location of public investments, permits for 
road investments, as well as decisions on terms of construction and land manage-
ment (Mikciuk, 2010). Legislative improvements were overlapped by the side 
effects of the global economic crisis. As a result, destruction of less prominent 
post-industrial heritage reached its climax around 2008 and 2009 and from that 
time on the situation has calmed down.

3. POST-INDUSTRIAL LEGACY OF ŁÓDŹ

To illustrate the threats to the heritage of the ordinary, Łódź was chosen as an 
example. It is the third biggest city in Poland, located in its centre. Although it 
formally became a town already in 1423, it long remained just a minor settlement 
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of farmers, tradesmen and craftsmen. In the middle of the 15th century it was 
inhabited only by 100 people. This number changed gradually during the next 
50 years to 1,000. Due to the massive textile industrialisation, urban population 
increased over 623 times between 1820 and 1914, which was extraordinary even 
in comparison to British cities. At the same time territorial expansion of the city 
was strictly limited. This resulted in astonishing intensification of urban land use 
within the contemporary town centre (Kobojek and Pielesiak, 2013). Residential 
facilities – tenement houses, villas and palaces – were located right next to old 
factories (fig. 1), which now occupy about 20% of the downtown area (Szygen-
dowski, 2006). 

Both world wars caused serious population losses and material devastation 
in Łódź. The latter was not, however, as severe as in other Polish cities. During 
the period of a centrally planned economy, despite the significant wear and tear 
of industrial fixed assets, textile production in the city was resumed on a massive 
scale, which happened without sufficient modernisation of 19th century buildings 
and infrastructure. The fall of the socialist economy brought new problems for the 
industrial heritage in Łódź, on a completely unexpected scale.

Fig. 1. Industrial areas in Łódź at the beginning of the 20th century and chosen contemporary 
developments

Source: elaboration based on ‘Atlas Miasta Łodzi. Suplementʼ 2, 2012, chart no. LXIII
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3.1. Socio-Economic Transition and Its Impact 

The transition from the centrally planned economy to market economy brought se-
rious economic and social problems to the city. Having no economic reasons for 
further existence, large socialist enterprises closed down. Factories were deserted 
and the city faced enormous structural unemployment. The government focused on 
more strategic economic sectors, mostly on the collapsing mining in Silesia, so not 
much was done for Łódź. In this situation local authorities tried to fight the recession 
on their own. Attracting foreign investors seemed the best solution in that problem-
atic situation, but this idea also triggered a discussion whether the authorities should 
let the enterprises implement their own ways of managing post-industrial heritage 
without too many formal requirements. This would make it easier to keep them 
operating in Łódź. The authorities could negotiate harder and require more, but they 
were at risk of losses for both the economic sector and the urban community.

Faced with economic crisis, growing unemployment and massive abandon-
ment of industrial plots, local authorities implemented a policy of restraining spa-
tial expansion of the city. It was aimed at re-use of inner-city brownfields instead 
of outside greenfield investments. This is why, for instance, a special economic 
zone was located in the centre of Łódź, embracing a part of ‘Księży Młynʼ − one 
of the cityʼs most precious post-industrial complexes. 

As it was a time of spatial planning reform, general land development plans 
expired. New plans were elaborated, which was very time consuming and costly. 
This resulted in their unsatisfactory territorial coverage. According to the Central 
Statistical Office, in 2009, which was 6 years after the reform of spatial planning 
was introduced, only 4.6% of Łódź was covered by valid land development plans. 
By 2013 this number had reached 6.2% (1824 hectares), but the demand indicat-
ed in the municipal study of conditions and directions of land development is 16 
times greater. 

At the beginning of the transition period, every now and then social organisa-
tions and media informed about demolition of yet another relic of the past, which 
sometimes happened despite its formal protection. This referred particularly to 
post-industrial facilities as they were located on spacious plots in the central part 
of the city, offering a high land rent. Factory buildings, manufacturersʼ villas and 
even a tram depot were demolished without previous consultation with the region-
al curatorʼs office. Additionally, in some of those cases investors managed to ob-
tain decisions from the municipal office, which allowed them to demolish build-
ings despite the fact that they were listed in the municipal monuments register.

The consequences could be seen immediately – 37 factories were demolished 
in Łódź between 2004 and 2009. More than a third of them had previously been 
protected by the monuments register (Szygendowski, 2006). This destruction was 
eventually blocked in 2010 by the implementation of the amendment to the ‘Act 
on the Protection...ʼ (2003).
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3.2. Heritage Adaptation – Success or Failure?

Various post-industrial buildings have been put to new uses in Łódź, among 
which there have been some noteworthy initiatives, for which higher education 
institutions were responsible. Both the University of Łódź and the Technical 
University of Łódź have adapted numerous old villas and factory buildings for 
scientific, teaching and administrative purposes. The main credit for that pro-
cess goes to the latter institution, as its campus has been located in a district with 
many buildings that had previously been deserted by industry. 

In spite of such changes in the historic landscape, many precious facilities 
still remain unused, which effectively contributes to their destruction. Such 
buildings are usually unprotected, so their fixtures and architectural details are 
systematically stolen. Sometimes such acts are believed to cause fires, which 
damages factories (Szygendowski and Walczak, 2009). From time to time 
property owners are brought before the court of justice, none of them, howev-
er, have been found guilty. The blame for causing fires is attributed to accidents 
or unidentified scrap metal collectors. It is difficult to convict anyone, also due 
to insufficient or too general conservatorʼs documentation, as well as due to 
the quality of executive regulations, in which the meaning of ‘securingʼ the 
monument (the ownerʼs responsibility) has not been precisely defined (Chle-
bowski, 2003).

Among the most controversial examples of post-industrial areas reuse is 
‘Księży Młynʼ, which is a remnant of Karol Scheibler’s textile empire. The con-
temporary functional structure, architectural form and technical infrastructure in 
this area are highly diverse and inconsistent. Over time, some of the buildings 
fell into disrepair, which was most visible in the case of abandoned buildings 
and underinvested residential facilities. At the same time entrepreneurs located 
new constructions among the historic development within the special economic 
zone. As a result, some of the new facilities are poorly integrated with the sur-
rounding landscape as far as their architectural form is concerned (fig. 2). There 
also is strong contrast between the technical condition of buildings, e.g. between 
the housing unit for Schreiber’s workers and the neighbouring spinning mill, in 
which luxurious loft apartments have been arranged. 

Another problem was leaving this area to entrepreneurs. As a consequence, 
not enough public space was secured, which was the result of investorsʼ lobby-
ing. At the time of economic uncertainty, local authorities repeatedly changed 
the provisions in local spatial development plans according to the investorsʼ 
requirements (Drzazga, 2006). Moreover, in Księży Młyn there were also cases 
of demolishing buildings despite their hard protection. 
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Fig. 2. Good and bad practices of fitting new investment into post-industrial areas in Łódź Special 
Economic Zone – Textorial Park (A) and Dakri Ltd. (B).

Source: I. Pielesiak 2013
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The threats to Scheiblerʼs legacy and the future existence of the whole com-
plex have been the subject of discussion among planners, local community, mu-
nicipal authorities and scientists for many years. There appeared, for instance, 
a controversial concept which assumed maintaining residential functions in for-
mer workersʼ houses which would practically mean transforming the eastern part 
of Księży Młyn into a gated community. Eventually, a general renewal of this 
area and transforming it partly into culture and art zone were agreed upon. Local 
authorities have initiated gradual modernisation of the residential facilities, which 
considerably improves the living standards and the aesthetics of this area.

In the opinion of NGOs members, who were actively involved in the discus-
sion about the future of Księży Młyn, this complex should be included in the 
World Heritage List. First, however, the problem of shortcomings in the field of 
spatial planning has to be solved. At the moment only the area administered by the 
special economic zone is covered by a valid plan. For other areas such a document 
is still under preparation. Furthermore, there is a question whether the interference 
in the land development carried out up to now (e.g. loft apartments in the spin-
ning mill or the general disintegration of the complex) will meet the UNESCO’s 
requirements of integrity and authenticity. 

One way or another, the renewal of Księży Młyn will take quite a different 
form from the flagship project of converting Israel Poznańskiʼs monumental tex-
tile factory into a shopping and entertainment centre, ‘Manufakturaʼ. This huge 
complex covering about 27 hectares in the city centre contains a four-star hotel, 
a huge cinema, a theatre, an art gallery, numerous restaurants and shops, a spa-
cious market square, and a vast parking area. This project has many supporters, 
who point out that if it had not been conducted, the abandoned factory buildings 
would have fallen into ruin. In their opinion ‘Manufakturaʼ is now one of the 
most easily recognised landmarks of the city. It has also become an important 
element of urban public space. Its market place is exceptional, because despite 
the commercial character, it is accessible for everyone even at night – the area 
has not been fenced off. The whole project has undoubtedly contributed to the 
economic revival of this part of downtown area and the image of the city has − in 
public opinion – been improved. The visible evidence for this phenomenon is an 
increased number of people visiting the neighbouring Old Town Park, which sev-
eral years ago was a place of ill repute.

On the other hand, as regards public opinion on the regeneration of Poznańskiʼs 
complex, the demolition of a number of historic buildings is strongly criticised. 
The controversial design and size of the new facilities, as well as their inadequate 
fitting in the post-industrial landscape are seen as a shortcoming, too (Szygen-
dowski, 2006). In addition, the authorities were accused of too much submissive-
ness to the investorʼs demands. That resulted from the fact that the private investor 
began the renewal process, whereas usually it is local authorities who initiate such 
activities and plan them thoroughly in advance. ‘Manufakturaʼ has became an iso-
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lated island of commerce, clearly separated from its surroundings struggling with 
social and economic problems. Surprisingly, not even the neighbouring factory 
workersʼ houses were included in the renewal process (Drzazga, 2006). Eventual-
ly, this problem has been addressed and the workersʼ houses will undergo general 
modernisation.

Another objection to ‘Manufakturaʼ concerns the structure of economic activ-
ities in the complex and its relation to the nearby Piotrkowska Street. The street 
used to be the most distinctive place in the city, famous for its exclusive boutiques, 
pubs and restaurants. It is believed that ‘Manufakturaʼ systematically drains Pi-
otrkowska Street, although it should be considered a crucial part of the post-indus-
trial legacy of the city. Designed for the weavers of linen and cotton, Piotrkowska 
Street became the main structural connector between the oldest and the most dy-
namically developing industrial parts of the city. For a long time it performed the 
role of an enormous market square because planners of the rapidly growing city 
found no other location suitable for a large central place. The Old Town market 
square, which is located north of the street, was rebuilt in the period of the central-
ly planned economy and soon became deserted. In Łódź there are no wide boule-
vards along a river, because there is no big river. There are no medieval military 
objects or Renaissance palaces, either. Due to the lack of such characteristic sites, 
Piotrkowska Street remained a lively public space for many years. 

In the transition period, more and more prestigious economic activities moved 
away from Piotrkowska Street and were replaced by shops for less wealthy cus-
tomers. This happened even despite the strong support of urban planners, archi-
tects, artists and entrepreneurs, who cooperate to sustain the extraordinary char-
acter of this place. It is true that many restaurant and shop owners actually chose 
‘Manufakturaʼ instead of Piotrkowska Street, however, degradation of the street 
may also be attributed to other factors. One of them was the economic crisis of 
the 1990s and its general impact on the purchasing power of the society. Anoth-
er reason was locating in 2002 a large shopping mall only 330 meters east of  
Piotrkowska Street.

The success of ‘Manufakturaʼ encouraged other investors, who decided on 
commercial adaptation of post-industrial complexes. It seems that in this situation 
the textile legacy is likely to be preserved only fragmentarily. A few valuable 
historic complexes have already been demolished, even despite the joint efforts 
of the Conservatorʼs Office and the local community. Investorsʼ declarations that 
new buildings will contain partly preserved and partly reconstructed architectural 
elements from the destroyed factories is a dubious consolation.

There is common belief that the city embraces plenty of abandoned derelict 
factories, so demolishing a few buildings will not make any difference. In fact, 
given the number of post-industrial complexes included in the register and the 
records of historic monuments (in 2009 this was 24 and 91, respectively), Łódź is 
comparable to areas of weak industrial traditions. This, however, does not reflect 
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the true situation, but results from a very selective heritage restoration policy of 
the previous political and economic period (Szygendowski, 2006). The lack of 
detailed data about all valuable facilities (Moterski, 2011) directly leads to their 
systematic deterioration and irreversible loss. 

The process of adapting post-industrial legacy of Łódź is fairly criticised for 
its incidental character and isolation from the surrounding areas. Planners point 
out that wider projects of urban renewal, combined with a comprehensive pro-
gram aimed at improving natural conditions, would be a much better idea. This 
refers particularly to the area along two small downtown rivers − the Łódka River 
and the Jasień River, which determined the location of the 19th century factories. 
Among the arguments for general restoration of the natural environment and cul-
tural heritage in the case of both the valleys are (Sierecka-Nowakowska, 2011): 

 – blurred spatial structure of the city − strengthening the structural stitches of
both rivers would emphasize the orthogonal spatial pattern of land development 
in Łódź;

 – the need to restore urban ecological corridors to improve the conditions for
urban ventilation;

 – the need to initiate a general process of transforming urban space.
These are very true arguments, however, the crucial question is whether the

city will manage to pay for all those alterations. Łódź is still suffering from 
economic recession of the 1990s. The weak symptoms of urban recovery were 
stifled by the side effects of the recent global crisis. The city is shrinking – it 
is affected by depopulation processes (Lamprecht, 2014), growing impoverish-
ment of the citizens and ageing. Its economy barely endures the competitiveness 
of other big Polish cities. In this situation the municipal budget was mainly 
used to solve the most urgent socio-economic problems. The need for far-sighted 
management of the cultural legacy has been therefore temporarily pushed aside 
for many years. 

In this difficult situation, a new approach to the role of urban heritage and 
its relation to contemporary social and economic needs has emerged recently. 
It seems that the problem of insufficiently developed system of public spaces 
in Łódź as well as the lack of well-coordinated large scale legacy management 
might to some extent be solved by implementing the project of the New Centre 
of Łódź. This idea combines a huge reconstruction of the Łódź Fabryczna rail-
way station − located at the heart of the city, 600 meters east of Piotrkowska 
Street – with spectacular transformation of its surroundings, including the first 
thermal power plant in the city. 

In the transition period that part of the city considerably deteriorated, much of 
it was practically lifeless despite the favourable location. Now this unique post-in-
dustrial complex is being converted into a huge culture and business centre. The 
project is designed to bring the public space back to life and to renovate the ne-
glected 19th century housing estates surrounding it. However, it required some 
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sacrifice of local heritage (Cysek, 2014), such as the demolition of a 19th century 
railway station which was included in the municipal record of monuments − to 
make place for a more functional, modern construction.

In October 2014, a long awaited ‘Municipal Programme for Monuments 
Custody in Łódźʼ was passed. It is the first such document since the admin-
istrative reform of the 1990s, in which a change of attitude towards cultural 
heritage is clearly pronounced. It emphasises the necessity to abandon the old 
way of passive heritage preservation in favour of treating it as a vital stimulus 
for further development. The main objective indicated in the document is ‘the 
renewal of the Big-City Zone, which at the moment is undergoing destructive 
spatial, social and economic processesʼ (p. 5). It is supposed to be achieved 
through preserving valuable facilities, social education and promotion, as well 
as active management of the municipal cultural heritage. As this is a recent 
document, the scope and scale of effects that might occur on its basis cannot 
be observed yet.

At the beginning of 2015 another success was noted. After 5 years of local 
authoritiesʼ endeavours, a number of places were granted the title of monument of 
history. They include former Geyerʼs factory with an open-air museum of wood-
en architecture and Reymontʼs park, Poznańskiʼs palace and spinning mill with 
a monumental fence, Scheiblerʼs complex of residential and factory buildings and 
Źródliska park, urban arrangement of Piotrkowska Street, and three old ceme-
teries. They are supposed to exemplify the multicultural industrial roots of the 
city. Undoubtedly it is a great step towards successful application for inclusion of 
industrial Łódź in the list of World Heritage Sites and a chance for changing the 
attitude towards less prominent industrial heritage of the city.

4. CONCLUDING REMARKS

Problems of ordinary heritage in Łódź are both specific and typical. The city was 
severely affected by the economic crisis at the end of the 20th century. The towns 
in its hinterland grew rapidly during the 19th century industrialisation and after-
wards were strongly hit by the economic recession, too. They experienced the 
same difficulties with abandoned and decaying industrial heritage, but on a pro-
portionally smaller scale. Threats to cultural legacy, especially that of non-excep-
tional character, were to a large extent caused by the imperfect spatial planning 
system, transformation of the economic conditions and other nationwide factors 
that occur more or less everywhere in the country (Murzyn-Kupisz, 2007; Gu-
bański, 2008, etc.). The only differences may concern the type of the heritage and 
local socio-economic specificity. 
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The contemporary condition of industrial heritage in Łódź evidently reflects 
the differences in values perception. The most prominent objects are adapted. 
Less lucrative factories are temporarily transformed, abandoned or become ur-
ban fallows (Szygendowski and Walczak, 2009). Public entities, such as muse-
ums and universities, perceive post-industrial objects as a crucial element of local 
identity and cultural continuity, an anchor for a collective memory. They adapt 
old factories and make them accessible for public. Some of such adaptations are 
underinvested, depending on the current budget of the public owner, but the basis 
for further existence of such heritage is generally secured. In the case of entrepre-
neurs, economic values prevail. Providing that an investor acknowledges historic 
values of a certain site, a combined adaptation is implemented. Part of the heritage 
is properly renovated, while the rest is transformed to maximize economic profit. 
In many cases private investors just make a pretence of appreciation for the values 
of the past, preserving only tiny elements of the former built environment. The 
most extreme transformation of this kind involves a complete demolition of valu-
able objects in order to gain spacious urban plots for new investment or land spec-
ulation. There are also owners who use cultural legacy temporarily. In such a case 
neither its economic potential nor cultural values are effectively utilized. And fi-
nally, if there is no demand for a property or enough funds for renovation, urban 
fallows remain. Such management contributes to losses in the material substance 
of historic buildings, considerably increasing the cost of their future regeneration.

The prevalence of fragmentary concepts for adaptation and renewal of the19th 
century development in Łódź suggests that the city has not fully entered the phase 
of efficient heritage management. For a long time there have been deficiencies 
in effective cooperation between various stakeholders, although the conflict of 
their interests is illusory. Recently this problem seems to have been addressed 
by municipal authorities more seriously than it was up to now. Due to the fall 
of industry, apart from serious economic and social problems, authorities gained 
a unique opportunity to considerably reshape the spatial and economic structure 
of the city and therefore improve its image. Deeply thought over heritage man-
agement within the regained space, especially in the central part of the city, might 
become a major asset in its future development. There are, however, conditions to 
be fulfilled: urban legacy should be meticulously examined and evaluated by the 
conservator, the activity of different stakeholders must be coordinated and their 
objectives reconciled (local authorities, planners and institutions responsible for 
heritage conservation), proper care of public interest should be taken by local au-
thorities, and last but not least, sufficient financing must be provided.

A solution for the ordinary heritage could be wider-scale provision of cultural 
parks, combined with widespread territorial marketing. So far no cultural park has 
been established in Łódź, although this form is flexible enough to reconcile differ-
ent stakeholdersʼ objectives. Cultural parks have the power to prevent degradation 
of heritage which does not mean museification and resignation from economic 
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growth. To make it a more sustainable development factor, Polish concept of cul-
tural parks might adapt some assumptions from the American model. In the USA, 
the role of cultural park for the local community and the benefits it may bring to 
their sense of belonging, identity and social cohesion are strongly emphasized. 
Furthermore, the American approach is less bureaucratic and involves less insti-
tutional actors due to its usual bottom-up nature (Gonzàles and Vàzquez, 2014). 

Finally, education on social responsibility for cultural legacy as well as the qual-
ity of space in general are urgently required. Depreciation of cultural heritage, es-
pecially that of the ordinary, seems to be the common problem for the post-socialist 
and post-Soviet countries. In general, the 19th and 20th-century built environment is 
seen there as unworthy monument protection (Novotny et al., 2014) or even doomed 
to spatial reframing, isolation or elimination (Anheier and Isar, 2011; Balockaite, 
2012). In the discussion on the future of cultural heritage, not only in Łódź but in 
the whole country, there are opinions that preserving old development slows down 
economic growth, makes cities look old fashioned and ought to be replaced with 
modern architecture. There is indeed a need for deciding which facilities should be 
unconditionally preserved, because keeping all forms of past development would 
petrify urban evolution (Zalasińska, 2008). Planners fear that in the long term the in-
stitutional reluctance to accept the change of cultural heritage status will lead to ‘in-
fertilityʼ and irreversible degradation of older parts of cities, and, as a final result, to 
reducing the sources of capital which is necessary for further urban renewal (Billert, 
2006). However, in pursuit of modernity and new development stimuli, cities cannot 
be mindlessly rejuvenated, because that would irreversibly destroy their spirit and 
bury their chances for individuality and integrity. Besides, this approach has already 
been applied, in the period of centrally planned economy. It has left the country with 
many adverse effects its citizens still have to cope with.
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1. INTRODUCTION

Is the shadow economy concentrated in marginalized areas and populations, 
such as in immigrant populations, and as a result, reduces the spatial disparities
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the formal economy? This paper seeks answers to these questions. For many 
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Abstract. The inhabitants and local governments may treat landscape heritage resources as a cumber-
some legacy, which disrupts development, or may see its potential, which may serve as the cornerstone 
for building a sense of local identity. These issues shall be of special importance in the case of areas lo-
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areas often know nothing about the past and history of the landscape in which they have decided to live.

This article presents two approaches to landscape heritage that can be observed in the southern 
outskirts of Warsaw. It presents the landscape heritage protection and management policy in those 
areas, as well as the perception of the elements of this heritage by the local community. 
Key words: landscape heritage protection, cultural landscape

1. INTRODUCTION

The current approach to heritage ascribes to it the status of a contemporary ele-
ment that should serve contemporary purposes. Heritage is therefore something 
that is constantly being altered, adjusted and interpreted by the contemporaries 
(Smith, 2006; Graham, Howard, 2008). Heritage manifests itself through the way 
in which we use and transform landscape and how we create relationships with the
residential areas in order to add sense and meaning to it, as well as to understand 
who we are and who we would like to be. Contemporary understanding of the 
protection of landscape heritage includes not only preservation activities, but also 
sustainable management of those resources. A number of tools have been devel-
oped in many countries, accompanying the area development plans and enabling 
the local self-governments to protect landscape heritage. 
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Landscape understood as heritage will relate not only to the physical reality, 
but also to the space that is experienced by individuals and social groups. Such an 
approach is consistent with the interpretation of landscape presented in the Euro-
pean Landscape Convention (European Convention...). Landscape is understood 
as an area perceived and experienced by people, whose character is the result 
of the action and interaction of natural and/or human factors. When defined this 
way, landscape constitutes a unique spatial structure, wherein historical process-
es, symbols and cultural meanings are encoded (Kupidura, 2013). The heritage 
inscribed into the landscape is sometimes clear and easy to read. On other occa-
sions heritage is expressed through subtle means that require constant protection 
(Czepczyński, 2004; Cieślak, 2008). 

Interpreting and defining landscape heritage should be an important element 
of area management processes (Kupidura, 2013). A community discussion should 
constitute the starting point for identifying landscape heritage and lead to inter-
preting the heritage. A key issue related to the interpretation and definition of land-
scape heritage shall be to determine the historical, cultural, aesthetic, symbolic 
and natural values (Kupidura, 2013).

This article presents two approaches to landscape heritage in the suburbs in 
the south of Warsaw – in the area of Wilanowski Park Kulturowy [Wilanowski 
Cultural Park] and the suburban health resort commune of Konstancin-Jezior-
na. These areas feature high value cultural landscape elements and are subject 
to strong urbanization pressure. It presents the landscape heritage protection and 
management policy in those areas, as well as the local community’s perception of 
the elements of cultural and landscape heritage. 

2. SUBURBAN LANDSCAPE

In recent years the suburban areas have became the object of interest of repre-
sentatives of many scientific disciplines. Suburban landscapes are areas that are 
exposed to high urbanization pressure and the related inflow of a lot of new in-
habitants. 

The problem with the peri-urban landscapes seems to be a negligence of the 
past and a prevalence of short-term thinking (Palang et al., 2011). Suburban land-
scapes are usually landscape with an agricultural tradition. The expansion of urban 
development into previously agricultural areas located in suburban communes is 
on the rise. Changes in the spatial structure of areas meant for new residential 
development are usually introduced spontaneously and without a plan. New de-
velopment is introduced into spatial structures that have not been adjusted and do 
not meet the requirements resulting from the new functions. 
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New inhabitants of these areas often know nothing or want to know nothing 
about the past and history of the landscape in which they have decided to live. This 
ignorance might lead to numerous problems of a social, cultural or environmental 
nature. It is of course not necessary for old land use to impact its current use, and 
sometimes this is not even desirable (Palang et al., 2011). However, the knowl-
edge about the history of a particular landscape seems inevitable in the context of 
facilitating activities related to spatial management that get the local community 
involved in a discussion related to the interpretation and definition of heritage. 

3. RESEARCH AREA

Research was carried out in two areas (Fig. 1). The first one covers the southern 
outskirts of the left-bank part of Warsaw. These are the areas located between the 
river Vistula and Skarpa Warszawska. The edge of the elevation, the river valley 
and the Vistula create a natural landscape unit that constitutes a spatial unity. This 
is an area where numerous sacral and residential facilities were founded. In 2012 
the Wilanowski Cultural Park was established in this area. The park is an exam-
ple of a large-scale landscape composition, the center of which is the residence 
of King Jan III Sobieski and the surrounding park. Apart from this residence, the 
complex also includes branch residences: Morysin, Natolin, Ursynów, Gucin-Gaj 
and the sacral-funeral historical complexes – kościół św. Katarzyny [St. Catherine 
Church] and kościół św. Anny [St. Anna Church] with adjoining cemeteries. The 
Wilanów estate (Klucz Wilanowski) is the third most important large-area urban-
istic composition in Warsaw. The Wilanów complex along with the neighboring 
residential complexes located on Skarpa Warszawska and the protected areas of 
the Wilanówka river valley, as well as the related open areas all possess exception-
al cultural, natural and visual values. 

The second research area is related to the environmental aspect of the 
Wilanowski Cultural Park − the urban-rural commune of Konstancin-Jeziorna, 
located near Warsaw, 20 kilometers to the south from its center, in Piaseczyński 
poviat. There are more than 24.8 thousand people living in the commune (figures 
from the Central Statistical Office for 2013). Konstancin-Jeziorna was created in 
1969 through a merger of several settlement units, none of which had city rights 
before the Second World War.

Konstancin-Jeziorna is a place of exceptional features. Some water springs 
with therapeutic properties are located here and the area has a micro-climate re-
sulting from the surrounding pine forest complexes. At the beginning of the 20th 
century an exceptional summer resort was created here, followed by a health re-
sort in the years after the war and until today it remains the only such resort in the 
Mazowieckie Voivodship. 
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Fig. 1. Research area 
Source: www.geoportal.gov.pl

The location of Konstancin-Jeziorna within the borders of the Warsaw agglom-
eration, in the direct vicinity of the capital city of Warsaw, make the area of the 
commune especially attractive for settlement, which is often termed ‘the capitalʼs 
bedroomʼ. Its exquisite landscape features and the rich history of a fashionable 
pre-war summer resort near Warsaw mean that Konstancin is one of the most pres-
tigious and expensive towns near Warsaw. Konstancin is inhabited by the elites of 
the world of politics, artists, intellectuals and business people. 

This town has exceptional landscape features. In the area of the commune 
there are numerous complexes and facilities of great historical value. The most 
important of these were registered in the historical monuments registry. Areas 
subject to legal protection also include the protection zones of the health resort 
and the urbanistic and architectural zone. 

In the monument protection zone in the area of old Konstancin there are nu-
merous villas and gardens, as well as forest villa complexes, the Assumption of 
the Holy Virgin Mary church with the surrounding green area, the pressure tower 
and green areas in several plots. In the old town of Jeziorna, monument protection 
extends to the villas ‘Anielinʼ, Stara Papiernia [Old Paper Mill], the neo-gothic 
St. Joseph Church, Fabryczna settlement and a manor surounded by a park in Sko-
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limów (Czechowicz et al., 2005). Numerous landscape protection solutions are 
also applied in the area of the commune due to its high natural value. Six nature 
reserves were created here, as well as a landscape park, a protected landscape area 
and the Middle Vistula Valley Nature 2000 site. 

4. CULTURAL LANDSCAPE RESOURCES OF WILANÓW

The most important element of the Wilanowski Cultural Park area is the ba-
roque manor and garden complex, erected at the end of the 17th century for 
King Jan III Sobieski (Fig. 2). In the times of King Jan III all the most impor-
tant elements were shaped that have later become the cornerstones of the cul-
tural landscape of Wilanów − the palace, garden, park, farm and the surround-
ing fields, meadows and forest patches. A visible element of the landscape in 
the palace’s surroundings was a 400 meters long water channel located in the 
axis of the complex and directed to the West, towards Skarpa Warszawska 
(Szpanowski, 2006). The contemporary appearance of the complex is the result 

Fig. 2. Baroque manor and garden complex of Jan III Sobieski – the most important element 
of the Wilanowski Cultural Park area 

Source: phot. A. Kupidura
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of more than three hundred years of development and composition alterations. 
Subsequent owners of Wilanów expanded the Wilanów manor and enriched 
the manor and garden complex with new composition elements. At the time of 
Stanisław Kostka Potocki (beginning of the 19th century) the Wilanów estate 
included 9 farms and 19 villages, as well as branch residences in Natolin, Ur-
synów, Gucin-Gaj and Morysin. Potocki, an exceptional representative of the 
Polish Enlightenment era, politician and charity worker, the creator of the first 
Polish generally accessible museum of art, made the Wilanów manor an exem-
plary center of large landed estates. Stanisław Kostka Potocki not only altered 
his residence (mainly the park and garden) in the landscape style, but also 
undertook work in Natolin, Gucin and Morysin, creating a system of smaller 
palace and park complexes or park complexes around Wilanów, jointly shap-
ing the landscape of the Wilanów estate, which intersected several landscape 
axes and the communication routes running along them (Szpanowski, 2006; 
Kaczyńska, 2011).

By the end of the 19th century the land located to the south of Warsaw was held 
by a single owner and had a rural-suburban character. Its dominant architectural 
and land elements were the palace and the park in Wilanów and the surrounding 
complexes. The shape taken by the landscape of Wilanów was strictly dependent 
on the impact of the Wilanów set of palace and garden complexes connected with 
each other in the compositional, landscape and functional aspect. The surrounding 
areas, the farms and rural development, meadows and agricultural fields, orchards 
and forest areas, creating one ‘organismʼ functioning as a whole with the center in 
Wilanów, were ‘subjectʼ to these complexes in the compositional and functional 
aspect. At the turn of the 19th century there were 10 farms in the area of Klucz 
Wilanowski. 

After the First World War agriculture as the main form of economic activity in 
Wilanów stopped bringing profits sufficient to support the residence, which forced 
the owners to divide and sell part of their estates. The closest surroundings of the 
manor in Wilanów, i.e. the farms and fields of the estate in Wilanów were not di-
vided, therefore they maintained their agricultural character until the start of the 
Second World War. In the 1920s the Wilanów railway station was built at the fore-
ground of the residence in Wilanów, connecting Warsaw with the nearby summer 
resort in Konstancin. After the Wilanów estate was taken over by the state after the 
Second World War, it was divided into functionally and compositionally separate, 
independent complexes (Kaczyńska, 2011). Wilanów was included in the admin-
istrative borders of Warsaw. A benefit for the preservation of the most important 
elements of the historical cultural landscape of Wilanów ( mainly the Wilanów 
fields and the open view from the Wilanów palace towards Skarpa Warszawska) 
were the many years of stagnation in its urbanization and a lack of any stronger 
investment pressure in this area of Warsaw. 
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5. LANDSCAPE HERITAGE RESOURCES OF KONSTANCIN-JEZIORNA

During the Middle Ages, settlement in the area of the contemporary commune of 
Konstancin-Jeziorna developed initially in the Vistula valley. One of the oldest 
parts of todayʼs town is Jeziorna, which existed as a village as far back as the 
Middle Ages. From the second half of the 18th century the development of this 
settlement was linked to paper-making industry. 

The characteristic cultural landscape of the rural part of the commune, located 
at the banks of the Vistula river, was under the impact of the river itself and the 
relative geographical isolation of its ice-marginal valley (meander cutoffs, high 
scarp) and the Dutch-German settlements, which appeared here as early as the 
beginning of the 17th century. Those were areas where fertile soils, cambisols, 
were to be found. The characteristic elements of the landscape in this area include: 
levees and protective embankments, irrigation facilities, willows and poplars that 
were to protect the homesteads and orchards against the water pressuring during 
the thaw and flood seasons. Lanes of willows and poplars were usually placed 
perpendicular to the flow of a river or on balks, so they were also used as elements 
delimiting the estates of small farmers (Stanaszek, 2012). 

The landscape of the urban part of the commune is of a completely different 
origin and nature. The history of Konstancin-Jeziorna reaches back to the end of 
the 19th century, where at the initiative of the co-owner of the Obory estate, Witold 
count Skórzewski (Witold hr. Skórzewski), the elegant summer resort of Konstancin 
was created (initially called Konstancja) for the wealthy inhabitants of Warsaw. The 
development of the summer resort was supported by the Wilanowska railway, which 
was built in 1897 and was the first narrow gauge railway built near Warsaw. In 1900 
a passenger station was opened in Konstancin (Kasprzycki, Majewski, 2004). 

The summer resort was an example of a perfectly well planned and executed 
development. Approximately 110 ha were separated and two types of plots were 
designated there – areas that were not meant for sale were to be used by all the in-
habitants of the summer resort, whereas the other plots were intended for building 
villas. A total of 261 plots were delimited with an area of 3.3 thousand sq.m. each 
(Barbasiewicz et al., 1997; Kasprzycki, Majewski, 2004). Among the areas that 
were not meant for sale were: a forest strip running along the Sienkiewicza alley 
and the siding tracks (for which an area of 1185 sq. fathoms was reserved), all the 
roads, rivers and water bodies, two parks, a restaurant, a hotel, a railway station, 
a power plant and a water supply system. It was prohibited to build any facilities 
with purposes other than residential or guest-house, which allowed the settlement 
to retain its predominantly residential character until today. The Sienkiewicza al-
ley became the main composition axis of the complex, with a railway station 
erected at the alley from the side of Jeziorki, and a water supply system pressure 
tower erected at its closure from the south, providing water from an artesian well. 
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Konstancin was created with the participation of Towarzystwo Akcyjnego 
Urządzania Ulepszonych Miejscowości Letniczych ‘Konstancjaʼ [‘Konstancjaʼ 
Improved Summer Resort Management Company], especially founded for that 
purpose, as well as a group of experts: land surveyors, architects, engineers, con-
structors. Numerous impressive manors were built here at the turn of the 19th 
century, designed by leading Polish architects (Majewska, 2010). It was assumed 
that in the vicinity of each villa there will be ample space to house a garden, 
tennis courts or a cricket field. The new summer resort was to meet the hygiene, 
comfort and aesthetic standards promoted at that time. Regulations were drafted, 
with each plot purchaser undertaking to respect these (Barbasiewicz et al., 1997). 
Plots could not be divided, nor could parts of a plot be sold. The urban complex, 
created according to the above-mentioned recommendations, remained in a prac-
tically unaltered form until today. Having the entire complex subjected to par-
ticular rules, that were generally respected, is an important feature of the cultural 
landscape of this town.

Summer resorts of a similar character were created in the direct vicinity of 
Konstancin: Skolimów, Chylice and later on Królewska Góra (currently within 
city limits). The area in those resorts was divided into large, regular-shaped plots, 
with some of them designated for common use, and a network of streets was 
plotted. Konstancin, as well as the other towns are located in the plains, with 
small differences in heights (Barbasiewicz et al., 1997). The dry and sandy areas 
of these towns are covered by a pine forest with a small number of oaks, which, 
apart from the old urban complexes with villa development, remains one of the 
more important features of the landscape of this area. Dominant tree stands are 
aged 90–100 years. 

6. URBAN DYNAMICS IN THE RESEARCH AREAS

In 1992 the fields of Wilanów were included in a zone designated for residential 
and commercial development in the local zoning plans. Intensive urban develop-
ment is taking place in the areas that visually connect the Wilanów palace manor 
and the branch complexes (Fig. 3). We observe the process of creating the manor 
district of Warsaw, which uses the benefits of a prestigious location in the vicinity 
of the historical palace and garden complexes. A new urban landscape is created 
on the basis of the historical landscape. A new residential neighborhood, ‘Miastec-
zko Wilanówʼ, was created in the flat, extensive areas between the palace and gar-
den complex in Wilanów and Skarpa Warszawska, with multi-family residential 
development, where there are currently 10 thousand inhabitants (the final number 
of inhabitants is planned to be 60 thousand). A large shopping center is planned 
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Fig. 3. Intensive urban development in the Wilanowski Cultural Park area 
Source: phot. A. Kupidura

in close vicinity of the Wilanów manor near the road that connects Wilanów with 
suburban Konstancin. New architectural dominants are appearing (Świątynia 
Opatrzności Bożej [Temple of Divine Providence] currently under construction 
in Miasteczko Wilanów) along with a new spatial arrangement, which forces new 
compositional connections. Intensive development in this area leads to losing val-
uable cultural, natural and visual features of the historic landscape. The second re-
search area – Konstancin-Jeziorna – the town, created by merging several centers, 
is not uniform in its urban aspect and is distributed over a vast area. The historic 
complexes and single facilities in the Konstancin-Jeziorna commune, along with 
a valuable natural landscape, create the specific atmosphere of this area. In recent 
years a lot of new investments were carried out in the area of the commune, in-
cluding both single-family and multi-family development. 

Areas with a different history and character exist within the spatial structure 
of the town. Single-family residential development is pre-dominant, partially of 
the manor type, the core of which is made up of historical villas (in Konstancin, 
Skolimów, Chylice and Królewska Góra) (Fig. 4), as well as urban development 
(Jeziorna), industrial development (areas to the east from Mirkowska street, areas 
around Tysiąclecia street) and commercial and service development (the areas 
along Warszawska street, the area of Al. Wojska Polskiego street, including the 
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Fig. 4. Old villa in Konstancin
Source: phot. A. Kupidura

Fig. 5. Paper mill in Mirków 
Source: phot. A. Kupidura
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renovated ‘Stara Papierniaʼ, which is currently a commercial, service and cul-
tural center located in the buildings of an old paper mill from the first half of 
the 19th century). Housing developments composed of multi-family residential 
blocks were also created here after the war in Mirków and Grapa (the second 
one was created in the area of one of the two parks in Konstancin: Grapa park). 
An important area from the landscape point of view is the paper mill in Mirków 
(Fig. 5) (which dates back to 1730) along with the neighboring urban complex, 
the workers housing development from the turn of the 19th, which is composed 
of residential buildings, a church and a number of facilities meant for the workers 
of the mill. 

7. HERITAGE PROTECTION POLICIES

7.1. Cultural Park as a Form of Protecting Landscape Heritage 
of the Wilanów Estate (‘Klucz Wilanowskiʼ) 

The creation of the Wilanowski Cultural Park in 2012 (which was designated in 
the area of the Wilanów district and a small part of the Ursynów district; Resolu-
tion 2012) was supposed to be the answer to the intensive urbanization processes 
that threaten the features of historical cultural landscape. The local area develop-
ment plans do not provide precise rules for shaping the cultural landscape, spatial 
dominants, view relationships and the impact of the existing historic monument 
complex on the landscape of this part of the city. Most of the plans were adopted 
before the park was created. 

At the same time it needs to be noted that the exceptional cultural, landscape 
and environmental features of the ‘Klucz Wilanowskiʼ are already taken account 
of in various previously introduced forms of legal protection of the wildlife and 
cultural features of the landscape (in the park area there are: two nature reserves, 
a landscape reserve, a protected landscape area, a Nature 2000 site, 57 natural 
monuments, numerous facilities entered into the monument register, and a his-
torical monument). This, however, is not reflected in such management of the 
surroundings of the Wilanów palace and park complex that would not give rise to 
questions concerning the harmony, order and aesthetics of space. 

Cultural parks were introduced through the provisions of the Monument Pro-
tection and Care Act dated 23 July 2003, as a tool that would enable protecting 
valuable cultural landscape. A cultural park is created pursuant to a resolution of 
the commune council, after having obtained an opinion of the Voivodship Histor-
ic Preservation Officer. The purpose of creating a cultural park is to protect the 
cultural landscape and preserve the areas with exceptional landscape and mon-
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uments that are characteristic of the local construction and settlement traditions 
(Article 16 of the Monument Protection and Care Act). Prohibitions or limitations 
concerning, among others, the execution of construction works and industrial, 
agricultural, commercial or service activities may be imposed in the area of a cul-
tural park or its part; these may also pertain to posting signs, inscriptions and ad-
vertisements (Article 17 of the Monument Protection and Care Act). The rules for 
managing cultural landscape resources are set forth in an obligatory cultural park 
protection plan, the provisions of which do not have the rank of local law, however 
they constitute the guidelines for drafting local area development plans. Drafting 
a local area development plan is obligatory for the areas where a cultural park was 
created. This is an important provision, as in 2003 the duty to draft local area de-
velopment plans for the entire area of a commune/town was abolished. Currently 
it is the local self-government that decides which areas are to be covered by local 
area development plans. If no such plan has been drafted, construction permits are 
granted pursuant to administrative decisions. These solutions negatively impact 
the quality of Polish space. 

The cultural park was created at the initiative of Muzeum Pałacu Króla Jana III 
Sobieskiego [King Jan III Sobieski Palace Museum] in Wilanów and a group of 
independent experts and charity workers, supported by the Warsaw City Council 
and representatives of the Wilanów district. What was also important was to draw 
attention to the need to maintain cultural features that are rapidly eradicated along 
with the dynamic creation of new development. Unfortunately, until now the as-
sumptions of the protection plan (Plan ochrony, 2012) of the Wilanów Cultural 
Park, as adopted by the resolution of the Council of the Capital City of Warsaw 
in 2012, were not implemented by means of adopting a local development plan in 
the areas where there is no plan and by updating the provisions of existing local 
development plans. New buildings and residential areas are still being created, 
marring temporary exhibitions that do not fit the historical nature of the district. 

7.2. Managing the Landscape Heritage of Konstancin-Jeziorna

The attractive landscapes in the commune, its location near Warsaw and the pres-
tige related to living in a fashionable health resort are the reasons behind enor-
mous investment pressure in this area. Work has been going on for several years to 
update the land use conditions and directions study for the commune (a document 
that expresses the communeʼs spatial policy), prolonged due to the constant sub-
mission of applications to extend the urban zone. The duty to pass local develop-
ment plans for the entire area of a health resort commune (in force since 2011), 
which is beneficial for maintaining spatial order, as well as for the protection of 
the natural and cultural environment, caused Konstancin-Jeziorna to have more 
than 70% of its area covered by local development plans. Consequently, work is 
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going on to develop plans for the remaining areas. An important goal behind their 
creation is to protect those areas of the commune that are most valuable because 
of their natural and landscape feature against urban pressure.

Konstancin-Jeziorna is trying to make good use of the benefits resulting from 
landscape heritage in the communeʼs area. The villa districts of the town (Kon-
stancin, Królewska Góra and Skolimów) constitute some of the most valuable 
parts of the urbanized town landscape. Due to the historical values present there, 
part of the town was covered by a monument preservation area. Some of the build-
ings were also entered into the register of the Voivodship Historic Preservation 
Officer. The town is monitoring the technical conditions of the development (both 
the historical development and the development with historical features) at regu-
lar time intervals (1996, 2006). These activities make it possible to determine the 
dynamics of changes (Gajdak, 2008). 

Among other activities taken up by the commune in recent years in the scope 
of managing landscape heritage, it is necessary to mention the successful ren-
ovation of Park Zdrojowy and the activities of the Konstanciński Dom Kultury 
[Konstancin Culture Center], the seat of which is located in the renovated, his-
torical ‘Hugonówkaʼ. The activities of the culture center are related to promoting 
heritage and creating local identity. A concept of tourist routes related to the com-
muneʼs cultural and natural heritage is being prepared right now. 

8. PERCEPTION OF LANDSCAPE HERITAGE RESOURCES
BY THE LOCAL COMMUNITY

In the social understanding Wilanów is a palace and park complex, the summer 
residence of King Jan III Sobieski. The royal residence is a magnet that attracts 
new residential investments in this part of the city. It is a prestigious neighbor-
hood, which is reflected in the property price. This is also evident in the names 
of new investments and advertising slogans used by the developers, referring 
to the near vicinity of the royal residence. However the vast majority of the 
residents of the new settlements in the south of Warsaw are not aware that 
Wilanów is an example of a large-area landscape complex, which includes the 
Wilanów manor and its historical branch complexes, along with their composi-
tion and view connections with the surroundings – the vast, open spaces of the 
Vistula valley. This thesis seems to be supported by research on the perception 
of the parks’ landscape features by its inhabitants and users, which was done 
through direct interviews, showing that the awareness of the existence of the 
Wilanowski Cultural Park among the inhabitants of the Wilanów and Ursyn-
ów districts is very low (Kruz, 2014). Research was carried out in the area of 
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Miasteczko Wilanów, at the forefront of the Wilanowski Palace, as well as in 
the area of Ursynów and in the neighborhood of the complex in Natolin. A total 
of 50 people participated in the study. Out of these 23 were male and 27 were 
female. 43 persons have never heard about the creation of the Wilanowski 
Cultural Park. The group that in fact heard about the creation of the cultural 
park (7 persons) was asked a question concerning the roles to be played by the 
Wilanowski Cultural Park. The respondents indicated protecting cultural values 
and natural values, as well as introducing limits for the development of invest-
ments. Some of them believe that the purpose of creating the cultural park was 
to introduce spatial order. Then they were asked about their assessment and 
the meaning of the landscape resources of the Wilanowski Cultural Park for 
the inhabitants and users of the Park area. According to the respondents, the 
landscape in the analyzed area is valuable, and requires legal protection. Open 
questions relating to the landscape elements of the Wilanowski Cultural Park 
that would require special protection were usually answered with general state-
ments. According to the respondents such items include: vegetation, space, and 
monuments creating spatial complexes.

Konstancin-Jeziorna is characterized by a relatively high level of activity of 
the local community, both the indigenous and new inhabitants. In recent years the 
inhabitants opposed the construction of a bituminous mass plant and caused the 
dismantling of a high-rise advertisement of a McDonalds restaurant, which domi-
nated the space over the road leading into the town from the side of Warsaw. At the 
same time the inhabitants also strongly pressure the self-government to designate 
undeveloped areas for residential development. 

International academic urban workshops have been organized in the area of 
the commune for two years. As part of the workshops the students carry out social 
research by means of questionnaires. In 2014 a total of 141 people took part in 
the research. Special attention should be paid to the respondents’ awareness of the 
historical and health resort nature of Konstancin-Jeziorna. The research carried 
out concerned the shaping of the town center. A vast majority of the respondents 
supported a new town center that would fit in with the existing architectural and 
urban tissue, with vegetation areas and low buildings, relating to the old develop-
ment. According to the respondents the health resort and dominant wildlife con-
tribute to the townʼs unique character. 46% of the respondents indicated the saline 
graduation tower located in Park Zdrojowy as the townʼs symbol, 44% indicated 
Park Zdrojowy, whereas 35% believe that the town’s symbol is the renovated his-
torical complex of Stara Papiernia from the 19th century, which currently serves 
as a commercial, service and cultural center. 32% of the respondents believe that 
Konstancin does not have any facility that would symbolize the town. 1% indicat-
ed other facilities (Nowe centrum dla Konstancina-Jeziorny, 2014 − New centre 
for Konstancin-Jeziorna).
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9. DISCUSSION ON THE EFFECTS OF THE PROTECTION POLICIES

Creating the Wilanowski Cultural Park shows that the cityʼs authorities are aware 
of the enormous potential of the cultural and landscape heritage of this area, which 
are not only proof of the cityʼs history, but may also bring economic benefits. 
Landscape heritage management should be based on making the landscape clear-
er and creating bonds with the history of the place of residence of the new in-
habitants. Unfortunately the activities meant to promote the landscape features 
of Wilanowski Cultural Park and the idea of a cultural park as a form of pro-
tecting cultural landscape have not been taken up by the self-government. The 
Wilanowski Cultural Park is a form of landscape protection that has been made 
known to few apart from the officials. There are no visual information elements in 
the park are, that would inform about the existence of previous cultural landscape. 

It seems that the self-government does not know how and therefore cannot tap 
into the potential that is made available by creating a cultural park. Only fears 
related with the potential limitation of the investment possibilities in the park area 
are evident. Wilanowski Cultural Park is only a legal entity that does not meet the 
requirements set forth for this type of protection. It does not bring any positive or 
negative changes in the spatial structure of the area and the protection of cultural 
heritage. The park seems to be only an ‘entity created on paperʼ. The presence of 
the park is only a hindrance for issuing construction permits for sites where a local 
area development plan was adopted. 

A disadvantage of the cultural park as a form of protection is the lack of the 
legally binding force of the protection plan provisions, which are only a set of 
guidelines and recommendations for the local development plans. Legal regula-
tions should determine the time framework for communes to adopt local devel-
opment plans and update old plans after the resolution on creating a cultural park 
was passed. 

Due to the problems outlined above, the protective assumptions of the 
Wilanowski Cultural Park are not being implemented. Until now no management 
body was appointed for the Park. The assumption behind this type of protection is 
the complex protection of the cultural heritage of the entire area. Currently only 
separate elements of the park are subject to protection, covered by different, inde-
pendent forms of nature protection and historic preservation. 

A positive phenomenon is the fact that the town plans to draft local area devel-
opment plans covering the area and neighborhood of the Muzeum Pałacu Króla 
Jana III [Museum of the Palace of King Jan III]. 

The heritage inscribed into the landscape of Konstancin-Jeziorna is clear and 
easy to read. It is supported by the initiatives of cultural institutions operating in 
the commune area (Konstanciński Dom Kultury) and a proactive local commu-
nity. Activities taken up by the commune are focused on protective measures. 
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The biggest challenge in Konstancin-Jeziorna seems to be protecting against the 
development of the open areas still left in the commune, which have a high nat-
ural value. In neighboring communes (Piaseczno, Lesznowola) there is strong 
investment pressure and almost the entire area of those communes is designat-
ed for development. Protecting the fields, meadows and forests is important for 
maintaining the health resort nature of the town. This is not easy when faced with 
the high prices of land in this area. As is indicated by Gajdak (2008), the existing 
forms of nature protection are not enough to protect these areas from a change of 
designation. 

10. CONCLUSIONS

Valuable cultural landscapes are the environment in which contemporary inhab-
itants of cities and suburbs live. Suburban landscapes are areas that are exposed 
to high urbanization pressure and the related inflow of a lot of new inhabitants. 
The expanding Wilanów district attracts new residential investments due to the 
closeness of the historical king’s manor and the picturesque open landscape of 
the Vistula valley. The palace and park complex was the historical center and 
dominant element of the area. This relationship should also be visible in modern 
urbanization processes. The presence of the kingʼs manor should impose the 
way of thinking about how to manage the surroundings. Unfortunately it is not 
the case. 

As was mentioned in the introduction, interpreting and defining landscape her-
itage should be an important element of the area management processes. A com-
munity discussion should constitute the starting point for identifying landscape 
heritage and lead to interpreting the heritage. The local self-government should be 
the natural driving force behind such activities. In the case of Wilanów the most 
active stakeholder seems to be not the self-government, but rather the manage-
ment of Muzeum Pałacu Jana III Sobieskiego. 

In Konstancin-Jeziorna activities related to heritage management and conser-
vation, taken up by the commune, have a strong support of Konstanciński Dom 
Kultury – a cultural institution operating in the commune area and an active local 
community, currently involved in a broad discussion related to the interpretation 
and definition of cultural and natural heritage. 

In the area of the Wilanowski Cultural Park the historical landscape and the 
spatial and functional bonds that are present therein are expressed in a subtle man-
ner which requires to be made clearer and to be protected, since it is a value that is 
decisive for the cultural development of the community, as well as an element that 
allows defining the identity of the new inhabitants of the district. 
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Abstract. The aim of this paper is to map the spatial variations in the size of the shadow economy 
within Brussels. Reporting data provided by the National Bank of Belgium on the deposit of high 
denomination banknotes across bank branches in the 19 municipalities of the Brussels-Capital 
Region, the finding is that the shadow economy is concentrated in wealthier populations and not 
in deprived or immigrant communities. The outcome is a call to transcend the association of the 
shadow economy with marginalized groups and the wider adoption of this indirect method when 
measuring spatial variations in the shadow economy. 
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1. INTRODUCTION

Is the shadow economy concentrated in marginalized areas and populations, 
such as in immigrant populations, and as a result, reduces the spatial disparities
produced by the formal economy? Or is it concentrated in more affluent
populations and, as a consequence, reinforces the disparities produced by 
the formal economy? This paper seeks answers to these questions. For many 
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PLANNING PRACTICES FOR THE PROTECTION 
OF CULTURAL HERITAGE: LESSONS LEARNT  

FROM THE GREEK UNESCO SITES

Abstract. As in all countries worldwide, in Greece too, sites selected to become part of the
UNESCO’s world heritage are representative samples of the country’s monumental heritage and 
therefore constitute exemplars of planning adopted for their spatial protection. 

By the case study conducted in the Greek UNESCO sites, it was revealed that, despite the fact 
that most of the monuments are subjects of multiple zoning, little is accomplished for their spatial 
protection. This is either because zoning and planning launched by the Ministry for the Environment 
is absent or taking too long to get approved or because zoning deriving from the Ministry of Culture 
is void of spatial regulations. This means that on the one hand the Ministry for the Environment 
should proceed at a faster pace to the elaboration of Local Spatial Plans that are necessary especially 
in the case of monuments in rural settings, while on the other hand the Ministry of Culture should 
immediately proceed to the revision of Protection Zones A and B, so they fall into the guidelines of 
the new Law 3028 and they acquire spatial restrictions and regulations; a condition that can only be 
achieved with the collaboration among Spatial Planners and Archaeologists and among competent 
bodies. 
Keywords: monumental heritage, cultural landscapes, spatial planning, UNESCO sites, Greece

1. INTRODUCTION

Heritage is a changing and variant concept, tackled differently among nations and 
with the passage of time. According to the UNESCO Convention (1972), heritage 
is defined as the ‘built and natural remnants of the pastʼ. However, it is commonly 
argued lately that heritage (natural and cultural) is not strictly material, but has 
intangible elements too (Vecco, 2010). 
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Despite the fact that natural heritage has long been appreciated and considered 
in spatial planning, cultural heritage has been neglected for a very long time (Kunz - 
mann, 2004). Lately though, governments and societies increasingly recognize 
the value of cultural heritage, both as a factor of societal and community well-be-
ing (Tweed and Sutherland, 2007) and as a factor of sustainable development 
(Kunzmann, 2004; CoE, 2005). At the same time, cherishing natural and cultural 
memories from the past is considered to be a sine qua non for strengthening terri-
torial identities of cities and regions (Geppert, 2014). 

Since cultural heritage is increasingly considered to be an invaluable asset − of-
fering many opportunities and benefits to the countries and cities (Greffe, 2004) – 
more and more policies are beginning to include the cultural dimension in their con-
cepts. Indeed, cultural landscape as a concept, as well as the importance of cultural 
heritage, were both included in all latest policies of the Council of Europe (such as 
the European Landscape Convention in 2000 and the Convention on the Value of 
Cultural Heritage for Society, 2005). However, mere reference is never enough.

Cultural landscapes (either in the urban or in the rural space) are living envi-
ronments for thousands of inhabitants, tourists, entrepreneurs and farmers. There-
fore, pressures posed by their activities and the way they use the land are very 
particular and may become threatening to the landscape qualities and the cultural 
resources (Vos and Meekes, 1999; Kurz, Ruland and Zech, 2014). To the end of 
preventing further degradation of such resources and qualities, spatial planning 
can play a significant role, since it is of its nature to combine conservation and 
development at the same time.

 But, what are the spatial planning tools and techniques that serve both goals 
(conservation and development)? According to Kozlowski and Vas-Bowen (1996), 
Buffer Zone Planning (BZP) is considered to be the one to fill in the gap between 
conservation and wise management in planning. After all, lessons learnt from the 
experience in natural conservation areas confirm that buffer zone planning is an ideal 
method for implementing gradual protection in the surrounding area of a protected 
space, without hampering all types of activities and development outside its bounds. 

In this context, the present paper explores spatial planning practices launched 
in Greece for the conservation and protection of its cultural and monumental her-
itage. The paper records both the policies and measures with a spatial dimension 
implemented by the Hellenic Ministry of Culture, as well as the planning tools and 
zones launched by the Hellenic Ministry for the Environment, aiming at the spa-
tial protection of the built heritage of the country. The efficiency of these tools and 
measures is particularly tested in the case of the Greek UNESCO sites, which are 
monuments of world importance and value, and therefore constitute exemplars of 
planning practices in every country. Following this analysis, the paper ends with 
the evaluation of the Greek framework (policies and planning tools) and with crit-
ical conclusions on spatial protection guidelines for the appropriate and optimal 
protection of the built and monumental heritage. 
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2. POLICIES AND TOOLS FOR THE SPATIAL PROTECTION OF GREEK
MONUMENTAL HERITAGE

Greece is a country with a long and important history that is reflected not only in its 
numerous writings and myths, but also in its rich and magnificent monumental her-
itage spread all over the country and sometimes abroad. Indeed, according to a study 
conducted in 2010 (Beriatos et al., 2011), Greece counts more than a few thousand 
archaeological sites and another few thousand monuments of modern times.

The protection and preservation of the ancient Greek civilization and its count-
less monuments has been the concern of the Greek State since the liberation of the 
country from the Ottoman rule at the beginning of the 19th century. However, it 
was not before the beginning of the 20th century that Greece began to formulate 
clear policies and tools for the protection and conservation of its rich cultural her-
itage (monumental and intangible) (Pavlogeorgatos, 2003; Trova, 2003).

Today, policies and tools for the protection of the monumental heritage of 
Greece fall mainly under the jurisdiction of the competent Ministry of Culture, 
which is charged with the responsibility to proactively act for the protection, not 
only of the monuments found within the Greek territories, but also of the Greek 
monuments detached from Greece, or originally constructed abroad. At the same 
time, extra tools are also provided by the Ministry for the Environment, which is 
the competent Ministry for spatial planning tools and regulations for the protec-
tion of all kinds of valuable resources of the country. 

2.1. The Spatial Dimension of Legislation Launched by the Ministry of Culture

The liberation of Greece from Ottoman rule (beginning of 19th century) is consid-
ered to be the milestone for Greek antiquities to acquire adequate attention (Pavlo-
georgatos, 2003). Indeed, the first Greek Law setting specific rules for the preserva-
tion of the Greek monumental heritage was adopted in 1834. However, it was not 
until the end of the 19th century (1899) that the notion of protection was set as a sine 
qua non when dealing with the antiquities of Greece (Karybali-Tsiptsiou, 2004). 

The Law of 1899 was amended several times, until it was totally revised in 
1932. Codifying all previous legal documents, this Law 5351 of 1932 remained in 
force for seventy consecutive years and was the first to include spatial regulations 
for the protection of the antiquities in Greece (Christofilopoulos, 2002). 

Indeed, article 23 of Law 5351 prohibited any construction and intervention 
at a distance of less than 500m from an ancient monument, unless previous per-
mission was given by the Ministry of Culture. This means that in Greece it was 
realized early that optimal protection cannot be achieved if limited to the strict 
location of a monument. However, this early concern for launching a buffer zone 
of 500 m was not inspired in favor of the protection of cultural landscapes. On the 
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contrary, it was inspired in favor of the protection of underground space against 
any inappropriate construction that would result in harming the monument or its 
non-revealed parts in the proximity.

The first time that direct reference to the protection of cultural landscapes was 
made in Greece was in 1950. Following the European practice, the Hellenic Min-
istry of Culture introduced through Law 1469 the Landscapes of Outstanding 
Natural Beauty, i.e. a zone applicable to areas combining exceptional natural 
and cultural heritage of all periods of time. These zones though − as launched by 
L.1649 − were only of semantic and not of practical use, since no spatial planning
restrictions or obligations accompanied their designation.1

Today, after the amendment of the Greek Institutional Law for the Protection 
of Cultural Heritage in 2002 (Law 3028 of 2002), the new regulations with spatial 
dimension that were launched regard the following Protection Zones (applicable 
to all kinds of monuments in Greece, both of ancient and modern times):

 – Protection Zone A: Zone of Absolute Protection that usually includes the
strict location of the monument or archaeological site, in which all kinds of inter-
ventions and constructions are prohibited (with the exception of actions taken for 
the restoration and protection of the monument).

 – Protection Zone B: Buffer Zone extending to such a distance as to include
areas that interact with the monument and its surrounding landscape. According 
to the provisions of the Law, in this Zone, measures must include land-use restric-
tions and regulations, ensuring that the monument is protected from any kind of 
visual, aural and olfactory nuisance, as well as other nuisances that are provoked 
by inappropriate action and excessive construction activity.

Table 1. Codification of spatial planning tools for the protection of monumental heritage of Greece

Spatial planning tools under the jurisdiction of the Ministry of Culture

1932
1950

2002

Buffer zone of 500m radius
Landscapes of Outstanding Natural Beauty (in 2011 transferred to the Ministry for 
the Environment)
Protection Zone A and Protection Zone B

Spatial planning tools under the jurisdiction of the Ministry for the Environment

1983
1997

Zones for Building Activity Control
Local Spatial Plans (at the Municipal level)

Source: processed by the author.

1 This deficiency of Law 1469 of 1950 was finally confronted in 2011, when ‘Landscapes of Out-
standing Natural Beautyʼ were incorporated in the Institutional Law 1650 for the Environment 
(amendment of 2011, by Law 3937), becoming a concrete type of Protected Area of natural heritage 
in the country.
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2.2. Spatial Planning Tools for the Protection of Cultural Heritage 

Apart from the Ministry of Culture, responsibility for the spatial protection of 
built and monumental heritage in Greece lies also with the Ministry for the Envi-
ronment. Former Laws for Spatial Planning (of 1997 and 1999), as well as their 
reformation in 2014 (Law 4269/2014), consider both natural and cultural heritage 
as invaluable assets of the country and therefore highly prioritized in terms of pro-
tection, when planning at all levels. However, among all levels of Spatial Plans, 
those achieving better conservation of monumental heritage are the Local Spatial 
Plans (at the Municipal level) which have a more regulatory nature (compared 
to the rest that are more strategic). 

Other zones of a regulatory nature that also serve the spatial protection of mon-
umental heritage in Greece are the Zones for Building Activity Control, appli-
cable to peri-urban and rural settings only. Introduced in 1983 (by Law 1337), 
‘Zones for Building Activity Controlʼ are now considered to be obsolete planning 
tools and therefore no new designations of such zones take place. However, the 
few existing ones (about 30 in the whole country) are still the only ones to provide 
spatial regulations for several monuments that are located in rural areas, in which 
no Local Spatial Plans yet exist.2 

Finally, one should not forget that after 2011, on the responsibility of the Min-
istry for the Environment, lies the ‘Landscapes of Outstanding Natural Beautyʼ. 
As a concrete type of the Natural Protected Areas System, designation of a ‘Land-
scape of Outstanding Natural Beautyʼ should be followed by a special spatial 
plan, providing the appropriate land use and building regulations for the protec-
tion of the cultural landscape in question. 

3. MANAGEMENT AND SPATIAL PLANNING IN THE WORLD
CULTURAL HERITAGE OF GREECE

3.1. Key Information on the UNESCO Sites of Greece

The UNESCO World Heritage Convention was adopted in 1972 and came into 
force in 1975. According to the official site of UNESCO, within the scope of the 
Convention, until the year 2014, 188 world sites were listed as world natural her-
itage, 745 sites were listed as world cultural heritage and 29 as mixed (natural and 
cultural) heritage sites.

2 Local Spatial Plans at the Municipal level are progressing at a very slow pace in Greece. In fact, 
according to a study made in 2014 in the University of Thessaly (Greece), only 16% of Local Spatial 
Plans were approved and only 31% were then in progress.
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Fig. 1. The UNESCO sites of Greece
Source: processed by the author

The UNESCO World Heritage Convention was ratified by the Hellenic Par-
liament in 1982. Since then, 17 designation acts (including 21 sites in total) took 
place in Greece between 1986 and 2007.3 Among these, 19 are cultural heritage 

3 According to the official site of UNESCO, Greek Properties submitted in the Tentative List are the 
following: i) Late Medieval Bastioned Fortifications in Greece, ii) National Park of Dadia – Lefkimi 
– Soufli, iii) Ancient Lavrion, iv) Petrified Forest of Lesbos, v) Archaeological site of Ancient Messene,
vi) Minoan Palatial Centres (Knossos, Phaistos, Malia, Zakros, Kydonia), vii), Archaeological site of
Nikopolis, viii) The broader region of Mount Olympus, ix) Archaeological site of Philippi, x) The Area
of Prespa Lakes: Great and Small Prespa which includes Byzantine and post-Byzantine monuments,
xi) Gorge and Samaria National Park, xii) Fortress of Spinalonga, xiii) Ancient Towers of the Aegean
Sea, xiv) Zagorochoria – North Pindos National Park, xv) Ancient Greek Theatres.
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sites and 2 are registered as mixed sites (i.e. natural and cultural heritage sites). 
Despite the fact that Greece for the moment has no sites belonging to the natural 
heritage category, it is placed in a rather high position of the UNESCO ranking, 
considering both the size of the country and also the fact that many ancient Greek 
monuments − according to contemporary political geography − are now registered 
as sites of neighbouring countries.

The majority of UNESCO sites found in the Modern Greek territory regard 
monuments of the classical era; some of them are monuments of the Byzantine era 
(Monasteries, Medieval Fortresses etc), while only one is a monument of modern 
times (the Old Town of Corfu). The majority of them are non-living (uninhab-
ited) monuments, while very few are living and inhabited/populated. However, 
it should be noted that sometimes human pressure in uninhabited monuments is 
much stronger, due to the tourism factor.

3.2. Spatial Protection Practices in the UNESCO Sites 

In order to evaluate planning practices for the spatial protection of the Greek 
UNESCO sites, thorough research was conducted in several databases, both of 
the Hellenic Ministry of Culture and the Hellenic Ministry for the Environment. 
These databases, as well as databases from the official site of UNESCO, are in-
cluded in a special section of the References at the end. The information collected 
from these databases is presented in table 2.

Table 2 includes all 21 Greek UNESCO sites (categorized according to their 
character and location in urban or rural settings) and all existing spatial zones 
and tools (both under the jurisdiction of the Hellenic Ministry of Culture and the 
Ministry for the Environment) for the protection of the monumental heritage of 
Greece. However, Buffer Zones of 500m radius (introduced by the Law of 1932) 
are not included in the Table, since they do not require previous designation and 
they apply automatically in all cases. Evaluating the information included in Ta-
ble 2, it is concluded that: 

 – the vast majority of the monuments not only have Protection Zones A, but
also Protection Zones B (buffer zones) for the optimal protection of the monument 
in question. Exception to this rule concern only a few monuments, located in ur-
banized areas that have no Buffer Zones;

 – the vast majority of designations regarding Protection Zones A and Protec-
tion Zones B were made before 2002 (that is the year of the existing new Law for 
the protection of cultural heritage);

 – when a monument is close to a settlement(s), Buffer Zone B usually includes
part (or the whole) of the settlement(s); 

 – in monuments found close to the coast, Buffer Zones B include part of the
marine space; 
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Table 2. Spatial protection applied to the Greek UNESCO sites
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Medieval city of Rhodes  − −  −
Daphni Monastery  − −  −
Old Town of Corfu   −  ** −
Paleochristian and Byzantine Monuments of 
Thessaloniki  − −  ** −
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Temple of Apollo Epicurius at Bassae  −  − −
Archaeological site of Delphi    − 

Sanctuary of Asklepeios at Epidaurus   + − * −
Meteora (mixed site)   −  ** −
Mount Athos (mixed site)   − X X
Archaeological site of Olympia    − −
Medieval Castle of Mystras   − − −
Delos island   + − X X
Monastery of Hossios Loukas   −  −
Monastery of Chios   − − −
Pythagoreion of Samos   + − − 

Heraion of Samos   − − 

Archaeological site of Aigai (modern name Vergina)   −  −
Archaeological sites of Mycenae    * −
Archaeological sites of Tiryns   − − −

* Local Spatial Plan in progress
** Local Spatial Plan under revision
+ Protection Zone B exceeding to marine space
X not applicable to the area, due to autonomous/peculiar status

Source: processed by the author.



119Planning Practices for the Protection of Cultural Heritage: Lessons Learnt...

 – in the total of the UNESCO monuments located in urbanized areas, either an
Urban Plan or a Zone for Building Activity Control is in value. On the other hand, 
only half of the monuments located in rural settings are subject to spatial planning 
regulations, either imposed through a ‘Local Spatial Planʼ or a ‘Zone for Building 
Activity Controlʼ;

 – in some cases of exceptional monuments, the Ministry of Culture proceeded
to an extra designation, such as the ‘Landscape of Outstanding Natural Beautyʼ. 

3.3. The Case of the Archaeological Site of Delphi

The sanctuary of Delphi is a unique artistic achievement and one of the most fa-
mous tourist destinations in the world. Located in the mountain of Parnassos in 
central Greece, the archaeological site includes multiple monuments dating back 
to the Neolithic era, with the most important being those of antiquity. The ar-
chaeological site of Delphi is a typical example of an uninhabited site, situated in 
a mountainous and rural setting. Due to its importance, the Hellenic Ministry of 
Culture proceeded to the enactment of several legislative acts (starting from the 
early 1970s). 

Ιn 1975, the site was designated as ‘Landscape of Outstanding Natural Beau-
tyʼ, while in 1985, a ‘Zone for Building Activity Controlʼ (extending up to the 
sea), was launched by the Ministry for the Environment, for the optimal spatial 
protection of the monument and its surrounding cultural landscape.

The archaeological site of Delphi was designated as world cultural heritage by 
UNESCO in 1987, while Protection Zones A and B were launched by the Hellenic 
Ministry of Culture after quite a delay, just in 1991. Since both Protection Zones 
A and B were designated before the year 2002, their delimitation was based on 
a totally different concept from that described in the amendment of the Institutional 
Law for Cultural Heritage (Law 3028 of 2002). As demonstrated in figure 2, Pro-
tection Zone A does not include only the strict location of the archaeological site (as 
L. 3028 suggests for all Protection Zones A). On the contrary, it includes a wider
area, within which several modern buildings and facilities (such as mills) exist. Re-
garding Protection Zone B, it was designed so as to coincide with the limits of ‘Zone
for Building Activity Controlʼ, which was designated 6 years earlier (in 1985).

Due to the early application of spatial planning regulations to the wider area of 
the site (mainly by the ‘Zone for Building Activity Controlʼ) the archaeological 
site of Delphi constitutes an intact cultural landscape and one of the best spatial 
protection practices in Greece. Indeed, planning regulations adopted, managed 
to suppress unnecessary and inappropriate building activity and to maintain the 
rural and natural landscape intact. In this however, largely contributed the fact that 
settlements found in the surrounding area of the site remained small-sized, with 
no special needs for development or extension. 
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Fig. 2. Spatial protection zones in the archaeological site of Delphi
Source: processed by the author

3.4. The Cases of the Medieval City of Rhodes and the Old Town of Corfu

Rhodes and Corfu both constitute cases of living (inhabited) monuments located 
in an urban setting in the insular part of Greece. In fact, they both constitute parts 
of medium-sized cities that are inhabited and extremely touristic places. 

Designated in 1998 as a UNESCO site, the medieval city of Rhodes consists of 
fortifications built from 1309 to 1523. On the other hand, Corfu – which is the last 
of the 21 Greek UNESCO sites (designated just in 2007) – is an urban and port 
ensemble that, although built in the 8th century B.C., it is better known from the 
Venetian period (mainly the 19th century). Given their cultural - and touristic at 
the same time – importance, both cities obtained Urban Plans for the first time in 
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the mid 20th century (which is considered to be quite early in the Greek reality). It 
was then too (decade of 1960), that their first designations as archaeological sites 
by the Hellenic Ministry of Culture took place. 

Since the Medieval city of Rhodes is clearly delimitated by its fortification 
walls, only Protection Zone A was designated for the site. The fact that no Pro-
tection Zone B was designated in Rhodes can only be justified by the existence of 
the Urban Plan. This, however, is not the case in the Old Town of Corfu, in which 
both Protection Zones (A and B) were designated, including vital parts of the old 
urban tissue and leaving the rest of the modern urban tissue to be regulated by the 
Local Spatial Plan (which is currently under revision). 

Fig. 3. Spatial protection zones in the Old Town of Corfu
Source: www.unesco-hellas.gr

The fact that both UNESCO sites obtained Urban Plans at a very early stage, 
has largely contributed to their spatial protection, especially since they both con-
stitute highly visited tourist destinations. Indeed, Urban Plans proved invaluable 
in terms of wisely organizing the building activity and the land-uses both in the 
site areas and in their surrounding urban space. At the same time, designation of 
Corfu and Rhodes as ‘traditional settlementsʼ (in 1978),4 made possible not only 
the preservation of their urban structure but also the maintenance of their architec-
tural features, so as modern extensions or building activity is in accordance with 
the cultural sites.

4 As ‘Traditional Settlementsʼ are usually designated villages, cities or parts of cities, with special 
architectural features, distinct urban form and unique social and historical characteristics, which 
may vary according to local geographical conditions and building traditions (Papageorgiou and 
Pozoukidou, 2013) .
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3.5. The Case of Meteora Mixed (Cultural and Natural) Site

The geological formations of Meteora is the first (of the two) mixed (natural and 
cultural) UNESCO sites of Greece, designated in 1988. Located in central Greece, 
Meteora archaeological site is a typical example of an inhabited monument (Or-
thodox Monasteries) in a rural setting, surrounded by a small-sized city (Kalam-
baka) and a village (Kastraki). 

It was first designated by the Hellenic Ministry of Culture as an archaeological 
site in 1929. For the optimal protection of the monument, additional designation 
of a buffer zone took place in 1967. A ‘Zone for Building Activity Controlʼ that 
was under process in the 1980s by the Ministry for the Environment was never 
approved. Spatial protection of the monument is achieved through regulations 
provided by an Urban Plan, which since 2012 is under revision in order to include 
the total area of the Municipality of Kalambaka.

Indeed, efforts made even by the first Urban Plan ensured that extension of 
Kalambaka city would take place on the opposite side of the monument area, as 
well as that building densities in the districts found in the proximity of the monu-
ment would remain lower than those in other parts of the city. Initial Urban Plan 
however, regulated only the strict area of the city of Kalambaka. That means that 
for a long time rural space and natural areas in the surroundings were left without 
planning regulations; therefore building activity in many cases proved a negative 
factor for the monument and its landscape. At the same time, urban regulations 
failed to protect architectural features of Kalambaka city, which is considered to 
be the reception pole and the gate towards the UNESCO site.

Fig. 4. The geological formations of Meteora (mixed UNESCO site)
Source: http://whc.unesco.org/
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4. DISCUSSION AND CONCLUSIONS

Greece is a country with a long and important history that is reflected in its cultural 
heritage (tangible and intangible) and its ‘endlessʼ list of designated monuments, 
dating from all periods of time. This importance of its cultural heritage was re-
cognized early enough by the New Greek State, leading to successive enactments, 
which eventually formulated a strict and firm legislative framework. 

On the initiative of the Hellenic Ministry of Culture, legislation regarding the 
protection of cultural heritage of the country was very soon enriched with a spatial 
dimension. In the beginning of the 20th century (in 1932), regulations proactive-
ly protected the underground space of the area surrounding a monument (buff-
er zone of 500m), while by the 1950’s protection expanded to the ground level 
and the cultural landscape as well (zone of ‘Landscapes of Outstanding Natural 
Beautyʼ). However, spatial protection of an area with a designated monument or 
site was never implemented, before the Hellenic Ministry for the Environment 
took action in the 1980s; then a series of ‘Zones for Building Activity Controlʼ 
and a series of Urban and Local Plans set spatial regulations and restrictions that 
on a secondary level protected several Greek monuments as well. Till then, all 
enactments launched by the Hellenic Ministry of Culture were dedicated either 
to designating a monument or site as protected, or to emphasizing its importance 
and value (when additionally designated as ‘Landscapes of Outstanding Natural 
Beautyʼ). This means that all actions undertaken for the monuments by the com-
petent Ministry of Culture were void in terms of spatial protection, except for the 
case of the buffer zone of 500m. Even in this case however, conditional prohibi-
tion of constructions that is applied within it, results in a project-by-project and 
permit-by-permit approach that usually ends up working against the monument 
and its landscape value. 

This deficiency in spatial regulations deriving from the Ministry of Culture 
legislation was finally confronted in 2002 (by the new Institutional Law for the 
Protection of the Cultural Heritage of Greece). By introducing Protection Zones 
A and B, the competent Ministry of Culture launched a zoning that would have 
clear reference to spatial rules and restrictions. However, few such zones were 
designated in Greece after the adoption of the Law, in 2002. The vast majority 
of such zones were designed before 2002, and still maintain the same limits as 
in their initial designation, circumventing the spirit of the new Law and its new 
concept regarding the spatial protection of monuments and sites. In addition, extra 
efforts of the Ministry of Culture in 2011 (to transfer the jurisdiction of ‘Land-
scapes of Outstanding Natural Beautyʼ to the Ministry for the Environment) failed 
too. Even today, ‘Landscapes of Outstanding Natural Beautyʼ are zones with no 
reference to spatial regulations, since the Ministry for the Environment has put on 
hold all such plans related to the protection of the natural heritage of the country.
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As revealed by the case study conducted for the Greek UNESCO sites 
(which constitute exemplars in planning practices for the spatial protection of 
the heritage of the country), despite the fact that most of the monuments under 
protection are subject to multiple and complex zoning, little is accomplished 
for their spatial protection, especially in the cases of monuments found in rural 
settings. This is either because zoning and planning launched by the Ministry for 
the Environment is absent or taking too long to be approved or because zoning 
deriving from the Ministry of Culture is void of spatial regulations. This means 
that on the one hand the Ministry for the Environment should proceed at a faster 
pace to the elaboration of Local Spatial Plans (that are necessary especially in 
the case of monuments in rural settings), while on the other hand the Ministry of 
Culture should immediately proceed to the revision of Protection Zones A and 
B, so they fall into the guidelines of the new Law 3028 and they acquire spatial 
restrictions and regulations; a condition that can only be achieved with the in-
volvement of Spatial Planners. 

To conclude, despite the fact that Greek legislation provides adequate tools 
and zones for the spatial protection of the country’s monumental heritage, simple 
designation and delimitation of such zones is never enough, if not followed by 
the implementation of spatial restrictions. Therefore, collaboration among Spa-
tial Planners and Archaeologists and among competent bodies is not only nec-
essary but also indispensable, if monumental heritage is to be appropriately and 
adequately protected. This cooperation is even more necessary in the case of the 
UNESCO sites, which are part of the world’s cultural heritage. Addressing defi-
ciencies of spatial protection for the UNESCO monuments can therefore become 
a unique opportunity for the establishment of close cooperation among Archaeol-
ogists and Planners, to their mutual benefit and to the benefit of the monumental 
heritage of each country.
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MAPPING THE SHADOW ECONOMY: SPATIAL VARIATIONS 
IN THE USE OF HIGH DENOMINATION  
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Abstract. The aim of this paper is to map the spatial variations in the size of the shadow economy 
within Brussels. Reporting data provided by the National Bank of Belgium on the deposit of high 
denomination banknotes across bank branches in the 19 municipalities of the Brussels-Capital 
Region, the finding is that the shadow economy is concentrated in wealthier populations and not 
in deprived or immigrant communities. The outcome is a call to transcend the association of the 
shadow economy with marginalized groups and the wider adoption of this indirect method when 
measuring spatial variations in the shadow economy. 
Key words: informal economy, undeclared work, cash deposits, Brussels.

1. INTRODUCTION

Is the shadow economy concentrated in marginalized areas and populations, 
such as in immigrant populations, and as a result, reduces the spatial disparities
produced by the formal economy? Or is it concentrated in more affluent
populations and, as a consequence, reinforces the disparities produced by 
the formal economy? This paper seeks answers to these questions. For many 
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ASYMMETRY PERSPECTIVE1 

Abstract. Reporting a 2013 Eurobarometer survey of participation in the informal economy across 
eight Baltic countries, this paper tentatively explains the informal economy from an institutional 
perspective as associated with the asymmetry between the codified laws and regulations of the 
formal institutions (state morality) and the norms, values and beliefs of citizens (civic morality). 
Identifying that this non-alignment of civic morality with the formal rules is more acute when there 
is greater poverty and inequality, less effective redistribution and lower levels of state intervention 
in the labour market and welfare, the implications for theorising and tackling the informal economy 
are then discussed. 
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1. INTRODUCTION

In recent years, numerous studies have revealed that the informal economy is not 
some minor peripheral feature but a large and growing sphere in the Baltic states 
(Kukk and Staehr, 2014; Meriküll and Staehr, 2010; Putninš and Sauka, 2014a,b). 
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As Putniṇš and Sauka (2014b) reveal, the informal economy is the equivalent of 
23.8% of GDP in Latvia, 15.7% in Estonia and 15.2% in Lithuania. Tackling the 
informal economy therefore, is essential because of not only the public revenue 
losses but also the resulting lack of control over the quality of working conditions, 
weakened trade union and collective bargaining and unfair competition for legit-
imate businesses (Andrews et al., 2011; ILO, 2014; OECD, 2014; TUC, 2008; 
Williams, 2014a). 

This paper advances knowledge by proposing tentatively a new way of explain-
ing the informal economy that results in a very different approach towards tackling 
this sphere than has so far been adopted. Drawing inspiration from institutional 
theory, all societies are viewed as possessing not only formal institutions (i.e., cod-
ified laws and regulations) but also informal institutions which are socially shared 
unwritten rules that express the wider norms, values and beliefs of the population 
(Baumol and Blinder, 2008; Helmke and Levitsky, 2004; North, 1990). The prop-
osition in this paper is that the greater is the non-alignment of these formal and 
informal institutions, the greater is the likelihood of participation in the informal 
economy. When the norms, values and beliefs of the informal institutions (i.e., 
here termed ‘civic morality’) do not align with the codified laws and regulations 
of the formal institutions (i.e., here termed ‘state morality’), such as due to a lack 
of trust in government, the likelihood of participating in the informal economy 
will be higher. The aim of this paper is to evaluate the validity of this institutional 
asymmetry thesis and, through an identification of the reasons for this asymmetry, 
to formulate a new policy approach for tackling the informal economy. 

In the next section therefore, the previous explanations for the prevalence of 
the informal economy will be briefly reviewed along with how institutional theory 
provides a potentially new lens for doing so. To evaluate the proposition that the 
prevalence of the informal economy is associated with the asymmetry between 
‘state morality’ and ‘civic morality’ and the reasons for this, the third section then 
introduces a 2013 survey involving 8,548 face-to-face interviews in eight Baltic 
nations (Denmark, Estonia, Finland, Germany, Latvia, Lithuania, Poland, Swe-
den) followed in the fourth section by the results of an ordered logistic regression 
analysis evaluating the association between participation in the informal economy 
and the degree of institutional asymmetry. The fifth and final section then tenta-
tively discusses some potential theoretical and policy implications.

Reflecting the widespread consensus, the informal economy is here defined as 
paid activities not declared to the authorities for tax, social security and/or labour 
law purposes when they should be but which are otherwise legal in all respects 
(European Commission, 2007; OECD, 2012; Schneider, 2008; Schneider and 
Williams, 2013; Williams et al., 2012). The only illegal aspect about the informal 
economy therefore, is that these paid activities are not declared for tax, social secu-
rity and/or labour law purposes when they should be. If paid activities differ in oth-
er respects to formal work, which is paid work declared to the authorities for tax, 



129Explaining the Prevalence of the Informal Economy in the Baltics

social security and/or labour law purposes, then they are not here defined as part 
of the informal economy. For example, if paid activities involve the exchange of 
illegal goods and/or services (e.g., illegal drugs), then these activities are not part of 
the informal economy but rather the wider ‘criminal’ economy (Williams, 2014a). 
As with all definitions, nevertheless, there exist fuzzy edges, such as when payment 
is in the form of gifts or reciprocal labour instead of money. In this paper however, 
only paid activities are included in the definition of the informal economy. 

2. EXPLAINING THE INFORMAL ECONOMY: AN INSTITUTIONAL
PERSPECTIVE

Numerous studies have revealed how the prevalence of the informal economy 
varies not only cross-nationally (ILO, 2012; Schneider and Williams, 2013) but 
also locally and regionally (Kesteloot and Meert, 1999) and by employment sta-
tus (Slavnic, 2010; Taiwo, 2013), age (Pedersen, 2003), gender (ILO, 2013) and 
income level (Barbour and Llanes, 2013; Williams, 2009). The outcome has been 
a more contextualised understanding which recognises how the informal economy 
can be large and growing in some populations, but smaller and declining in others 
(Pfau-Effinger, 2009; Williams and Horodnic, 2015).

To explain the varying prevalence of the informal economy, and as Williams 
(2014b,c) highlights, three main competing explanations exist. ‘Modernisation’ 
theory explains the prevalence of the informal economy in terms of the lack of 
economic development and modernisation of governance, ‘neo-liberal’ theory ex-
plains the informal economy as resulting from high taxes and over-burdensome 
regulations, and ‘political economy’ theory conversely explains the informal 
economy as resulting from inadequate state intervention and a lack of safeguards 
for citizens. All these theoretical approaches however, fail to explain why some 
individuals and population groups facing the same country-level structural con-
ditions participate in the informal economy and others do not; put another way, 
agency is missing from such accounts.

Here therefore, a new way of explaining and tackling the informal economy 
is proposed that draws inspiration from institutional theory (Baumol and Blinder, 
2008; Helmke and Levitsky, 2004; North, 1990). Viewing institutions as the cog-
nitive, normative and regulative structures that give meaning to social behaviour 
(Scott, 1995), all societies are viewed as having codified regulations and laws 
(i.e., formal institutions) that constitute the legal rules of the game, and informal 
institutions which are the ‘socially shared rules, usually unwritten, that are creat-
ed, communicated and enforced outside of officially sanctioned channels’ (Helm-
ke and Levitsky, 2004, p. 727). Viewed through this institutional lens, the propo-
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sition in this paper is that when formal and informal institutions are in symmetry, 
and consequently state and civic morality are aligned, then the informal economy 
will not prevail. However, when civic morality is not aligned with state morality, 
such as when there is a lack of trust in government, then there will be a greater 
prevalence of the informal economy. 

To evaluate the validity of this institutional asymmetry thesis, a way of meas-
uring institutional asymmetry is required. When studying the informal economy, 
this can be measured using ‘tax morale’, which refers to the population’s morality 
regarding engagement in the informal economy (Alm and Torgler, 2006; Cannari 
and D’Alessio, 2007; McKerchar et al., 2013). Using this, the following hypoth-
esis can be tested:

Institutional asymmetry hypothesis (H1): the prevalence of the informal 
economy will be greater in populations with lower levels of tax morale.

If valid, it is important to understand what determines the lack of alignment of 
state morality and civic morality. Until now, the tax morale literature has conduct-
ed various exploratory analyses. On the one hand, studies of a range of socio-de-
mographic and socio-economic variables have revealed that tax morale is lower 
among men, single people, the upper classes, the unemployed and self-employed, 
and increases with age, religiosity and income but is negatively related to edu-
cation level (Alm and Torgler, 2006; Cannari and D’Alessio, 2007; Torgler and 
Schneider, 2007). 

On the other hand, exploratory analyses of a range of country-level varia-
bles have revealed that national pride increases tax morale (Martinez-Vazquez 
and Torgler, 2009), as do satisfaction with public services (Russo, 2013) and 
trust in government and the judiciary (Daude et al., 2013; Giachi, 2014; Martin-
ez-Vazquez and Torgler, 2009), lower levels of perceived corruption (Dong et al., 
2013), trust in others to obey the law (Giachi, 2014), higher tax rates (Lago-Peñas 
and Lago-Peñas, 2010) and greater social security expenditure (Kanniainen and 
Pääkkönen, 2009). 

In this paper however, a more structured approach is adopted. Here, we select 
country-level variables to test the three existing theories explaining the varying 
prevalence of the informal economy. The intention however is not to test these 
theories as free-standing explanations of the informal economy but rather, to iden-
tify the structural conditions that lead to lower institutional asymmetry. 

As Williams (2014b, c) highlights, previous explanations of the informal econ-
omy can be grouped into three major theories. Firstly, ‘modernisation’ theory 
argues that the informal economy becomes less prevalent with economic devel-
opment and the modernisation of government (Geertz, 1963; Lewis, 1959). Ap-
plying this to understanding tax morale, this perspective would thus view the de-
gree of institutional asymmetry as greater in less developed economies, measured 
in terms of GNP per capita, and societies in which there is a lack of modernisation 
of government. To test this, the following hypothesis can be evaluated:
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Modernity hypothesis (H2): the degree of institutional asymmetry will be 
greater in poorer economies with unmodernised state bureaucracies.

Secondly, ‘neo-liberal’ theory claims that the informal economy results from 
high taxes and state interference and thus that reducing taxes and the level of 
state interference in work and welfare is the way forward (De Soto, 1989; 2001; 
London and Hart, 2004; Nwabuzor, 2005; Schneider and Williams, 2013). Viewed 
through this lens, the degree of institutional asymmetry will be greater in those 
nations with higher taxes and levels of state interference in work and welfare sys-
tems. As such, the following hypothesis can be evaluated:

Neo-liberal hypothesis (H3): the degree of institutional asymmetry will be 
greater in economies with higher tax rates and levels of state interference.

Third and finally, ‘political economy’ theory, in stark contrast to neo-liberal 
theory, claims that the informal economy directly results from inadequate levels 
of state intervention in work and welfare arrangements, which leaves workers less 
than fully safeguarded and thus dependent on the informal economy as a survival 
strategy in the absence of other means of livelihood and support (Davis, 2006; 
Gallin, 2001; ILO, 2014; Slavnic, 2010; Taiwo, 2013). As such, the informal econ-
omy is to be tackled by increasing expenditure on labour market interventions 
to protect vulnerable groups and increasing social protection expenditure. From 
this perspective therefore, the degree of institutional asymmetry will be higher 
in countries with relatively low levels of such state interventions. The following 
hypothesis can be therefore evaluated:

Political economy hypothesis (H4): the degree of institutional asymmetry is 
greater in more equal economies with lower tax rates, levels of social protection and 
public sector intervention in labour markets which safeguard citizens from poverty.

Until now, evaluations of these competing theories have simply used bivariate 
correlations (European Commission, 2013; Eurofound, 2013; Williams, 2014b, 
c, d). These reveal support for the modernisation and political economy theories 
but little or no support for neo-liberal theory. None have evaluated whether these 
bivariate associations remain significant when other variables are introduced and 
held constant, or whether the informal economy is associated with the degree of 
institutional asymmetry. Here, therefore, these gaps are filled. 

3. METHODOLOGY

To analyse this institutional asymmetry thesis and what determines the level of 
institutional asymmetry, data is reported from special Eurobarometer survey no. 
402, which involved 8,548 face-to-face interviews conducted in 2013 in eight Bal-
tic nations (Latvia, Lithuania, Poland, Estonia, Germany, Denmark, Finland and 



132 Colin C. Williams, Ioana A. Horodnic

Sweden). In all eight Baltic countries, a multi-stage random (probability) sam-
pling methodology was employed. This ensured that for each country, the sample 
was representative of the population in terms of gender, age, region and locality 
size. For univariate analysis therefore, we employ the sample weighting scheme 
as recommended in both the wider literature (Solon et al., 2013; Winship and Rad-
bill, 1994) and the Eurobarometer methodology, to obtain meaningful descriptive 
results. For the multivariate analysis however, a debate exists over whether to use 
a weighting scheme. Reflecting the dominant viewpoint, the decision has been 
taken not to do so (Pfefferman, 1994; Sharon and Liu, 1994; Solon et al., 2013; 
Winship and Radbill, 1994). 

The face-to-face interview schedule firstly asked attitudinal questions regard-
ing participants’ views on the acceptability of engaging in the informal economy, 
followed by questions on whether participants purchased goods and services from 
the informal economy and participated in informal work. In this paper, we focus 
upon the attitudinal questions to examine the level of tax morale and thus the 
degree of institutional asymmetry. To do this, we analyse participants’ responses 
to six questions that rate the acceptability of various types of informal work on 
a 10-point Likert scale (where 1 means absolutely unacceptable and 10 means 
absolutely acceptable), namely:

(1) an individual is hired by a household for work and s/he does not declare the
payment received to the tax or social security authorities even though it should be 
declared; 

(2) a firm is hired by a household for work and it does not declare the payment
received to the tax or social security authorities; 

(3) a firm is hired by another firm for work and it does not declare its activities
to the tax or social security authorities; 

(4) a firm hires an individual and all or a part of the wages paid to him\ her are
not officially declared and 

(5) someone receives welfare payments without entitlement;
(6) someone evades taxes by not declaring or only partially declaring their

income.
Collating the responses to these six questions, an aggregate ‘tax morale in-

dex’ is constructed for each individual, population group and country. Using the 
10-point Likert scale format, the higher is the index value the greater is the degree
of institutional asymmetry and thus the lower is the tax morale.

To analyse the hypotheses therefore, the dependent variable is the degree of in-
stitutional asymmetry, measured using this tax morale index. As the dependent var-
iable is a 10-point Likert scale index, we employ ordered logistic regressions. To 
analyse H1, the variable used measuring participation in the informal economy is:

 – Participaton in the informal economy: a dummy variable with recorded val-
ue 1 for persons who answered ‘yesʼ to the question ‘Have you yourself carried out 
any undeclared paid activities in the last 12 months?’ and recorded value 0 otherwise.
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To both analyse tax morale across population groups, the socio-demographic, 
socio-economic and spatial variables identified above as important in previous 
studies of tax morale are analysed, namely: 

 – Gender: a dummy variable with value 1 for men and 0 for women.
 – Age: a numerical variable for the exact age of the respondent.
 – Level in society: a 10-point Likert scale variable for the respondent percep-

tion regarding the level in society to which it belongs, coded from 1(the lowest 
level in society) to 10 (the highest level in society).

 – Difficulties paying bills: a dummy variable for the respondent difficulties in
paying bills with value 1 for having difficulties and value 0 for not having diffi-
culties in paying bills.

 – Employment: a dummy variable with value 1 for employed respondents
and 0 for unemployed respondents.

 – Area respondent lives: a categorical variable for the area where the respond-
ent lives with value 1 for rural area or village, value 2 for small or middle sized 
town, and value 3 for large town.

 – Country: a categorical variable for the country where the respondent lives with
value 1 for Germany, value 2 for Denmark, value 3 for Finland, value 4 for Sweden, 
value 5 for Estonia, value 6 for Latvia, value 7 for Lithuania, and value 8 for Poland.

Meanwhile, to analyse hypotheses H2−4 regarding the country-level determi-
nants of tax morale, various structural conditions are analysed, whilst holding 
constant the above individual-level characteristics. To evaluate the modernisation 
hypothesis (H2), the indicators used are:

 – GDP per capita in purchasing power standards (Eurostat, 2014a),
 – European Quality of Government Index – this includes both perceptions and

experiences with public sector corruption, along with the extent to which citizens 
believe various public sector services are impartially allocated and of good qual-
ity. The index is standardised with a mean of zero, with higher scores marking 
a higher quality of government (Charron et al., 2014).

 – Employment participation rate − calculated by dividing the number of per-
sons aged 15 to 64 in employment by the total population of the same age group 
(Eurostat, 2014b).

To evaluate the tax tenet of the neo-liberal hypothesis (H3), the indicators previ-
ously employed when evaluating this perspective in relation to the informal econ-
omy (European Commission, 2013; Williams, 2014a, b, c, d) are used, namely the:

 – Implicit tax rate (ITR) on labour, which approximates to the average effec-
tive tax burden on labour, and is the sum of all direct and indirect taxes and em-
ployees’ and employers’ social contributions levied on employed labour income 
divided by the total compensation of employees (Eurostat, 2014c);

 – Current taxes on income, wealth, etc, which covers all compulsory, unre-
quited payments, in cash or in kind, levied periodically by general government 
and by the rest of the world on the income and wealth of institutional units, and 
some periodic taxes assessed neither on income nor wealth (Eurostat 2014d).



134 Colin C. Williams, Ioana A. Horodnic

 – To evaluate the contrasting views on the influence of state intervention of
the neo-liberal (H3) and political economy (H4) hypotheses meanwhile, the in-
dicators analysed, akin to previous studies (European Commission, 2013; Euro-
found, 2013; Williams, 2014a, b, c, d), are: 

 – The level of income inequality, measured using the income quintile share
ratio S80/S20, which is the ratio of total income received by the 20% of the popu-
lation with the highest income (the top quintile) to that received by the 20% of the 
population with the lowest income (the bottom quintile) (Eurostat, 2014e);

 – The level of severe material deprivation, measured by the percentage of the
population unable to afford at least four items on a list of nine items considered 
by most people to be desirable or even necessary to lead an adequate life (Eurostat 
2014f);

 – Public expenditure on labour market interventions aimed at correcting dise-
quilibria. This covers all public interventions in the labour market aimed at reach-
ing its efficient functioning and correcting disequilibria which explicitly target 
groups with difficulties in the labour market, namely: the unemployed; those em-
ployed but at risk of involuntary job loss; and people who are currently inactive in 
the labour market but would like to work (Eurostat 2014g);

 – Social protection expenditure contain: social benefits, which consist of
transfers, in cash or in kind, to households and individuals to relieve them of the 
burden of a defined set of risks or needs; administration costs, which represent the 
costs charged to the scheme for its management and administration; other expend-
iture, which consists of miscellaneous expenditure by social protection schemes 
(payment of property income and other). It is calculated in current prices as per-
centage of GDP (Eurostat, 2014h); and

 – The impact of social transfers, which is a computed indicator based on the
formula, 100*(B−A)/B, where B = the proportion at-risk of poverty before social 
transfers excluding pensions (which is the share of people having an equivalised dis-
posable income before social transfers that is below the at-risk-of-poverty threshold 
calculated after social transfers), and A = the proportion at risk-of-poverty (which 
is the share of people with an equivalised disposable income (after social transfers) 
below the at-risk-of-poverty threshold, which is set at 60% of the national median 
equivalised disposable income after social transfers) (European Commission, 2013).

To evaluate the institutional asymmetry hypothesis (H1), and given the nonpar-
ametric nature of the data, firstly, a two-sample Wilcoxon rank-sum (Mann-Whit-
ney) test evaluates whether the median tax morale of participants in the informal 
economy significantly differs to the median score of those not participating, whilst 
secondly, a Spearman’s bivariate correlation evaluates whether a statistically sig-
nificant relationship exists between cross-national variations in tax morale and 
participation in the informal economy. To evaluate whether H1 remains valid 
when a range of individual- and country-level variables are introduced, an ordered 
logistic regression analysis is then provided. 
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To evaluate the three hypotheses (H2−4) investigating the country-level deter-
minants of tax morale meanwhile, and given the significant correlation between 
these country-level structural conditions, an ordered logistic regression analysis 
is employed, adding each structural condition in turn to the individual-level var-
iables to evaluate whether they are significantly associated with the degree of 
institutional asymmetry.

4. FINDINGS

Table 1 reports the level of tax morale and prevalence of the informal economy 
across various population groups in all eight Baltic countries surveyed (Latvia, Lith-
uania, Poland, Estonia, Germany, Denmark, Finland, Sweden). This displays that 
men, younger age groups, those who self-classify themselves as in the lower levels of 
society, those having difficulties paying the household bills, the employed and those 
living in rural areas have a lower tax morale. The same trends are identified when ex-
amining participation in the informal economy. To test whether those with lower tax 
morale are also more likely to participate in the informal economy, a Wilcoxon Rank 
Sum test reveals that this relationship is statistically significant. Those participating 
in the informal economy have a median tax morale index score of 4 compared with 
a score of 2 for those not participating in the informal economy (where 1 = totally 
unacceptable and 10 = totally acceptable across six tax non-compliance behaviours).

Table 1. Tax morality index and the prevalence of the informal economy in Baltic nations: 
by individual group and country

N = 8,548

Tax morality 
index (where 

1 = totally 
unacceptable 

and 10 
= totally 

acceptable)

% engaged 
in informal 
economy

% of all 
doing 

informal 
work

% of all 
population

€ earnings 
from 

informal 
economy 
(mean)

1 2 3 4 5 6
All Baltic nations 2.39 3 100 100 676
Informal work
Yes 3.67 − − 3 −
No 2.33 − − 97 −
Gender
Men 2.48 4 64 48 734
Female 2.31 2 36 52 586
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1 2 3 4 5 6
Age
15–24 2.90 7 29 14 543
25–34 2.55 5 20 15 782
35–44 2.53 4 18 16 1 127
45–54 2.46 4 20 18 357
55–64 2.17 2 9 15 866
65+ 1.95 1 4 22 343
Level in society
Low level 2.57 5 33 22 620
Middle level 2.37 3 46 53 644
High level 2.29 3 21 25 802
Difficulty paying 
bills
Not having 
difficulties 2.23 2 54 76 674

Having difficulties 2.91 7 46 24 694
Employment
Employed 2.44 4 58 52 787
Unemployed 2.34 3 42 48 495
Area
Rural/village 2.56 2 23 34 799
Small/middle 
town 2.29 4 47 40 638

Large town 2.35 4 30 26 640
Country
Latvia 3.98 11 4 1 478
Lithuania 3.16 8 5 2 696
Poland 2.97 3 27 27 438
Estonia 2.96 11 3 1 885
Germany 2.16 2 35 54 479
Denmark 2.01 9 10 4 821
Finland 1.96 3 3 4 420
Sweden 1.93 7 13 7 1 346

Table 1 also reveals the cross-national variations. The level of tax morale is 
lowest in the post-communist societies of Latvia, Lithuania, Poland and Estonia, 
whilst civic morality is better aligned with state morality in the western socie-

Table 1 (cont.)
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ties of Sweden, Finland, Denmark and Germany. To test whether participation in 
the informal economy is greater in those countries with lower levels of tax mo-
rale, a Spearman’s bivariate analysis reveals a statistically significant association 
(p<0.001***). 

To determine whether this association remains significant when other charac-
teristics are taken into account and held constant, Table 2 reports the results of an 
ordered logistic regression analysis. Model 1 examines whether this association 
remains significant when purely individual-level characteristics are added, and 
models 2–11 when various country-level variables are further added. The first 
row in models 1–11 reveal that the level tax morale remains strongly associated 
with the prevalence of the informal economy across all models, whether indi-
vidual-level characteristics alone are analysed, or various country-level structural 
conditions are further added. As tax morale improves, the prevalence of the in-
formal economy significantly declines. This positively confirms the institutional 
asymmetry hypothesis (H1). 

Table 2. Prevalence of institutional asymmetry in Baltic nations: ordered logistic model

Model 1 Model 2 Model 3 Model 4 Model 5 Model 6

Informal work (Not 
engaged in informal work)

Engaged in 
informal work

1.270*** 
(0.0873)

1.273*** 
(0.0867)

1.331*** 
(0.0866)

1.336*** 
(0.0867)

1.215*** 
(0.0868)

1.365*** 
(0.0872)

Gender 
(Women)

Men 0.212*** 
(0.0422)

0.275*** 
(0.0427)

0.255*** 
(0.0427)

0.257*** 
(0.0425)

0.241*** 
(0.0426)

0.234*** 
(0.0425)

Age (exact 
age)

–0.0219***
(0.0013)

–0.0185***
(0.0013)

–0.0173***
(0.0013)

–0.0192***
(0.0013)

−0.0196***
(0.0013)

−0.0196***
(0.0013)

Level in 
society (Self 
placement)

−0.106***
(0.0138)

−0.0563***
(0.0140)

–0.0416***
(0.0141)

−0.0788***
(0.0139)

–0.0802***
(0.0139)

−0.0614***
(0.0140)

Difficulty paying bills (Not 
having difficulties)

Having 
difficulties

0.663*** 
(0.0492)

0.324*** 
(0.0511)

0.243*** 
(0.0517)

0.437*** 
(0.0505)

0.408*** 
(0.0507)

0.418*** 
(0.0508)

Employment 
(Unemployed)

Employed 0.0406 
(0.0444)

0.0442 
(0.0448)

0.0295 
(0.0448)

0.0676 
(0.0447)

0.0296 
(0.0448)

0.0386 
(0.0447)
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Model 1 Model 2 Model 3 Model 4 Model 5 Model 6
Area (Rural/ 
village)
Small/middle 
town

−0.346***
(0.0500)

−0.227***
(0.0505)

−0.230***
(0.0505)

−0.277***
(0.0502)

−0.286***
(0.0503)

−0.289***
(0.0503)

Large town −0.273***
(0.0549)

−0.277***
(0.0554)

−0.315***
(0.0555)

−0.260***
(0.0552)

−0.305***
(0.0554)

−0.311***
(0.0552)

GDP per 
capita in PPS 
2013

−0.0222***
(0.0009)

European Quality of 
Government Index 2013 

−0.709***
(0.0267)

Employment 
participation 
2013

−0.0925***
(0.0048)

Implicit tax 
rate on labour 
2012

−0.186***
(0.0086)

Current taxes on income, 
wealth, etc. 2013

−0.0535***
(0.0029)

Constant cut1 −2.203***
(0.120)

−4.042***
(0.143)

−2.162***
(0.121)

−8.317***
(0.342)

−8.713***
(0.325)

−2.642***
(0.123)

Constant cut2 −1.019***
(0.118)

−2.792***
(0.139)

−0.899***
(0.119)

−7.097***
(0.339)

−7.480***
(0.321)

−1.419***
(0.121)

Constant cut3 −0.117
(0.118)

−1.829***
(0.137)

0.0712 
(0.119)

−6.158***
(0.336)

−6.538***
(0.319)

−0.487***
(0.120)

Constant cut4 0.653*** 
(0.119)

−1.016***
(0.137)

0.892*** 
(0.121)

−5.358***
(0.335)

−5.738***
(0.318)

0.302** 
(0.121)

Constant cut5 1.430*** 
(0.123)

−0.211
(0.140)

1.704*** 
(0.125)

−4.561***
(0.335)

−4.941***
(0.318)

1.093*** 
(0.125)

Constant cut6 2.149*** 
(0.131)

0.524*** 
(0.147)

2.443*** 
(0.132)

−3.831***
(0.337)

−4.211***
(0.321)

1.820*** 
(0.132)

Constant cut7 2.837*** 
(0.144)

1.222*** 
(0.159)

3.145*** 
(0.146)

−3.136***
(0.342)

−3.515***
(0.326)

2.514*** 
(0.146)

Constant cut8 3.523*** 
(0.168)

1.912*** 
(0.180)

3.837*** 
(0.169)

−2.448***
(0.353)

−2.825***
(0.337)

3.202*** 
(0.169)

Constant cut9 4.546*** 
(0.234)

2.937*** 
(0.243)

4.863*** 
(0.235)

−1.424***
(0.389)

−1.800***
(0.374)

4.227*** 
(0.235)

N 7603 7603 7603 7603 7603 7603
Pseudo R2 0.0470 0.0711 0.0757 0.0617 0.0660 0.0608
Log 
likelihood −12084.644 −11779.252 −11720.620 −11898.012 −11843.137 −11909.587

χ2 1149.46 1709.46 1787.62 1492.22 1613.29 1414.43
p> 0.0000 0.0000 0.0000 0.0000 0.0000 0.0000

Table 2. (cont.) 
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Model 7 Model 8 Model 9 Model 10 Model 11

Informal work (Not engaging in 
informal work)
Engaged in 
informal work

1.281*** 
(0.0866)

1.179*** 
(0.0869)

1.337*** 
(0.0871)

1.269*** 
(0.0869)

1.343*** 
(0.0870)

Gender (Women)

Men 0.243*** 
(0.0426)

0.249*** 
(0.0426)

0.240*** 
(0.0425)

0.265*** 
(0.0426)

0.242*** 
(0.0426)

Age (exact age) −0.0176***
(0.0013)

−0.0176***
(0.0013)

−0.0199***
(0.0013)

−0.0188***
(0.0013)

−0.0177***
(0.0013)

Level in society 
(Self placement)

−0.0622***
(0.0139)

−0.0506***
(0.0140)

−0.0645***
(0.0140)

−0.0520***
(0.0140)

−0.0335**
(0.0142)

Difficulty paying 
bills (Not having 
difficulties)
Having 
difficulties

0.202*** 
(0.0522)

0.301*** 
(0.0511)

0.380*** 
(0.0509)

0.280*** 
(0.0515)

0.431*** 
(0.0502)

Employment 
(Unemployed)

Employed 0.0236 
(0.0448)

0.000845 
(0.0448)

0.0293 
(0.0447)

0.0255 
(0.0448)

0.0187 
(0.0448)

Area (rural/
village)
Small/middle 
town

−0.245***
(0.0503)

−0.220***
(0.0505)

−0.266***
(0.0504)

−0.226***
(0.0505)

−0.236***
(0.0506)

Large town −0.301***
(0.0554)

−0.284***
(0.0554)

−0.321***
(0.0553)

−0.307***
(0.0554)

−0.294***
(0.0553)

Severe material 
deprivation 2012

0.0806*** 
(0.0030)

Income inequality 
2012

0.755*** 
(0.0283)

Public expenditure on labour 
market interventions 2011

−0.485***
(0.0234)

Social protection 
expenditure 2011

−0.0863***
(0.0034)

Impact of social 
transfers 2012

−0.0519***
(0.0023)

Constant cut1 −1.163***
(0.127)

1.747*** 
(0.190)

−2.754***
(0.124)

−3.986***
(0.141)

−3.632***
(0.137)

Constant cut2 0.0906 
(0.126)

3.004*** 
(0.191)

−1.520***
(0.121)

−2.729***
(0.137)

−2.387***
(0.133)

Constant cut3 1.067*** 
(0.127)

3.977*** 
(0.194)

−0.578***
(0.120)

−1.762***
(0.135)

−1.439***
(0.131)
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Model 7 Model 8 Model 9 Model 10 Model 11

Constant cut4 1.901*** 
(0.129)

4.807*** 
(0.197)

0.220* 
(0.121)

−0.948***
(0.135)

−0.635***
(0.132)

Constant cut5 2.727*** 
(0.134)

5.628*** 
(0.202)

1.016*** 
(0.125)

−0.141
(0.138) 0.165 (0.135)

Constant cut6 3.476*** 
(0.142)

6.374*** 
(0.208)

1.745*** 
(0.133)

0.595*** 
(0.145)

0.897*** 
(0.142)

Constant cut7 4.184*** 
(0.155)

7.079*** 
(0.217)

2.441*** 
(0.146)

1.295*** 
(0.157)

1.593*** 
(0.154)

Constant cut8 4.878*** 
(0.177)

7.772*** 
(0.234)

3.131*** 
(0.169)

1.986*** 
(0.179)

2.282*** 
(0.177)

Constant cut9 5.906*** 
(0.241)

8.799*** 
(0.285)

4.156*** 
(0.235)

3.012*** 
(0.242)

3.305*** 
(0.240)

N 7603 7603 7603 7603 7603

Pseudo R2 0.0756 0.0759 0.0648 0.0729 0.0685

Log likelihood −11722.187 −11718.690 −11858.742 −11755.973 −11811.524

χ2 1779.50 1797.34 1478.47 1727.60 1644.68

p> 0.0000 0.0000 0.0000 0.0000 0.0000

Notes: significant at *** p<0.01, ** p<0.05, * p<0.1 (robust standard errors in parentheses). All 
coefficients are compared to the benchmark category, shown in brackets.

Model 1 also identifies that when other factors are held constant, men have 
lower tax morale than women and tax morale decreases with age and with 
a higher position in society. Strong evidence also exists that those having diffi-
culties paying their household bills and those living in urban areas have lower 
tax morale. 

Models 2–11 meanwhile, test hypotheses H2–4 regarding the country-level 
determinants of tax morale. Given that partial correlations reveal that these coun-
try-level variables are strongly correlated with each other, each is here analysed in 
separate models. Starting with the modernity hypothesis (H2), models 2, 3 and 4 
provide strong evidence that tax morale improves with higher levels of GDP per 
capita, higher qualities of government and higher employment participation rates. 
This positively confirms the modernisation thesis. 

Models 5 and 6 meanwhile, reveal a significant relationship between tax mo-
rale and taxation. However, the direction of the association is in the opposite 
direction to that suggested by neo-liberal theory. Tax morale improves as the 
tax rates increases. This therefore tentatively negatively confirms the neo-lib-
eral hypothesis (H4) and positively confirms the political economy hypothesis 
(H4). Caution however, needs to be exercised in terms of not reading into this 

Table 2. (cont.) 
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a cause-effect relationship. This cannot be simply interpreted as meaning that 
higher tax morale is a consequence of higher tax rates. The taxation level could 
also be a consequence of tax morale, exemplified by governments in post-com-
munist societies being unable to raise taxation levels due to the low tax morale 
of the population. Models 7 and 8, furthermore, provide strong evidence that 
institutional asymmetry is lower in countries with lower levels of severe mate-
rial deprivation and lower income inequalities, and models 9, 10 and 11 strong 
evidence that tax morale improves with higher levels of public expenditure on 
labour market interventions, higher levels of social protection expenditure and 
more effective redistribution via social transfers, providing further positive con-
firmation for the political hypothesis (H4).

5. DISCUSSION AND CONCLUSIONS

Drawing upon institutional theory, this paper has proposed a new way of explain-
ing and tackling the informal economy. Evaluating its validity in the context of 
eight Baltic countries, the above analysis reveals that when the codified laws and 
regulations of formal institutions (state morality) are not aligned with the values, 
norms and beliefs of informal institutions (civic morality), participation in the 
informal economy occurs. The greater is the level of institutional asymmetry, the 
greater is the prevalence of the informal economy. 

To reduce the prevalence of the informal economy therefore, what is required 
is a policy shift away from the current approach which seeks to detect and punish 
those operating in the informal economy and towards an approach that seeks to 
reduce this institutional asymmetry. On the one hand, this requires policies to 
re-align civic morality with state morality. Firstly, this requires citizen education 
regarding the importance of the social contract in general, and paying taxes more 
particularly, such as by providing information on the public goods and services 
paid for by taxation. At present, governments have not done this, especially in 
those Baltic countries where tax morale is low. Secondly, therefore, advertising 
campaigns are required informing citizens about the virtues of adhering to the 
social contract between the state and its citizens regarding the payment of taxes 
and the costs of violating this social contract. In these Baltic countries, as model 1 
in Table 2 reveals, such campaigns could usefully be targeted at men, younger age 
groups, those living in urban areas and other groups shown above to have lower 
levels of tax morale.

To align civic morality and state morality nevertheless, formal institutions also 
need to change. On the one hand, and as model 3 in Table 2 clearly reveals, cit-
izens will not improve their tax morale if there remains a low level of trust in 
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government and extensive public sector corruption, as is the case in those Baltic 
countries where tax morale is lowest and the informal economy more prevalent 
(European Commission, 2014a,b). To tackle this, a modernisation of governance 
is needed. This requires improvement in procedural and redistributive justice and 
fairness so that citizens believe that the authorities are treating them in a respect-
ful, impartial and responsible manner, that they believe they pay their fair share 
and received the goods and services they deserve (Molero and Pujol, 2012; Mur-
phy, 2005). 

On the other hand, and as models 4–11 in Table 2 display, wider economic and 
social developments are also required to align civic morality and state morality. 
These models clearly reveal how Baltic countries with higher tax rates, greater 
income equality, higher expenditure on labour market interventions to help vul-
nerable groups, higher expenditure on social protection and more effective redis-
tribution via social transfers, have lower levels of institutional asymmetry and 
thus smaller informal economies. In consequence, for the post-communist Baltic 
countries with relatively lower levels of progress on these wider economic and 
social developments (e.g., Latvia, Lithuania, Estonia), greater attention to them is 
required if institutional asymmetry is to reduce, and thus the informal economy 
be tackled. For the more affluent western Baltic countries with established market 
economies which are relatively ‘progressive’ on these fronts however (e.g., Ger-
many, Finland), the policy approach will need to be more attentive to pursuing tax 
education and advertising campaigns to improve civic morality, and the pursuit 
of procedural and redistributive justice and fairness to elicit greater alignment of 
civic morality with formal institutions. 

In sum, this paper has proposed a new way of explaining and tackling the 
informal economy which tentatively views the informal economy to be associat-
ed with the lack of alignment of state morality and civic morality. Whether this 
institutional asymmetry approach is also valid when explaining and tackling the 
informal economy across post-communist East-Central Europe more generally 
and in other global regions and countries now needs to be evaluated. So, too, is 
an evaluation required of whether such an association is applicable over time 
within individual countries (e.g., the informal economy shrinks as the degree 
of institutional asymmetry falls, and vice versa). If this paper stimulates such 
evaluations, it will have fulfilled one of its intentions. If it also stimulates gov-
ernments to recognise how the informal economy is closely associated with the 
asymmetry between state morality and civic morality, and to begin discussing 
policy measures for improving tax morale, rather than continuing to simply de-
tect and punish participation in the informal economy, then this paper will have 
achieved its broader goal. 
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