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This paper analyses the relationship between deconcentration processes, planning policies, and governance in the metropolitan
area of Rome, Italy, from 1991 to 2001. It points out that Rome does not have an explicit policy either in favor of or against decon-
centration and that the public authorities are not in fact aware of the problem. Deconcentration is mainly driven by market forces
and business location decisions. These decisions are strongly influenced by material factors such as accessibility, land availability,
and real estate prices, as well as immaterial factors such as the natural, cultural, and social environment. Public players can take
action to influence these factors. Even though Italy has a very strictly regulated planning system, there has traditionally been a high
degree of freedom in actual behaviors.

1. Introduction

This paper deals with the economic deconcentration that
took place in Rome in the 1991 to 2001 period and its relation
to planning policies and the Italian governance system. The
paper is organized as follows. The first part details the con-
cept of economic deconcentration and previous studies on
the subject and illustrates the research methodology. It sub-
sequently analyzes urban policies in Italy and identifies and
analyzes national, regional, subregional, and local policies
relevant to deconcentration. The paper then focuses on the
implications of deconcentration for Rome.

Economic deconcentration can be defined as the move-
ment of economic activity from cores towards suburbs in
metropolitan areas. It can be measured through the relative
changes in the number of jobs and companies for each eco-
nomic sector and each subarea over a given period of time.
The issue of economic deconcentration has been examined
within the European project SELMA: Spatial Deconcentra-
tion of Economic Land Use and Quality of Life in Euro-
pean Metropolitan Areas (http://selma.rtdproject.net/). The
SELMA project—in which the authors of this paper were
involved—was carried out by universities and research insti-
tutes in Italy, the Czech Republic, Denmark, Israel, The

Netherlands, Spain, and the UK. SELMA analyzed the
nature and extent of employment deconcentration in four-
teen metropolitan areas in Europe (the phenomenon had
previously been studied in the 1990s in several American
metropolitan regions). Economic and residential deconcen-
tration processes interact and are likely to contribute to the
phenomenon of sprawl, which has varying economic, social,
and environmental effects depending on the situation of
each urban settlement. Sprawl has been extensively studied
in Europe and North America, as it is often the result of a
demand for low-density housing connected to the autonomy
and convenience provided by individual car ownership.

The SELMA project took two main factors into consid-
eration to measure employment deconcentration: the size
of the phenomenon and its growth in relation to urban
forms. These two factors were considered separately for dif-
ferent economic activities driving the deconcentration pro-
cess. The pattern of deconcentration—whether scattered or
polycentric—was also determined. The phenomenon wit-
nessed in American and European metropolitan areas is the
result of similar processes but possibly different forces: in
the US, the process of deconcentration is due to very weak
regulatory instruments, while, in Europe, the phenomenon
is more compact because it is far more strictly regulated [1].
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The SELMA project’s analysis of deconcentration was based
on subdividing metropolitan areas into concentric zones,
from the centre to the periphery: the core of the CBD (or
central city), the rest of the central city, and the inner sub-
urban and outer suburban rings.

The most obvious result of deconcentration processes in
European cities is the proliferation in suburban areas of fac-
tories and warehouses as well as hypermarkets, malls, office
complexes, and entertainment centers. European cities have
been described as “cities circled by a bacon ribbon—a belt
of wealthy communes: wealthy because of the high-standing
equipment with retail trade, industrial sites or education
and health infrastructure. New installations in the sectors of
trade, industry, research, education and leisure even look for
more peripheral locations in areas which until recently could
be characterized as totally rural” [2].

The characteristics of the deconcentration process in the
metropolitan area of Rome have already been documented
[3–5]: it is of small scale and scattered because of feeble job
growth and the continuing attraction of the city centre for
many tertiary sector businesses. Nevertheless, how did the
process take place? What role have the planning authorities
played, and how did the private sector influence the process
through its choices of location?

The conceptual outline provided by Razin [6] makes it
possible to identify four different types of deconcentration in
Europe: (i) a highly regulated Continental-Northern Euro-
pean type, (ii) a slightly less regulated British type, (iii) a
Southern European type, where lower levels of regulation
and enforcement could be expected, and (iv) a postcom-
munist Central European type, characterized by lower stan-
dards of living and by either low levels of regulation and
enforcement or antagonism towards central planning. Accor-
ding to the pattern drawn up by Larsen [7] and the model
further developed by Dijst and Vazquez [8], Italy can be
classified, in the European context, as leaning “towards a
decentralized liberal system model” (p. 267) [8]. Italy is, in
fact, a country with a high level of decentralization where,
despite the high level of regulation, there is a high degree of
freedom in actual practice.

The results of the SELMA research show that types of
governance systems have a decisive impact on economic
deconcentration. The systems in Mediterranean European
countries, postcommunist Europe, and Israel are a far cry
from the US, a prototype of a decentralized liberal state. This
is particularly evident when the results are compared with
those of northern European countries, which show a pattern
of autonomous local planning which is strongly influenced
by market-based players [7].

The analyses drawn up within the SELMA project and the
results presented in this paper refer to the 1991–2001 period.
This is because the statistical data needed for an international
comparison are only recorded by national censuses. The last
complete ones available for Italy date back to 2001. The latest
census (2011) is still underway. Less detailed data supplied
by other sources has, however, made it possible to identify
a slowdown of the phenomenon, for two main reasons: (i)
an increased market focus on residential deconcentration in
the first part of the 2000–2010 decade; (ii) a decrease in

construction activity in the second half of the decade as a
result of the economic crisis.

2. Methodology

Previous studies have shown that Italy does not have an
explicit deconcentration policy [5]. As a result, there are no
documents dealing specifically with the problem of decon-
centration. For the purposes of this study, we have therefore
reviewed documents relating to land use and planning at
the regional, provincial, and municipal levels. Following the
documentary review, we interviewed “key persons”: 23 rep-
resentatives of local authorities and businesses whose jobs
and responsibilities allow them to provide interesting insight
into the issue of deconcentration. The public officials inter-
viewed are representatives of the Rome municipality, while
the private-sector interviewees work in audiovisual, ICT, and
retail (hypermarkets) companies located within the Rome
municipality. The choice was made based on the following
considerations. Quantitative analysis of the phenomenon [5]
revealed that, in all the economic sectors, deconcentration
mainly took place in the area between the core and the rest of
the central city, particularly in the vicinity of a key piece of
infrastructure: the ring road. It was also found that decon-
centration has not taken place in the outer ring of the Rome
metropolitan area and that the phenomenon remains mar-
ginal in the inner ring compared to the core and the rest of the
central city, despite a significant trend towards an increased
number of jobs. In the Rome metropolitan area two munic-
ipalities comprise the core and the central city: Rome and
Fiumicino (which was part of the Rome municipality up
until the early 1990s). All these elements were taken into
account in the choice of the interviewees.

3. Urban Policies in Italy

A report by the Italian Ministry of Infrastructure and Tran-
sport, which is in charge of national planning policy, points
out “the lack of an integrated plan for interventions based on
a clearly defined program” in a report on urban policy in
Italy, specifying that “another reason is the fragmentation of
responsibility for intervention in urban areas among the
various levels of government” [9]. Faludi and Waterhout [10]
comment that traditional urban planning in Italy “places the
emphasis on local planning and design”; as a result, “Italy
does not have national spatial planning.” The EU Com-
pendium on Italy [11] concludes that “territorial planning
is practically non-existent at the national level, merely a
guideline at the regional level, and implemented at the local
level,” adding that the government “is only responsible for
deciding the general direction of planning, and for coordina-
tion. In particular, it prepares guidelines for the layout of the
national territory.” Therefore, “there is no official territorial
re-organization strategy to refer to at the national govern-
ment level.”

Urban policies in Italy are implicit and of a mostly infra-
structural nature. Major public works have been imple-
mented, particularly in the transport and mobility sectors.
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Projects aimed at solving environmental and social problems
such as unemployment and environmental degradation have
been included within policies concerning specific economic
sectors, or macroareas such as Southern Italy.

In general, projects have been implemented in a frag-
mented, occasional, and limited way—examples are the pro-
jects undertaken in specific cities for major events such as the
1990 football World Cup, the 1994 G7 summit in Naples, and
the Jubilee 2000 in Rome. “There has so far been an almost
total lack of any significant attempt to implement, or at least
plan, an integrated strategy that, alongside the interventions
in infrastructures (public works), promotes interventions in
the services sector in order to foster employment and eco-
nomic activity” [9]. It can be legitimately said that there is a
“lack of a true national policy able to develop an articulated
strategy of intervention in the rundown urban areas” [9]
where action is vital. Such deficiencies and failures have
been compensated by particularly dynamic action at the local
level, stimulated by new planning laws. We will examine these
further on.

One factor that has had an indirect but significant influ-
ence on urban planning policy is the passing of laws to
protect and enhance the environment, starting with the
Landscape Protection Act known as the Galasso Law (8 Aug-
ust 1985, n. 431), followed by several other laws setting up
national parks, regional parks, and protected areas. These
policies have been positively influenced by EU environmental
guidelines. The Rome municipality, for example, has imp-
lemented a number of Agenda 21 activities and passed a
regional law to create natural reservoirs extending over more
than two-thirds of the municipality’s total surface area.

While that was happening at the national level, local
planning policies changed over the same period and started
adopting the methods of participation and negotiation. Local
governments, represented mainly by mayors, have turned
entrepreneurial. They forge alliances with other stakeholders
in the territory and often create development agencies work-
ing with local banks, financial institutions, insurance com-
panies, and associations to decide and implement plans to
develop and renovate urban districts, thereby kicking off a
process of governance.

Such new urban planning policies are characterized by an
approach of the “local development” type [12]; the approach
is used as a conceptual reference and operating principle.
Three big “issues” of international significance and one
“typically Italian issue” have contributed to the affirmation
of this approach in Italy. (i) The environmental issue: it is
understood that the problems of the natural environment
can no longer be tackled per se, they have to be tackled in a
integrated way; (ii) the development issue: no longer merely
economic efficiency, but also social equity and quality of life;
(iii) the role of the third stakeholder: inclusion of civil soci-
ety together with the government and the market; (iv) the
inadequacy of the City Master Plan in solving the problems
of complex systems.

These new needs led, during the 1990s, to a social con-
struct of the plan with the following characteristics [13]: (i)
its purpose is the growth of the community; (ii) its specific
objective is integrated development; (iii) its action method

is interaction among all the stakeholders involved, through
participatory policies covering a specific territorial area and
its inhabitants; (iv) its identity model is no longer the social
class, but the local community; (v) it involves an expert
technician whose role is to activate interaction among the
stakeholders.

These new needs have also led to environmental plan-
ning, or what could be defined as the environmental con-
struction of the plan—a plan that goes beyond the antinomy
of protected areas to be preserved versus nonprotected areas
to be exploited. The characteristics of this approach are [13]
(i) no longer only protected areas/non-protected areas, but
global environmental requalification; (ii) no longer protec-
tion against the local communities, but protection in alliance
with the local communities; (iii) conservation as a basis for
innovation.

Finally, these new needs have led to what could be defined
as an economic construct of the plan. The traditional plan as
per Law 1150 of 1942 envisaged planning as a precondition
for decisions regarding the localization of economic activity
and residential buildings. The plan was decided in an autho-
ritative way by the public authorities. The new plan, on the
other hand, takes the economic requirements of companies
into account and therefore recognizes the need for greater
freedom of activity in the territory, with the aim of guaran-
teeing freedom of economic initiative.

Many tools other than the City Master Plan are used at
the local level to correct or make up for what is lacking in the
Plan. These tools are also consistent with the new rationale
of participation and shared choices.

According to Governa and Salone [14, 15], Palermo [16],
and Rivolin [17], there are two types of planning programs in
Italy, managed by the Ministry of Infrastructure and Trans-
port and the Ministry of Economy and Finance, respectively.
The first type, managed by the Ministry of Infrastructure and
Transport, are known as Complex Urban Programs. These
include (i) the PRU (Programmi di Recupero Urbano, or
Urban Recovery Programs), introduced by Legislative Decree
n. 398/1993 and by Article 11 of the law dated 4 December
1993); (ii) the PRIU (Programmi di Riqualificazione Urbana,
or Urban Regeneration Programs), introduced by a decree of
the Ministry of Public Works dated 21 December 1994); the
Contratti di Quartiere, or Neighborhood Contracts, set out
by Article 2 of Law 662/96 and by a decree of the Ministry
of Public Works dated 22 October 1997, and Neighborhood
II set out by Law 21/2001; the PRUSST (Programmi di
Recupero Urbano e di Sviluppo Sostenibile del Territorio, or
Urban Regeneration and Sustainable Territory Development
Programs) introduced by Ministerial Decree n. 1169 dated 8
October 1998 and Ministerial Decree n. 170 dated 28 May
1999. These tools are used in addition to and often as an
exception to what is envisaged in the City Master Plan and
the Plan of Territorial Coordination, the aim being to coor-
dinate the actions of different municipalities and speed up
procedures.

Governa and Salone [18] state that these tools are inspi-
red by the following principles: (i) intersectorial and multi-
dimensional action that takes not only the urban and territo-
rial aspects, but also the economic and social spheres into
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account; (ii) coordinated action by the various institutional
stakeholders; (iii) cooperation between public and private-
sector stakeholders. In particular, PRUSST envisages territo-
rial and urban participation in sustainable local development
and action targeted to developing the territory, with the
private sector contributing at least a third of the total budget.

The second type of planning program, managed by the
Ministry of Economy and Finance, is known as Negotiated
Programming (Law 662/1996 and the CIPE resolution dated
21 March 1997). This comprises (i) Patti Territoriali, or
Territorial Pacts; (ii) Contratti d’area, or Area Contracts; (iii)
Contratti di Programma, or Program Contracts; (iv) Accordi
di programma quadro, or Program Framework Agreements;
(v) Intese istituzionali di programma, or Institutional Pro-
gram Agreements. In addition to these tools, there is the PIT
(Programmi Integrati Territoriali, or Territorial Integrated
Programs), introduced in 1999 and targeted at coordinating
local development actions, linking national actions to EU
actions and enhancing the integration of the objectives and
strategies of the tools used.

This set of tools was created, in particular, as a fresh mode
of action in the marginal and depressed areas of Southern
Italy following the failure of the extraordinary intervention.
These programs are based on the new rationale (new for
Italy in the early 1990s, i.e.) of the bottom-up approach, the
partnership method, and the use of endogenous resources for
development. Their priority is therefore the development of
marginal and depressed areas and, as a logical consequence,
intervention in the field of planning, particularly as regards
Territorial Pacts and Area Contracts.

Governa and Salone [14] provide an interesting outline
that identifies the key objectives, the stakeholders involved,
and the territorial contexts for the most important instru-
ments listed. In addition to the City Master Plan munici-
palities can adopt the Integrated Programs of Intervention,
which were introduced by Article 16 of Law 179 of 1992 to
correct and amend the obvious deficiencies of the City Mas-
ter Plan. They can be used, in particular, to manage urban
empty spaces created by the emptying out of densely popu-
lated cities. The program is not affected by the content of the
City Master Plan, and can even modify its recommendations.
The program is put into action in obsolete or degraded areas
that are the result of a previous process of urbanization and
comprises demolitions, reconstructions, reconversions, and
new constructions, followed by the setting up of basic infra-
structure and road connections. The program envisages the
necessary participation of many stakeholders: municipali-
ties, public authorities, enterprises, banks, and landowners.
The combined participation envisages the use of public
and private-sector financial resources and makes these
resources immediately operational. The Integrated Programs
of Intervention do not set out a prescription; however, they
comprise a global plan for the involved area. This tool proves
that the lawmakers’ interest has moved from territorial
planning to economic and occupational development, so
much so that the Integrated Programs of Intervention can
create exceptions to the prescriptions of the City Master
Plan following the obtention of an agreement among the
partners.

4. Profile of Policies Relevant to
Deconcentration in the Italian Context

As has already been pointed out, Italy has no specific policies
to either favor or discourage economic deconcentration.
What does exist is a set of problematic issues that, once tack-
led, have indirect effects on deconcentration. The following
issues appear important.

(i) In cities with problems of industrial decline or delayed
development, local urban development policies have been
put in place. Those policies tend to attract investment, parti-
cularly from the private sector, that can bring in a new and
highly specialized workforce through the creation of research
centers and by hosting the headquarters of multinationals
and national and international organizations. The new
population deriving from this attraction has a high cultural
level and high levels of consumption, allowing these towns to
progress in the direction of the knowledge and information
society. These new arrivals or, at any rate, the need to attract
new arrivals have caused, or can theoretically cause, decon-
centration effects. For example, recovery and regeneration
actions have been implemented in the suburbs of Turin and
Milan, which have suffered industrial decline. The aim is
to create suitable spaces for firms in the advanced tertiary
and leisure sectors to substitute old and obsolete industrial
infrastructure. This process has also taken place in southern
Italian cities such as Naples. The phenomenon is less obvious
in the metropolitan areas this paper focuses on: Rome and
Pescara-Chieti. This is because, in the first case, the city has
not experienced either industrial decline or marginality,
while, in the second case, the agglomeration is recent enough
not to have many spaces that need to be reused.

(ii) Lobbying groups have emerged in many Italian cities
in the construction and real estate markets. They have con-
tinuous opportunities to debate with public authorities
through a structured process of governance. They take the
form of sectorwise economic associations and exercise strong
pressure on the public administration, not least because of
the negative side effects generated by the new programming
and planning tools requiring the participation of private-
sector players. These forces sometimes operate to bring about
economic deconcentration by favoring the construction of
new shopping and leisure centers; other times, they bring
about residential deconcentration by favoring the construc-
tion of new residential areas.

(iii) Of the planning and development tools cited earlier,
PRUSST and Territorial Pacts have interesting indirect effects
on deconcentration. These tools are not targeted to either
land use regulation or planning. Their main aim is to allow
sustainable local development through interventions related
to infrastructure and firms operating in various sectors. The
Italian government created these territorial programs in the
second half of the 1990s as tools for de facto strongly econom-
ically oriented territorial development. Spatial organization
is the consequence, not the cause, of such objectives. These
instruments can, in fact, derogate from the regulations of
City Master Plans and mainly affect peripheral areas, thereby
contributing to determining the existence of deconcentration
processes. If the creation of a new shopping center is decided
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as part of a PRUSST or a Territorial Pact, it is not a deci-
sion about land use and planning, but rather a decision about
the development model of the concerned area. In this ratio-
nale, the creation of a shopping center implies the creation of
additional job opportunities concentrated within the center,
and the possibility of reducing prices in favor of territorial
and extraterritorial residents. It is not a measure taken in
order to decongest the town centre or reduce traffic or
improve the quality of the environment. Indeed, the objec-
tives of economic and employment development sometimes
go against the aims of improving the quality of life and the
environment.

(iv) Italian regions may use the law on retail commerce
to implicitly decide about retail deconcentration. The law
enables regions to establish how many new shopping centers
can be created over a given period of time and select pos-
sible candidate areas. So in reality, they decide what the
commercial poles of attraction will be, not what the city
planning should be, the latter being only an implicit conse-
quence. Moreover, with such plans, regions decide whether
greater importance should be attributed to supermarkets and
hypermarkets or to small neighborhood shops. Shop owner
associations, which represent the interests of small traders,
are very important in this debate; they exercise their contrac-
tual power in dealings with the region to oppose the progress
of malls which, in their opinion, “kill” neighborhood retail.

(v) Agencies for ASI (Aree di Sviluppo Industriale, or
Industrial Development Areas) are responsible for develop-
ing industrial areas within municipalities. ASI plans take pre-
cedence over City Master Plans and determine the organiza-
tion of such areas. Given the particular structure of Italian
cities, these are often periurban areas, and therefore the effec-
tive or ineffective action of the agencies has consequences for
the creation—or the noncreation—of new industrial activi-
ties on the periphery of metropolitan areas. In this case too,
the scope is not planning, but rather the economic and
employment development of a particular area.

5. Profile of Regional, Subregional, and
Local Policies Relevant to Deconcentration in
the Rome Metropolitan Area

The Rome metropolitan area does not exist as an autono-
mous administrative entity. A debate about the need to rep-
lace the government of the City of Rome and its province
with a metropolitan authority has been going on for deca-
des. But the metropolitan region—as an administrative auth-
ority—has not yet been implemented. On 3 October 2010,
Roma Capitale was set up as a kind of compromise. This local
authority replaces the City of Rome while keeping its boun-
daries unchanged. Figure 1 indicates the area identified by
the authors of this paper as the metropolitan region. The def-
inition is based on the parameters identified by the SELMA
project for a comparative multinational analysis.

The main tools of regional territorial government with
indirect effects on deconcentration are the Regional Plan of
Territorial Coordination and the law on retail commerce. The
Latium region, where the Rome metropolitan area is located,
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Figure 1: Rome metropolitan area. Source: own elaboration.

adopted the Regional Plan of Territorial Coordination in
February 2001, after previously adopting a document with
guidelines for local planning that did not, however, have the
binding force of a law. The Latium region issued its law on
retail commerce in 1999.

As these regulations were issued in the late 1990s, they
had no effect on deconcentration in the period studied in this
paper. They will probably have some effects, albeit minimal
ones, in the coming years. These laws merely provide guide-
lines for the action of provinces and municipalities to which
planning power is conferred. The guidelines can be summa-
rized as follows: supporting firms in all sectors; attracting
firms, particularly those working in the advanced services;
protecting natural and cultural heritage; supporting local
economic development; supporting the decentralization of
public offices; improving the urban quality of settlements;
improving the quality of public services; localizing shopping
centers where roads and infrastructure exist; improving
accessibility, using old, abandoned buildings as much as pos-
sible for new economic activities and harmonizing the vari-
ous economic activities. Those guidelines are so general and
short-lived that it will all depend on how they are received
and applied at the provincial and municipal levels.

The main tools of subregional territorial government
with indirect effects on deconcentration are the Provincial
Plan of Territorial Coordination, Territorial Pacts, and
PRUSST. The Territorial Plan of Provincial Coordination for
the Province of Rome was adopted in 1998. In 2002, it was
given a new name: the Provincial Master Plan. The Province
of Rome had had no Plan previously, merely general guide-
lines for the actions of municipalities. The general aims are
supporting balanced economic growth and favoring local
development in the territory. The Provincial Plan aims to
improve infrastructure and mobility, attract new firms,
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particularly in the advanced tertiary sector, improve the
employment situation, and protect and enhance natural and
cultural heritage. The entire provincial territory is given
value and the potential of each local area highlighted. Con-
sidering the long period that will be required for the imple-
mentation of these guidelines, any possible effects on decon-
centration will only appear in the coming years.

In the Rome metropolitan area, other subregional tools
impact deconcentration: the Territorial Pact of Fiumicino;
the Territorial Pact of Civitavecchia; the PRUSST for Fiumi-
cino and the PRUSST for Civitavecchia. All of these were
created in the late 1990s and have the power to derogate
from regulations imposed by regional, provincial, and local
Plans.

These plans and development projects are important for
future deconcentration in the Rome metropolitan area, as
they envisage strengthening the Fiumicino pole, where the
airport is located, and the Civitavecchia pole with its port. In
the case of Fiumicino, the Territorial Pact and PRUSST aim
to create a strong tourism center around the archaeological
and environmental resources using the town’s proximity to
Rome, a traditional tourist destination. Because of this stra-
tegy, plans and projects envisage a strengthening of the road
and rail route connecting Fiumicino to Rome. This decision
has already caused consequences in terms of deconcentra-
tion: in the past few years, many firms not operating in the
tourist sector have decided to locate along this route. In the
case of Civitavecchia, the Territorial Pact and PRUSST aim
to enhance the status of the port, which has become Italy’s
leading cruise port in recent years, following the Holy Year
2000. These projects intend to highlight local environmental
resources and monuments and develop the road and rail
route connecting Civitavecchia to other cities, including
Rome. It is foreseeable that these interventions will bring
about future deconcentration along the route connecting
Rome and Civitavecchia, as is already the case for Fiumicino.

The main tool of local territorial government is Rome’s
City Master Plan. The deconcentration process in the 1991 to
2001 period took place while Rome City Hall was still using
the old City Master Plan approved in 1962. The new City
Master Plan was approved in 2003 and has been in effect since
2008. In 1993, however, an important change in Italian legis-
lation affected Rome’s City Master Plan: the direct election of
city mayors. One of the main effects of that law is that mayors
are now directly responsible for implementing government
programs. In fact, government programs are identified and
largely oriented by mayors. Francesco Rutelli, Mayor of Rome
from 1993 to 2000, started the process to create a new City
Master Plan and introduced new planning elements such
as the 1995 Posterplan, which outlined the administration’s
goals, and the 1997 Piano delle Certezze or Plan of Certainties,
a series of changes and variations to the 1962 Master Plan
that were necessary in the phase of transition to the new Plan.
These two elements, which comprised the municipality’s
planning objectives, were implemented in the course of a
long collaboration with all the stakeholders. The Plan of
Certainties was primarily implemented in coordination with
the economic stakeholders with a view to completing projects
that had already been initiated.

There were, therefore, several overlapping tools in use in
the period considered in this paper: the 1962 City Master
Plan on the one hand and the Posterplan and the Plan of
Certainties on the other. The former, a legacy of the past,
continued to have the binding force of a law but had been
substantially modified by all the changes that had taken place
in the interim and by the implementation of Piani di settore
(sector-specific plans) and Piani Particolareggiati (in-depth
plans). The latter two contemporary plans were statements
of intent providing the basis for the new Master Plan.

The 1962 Master Plan created a city whose principal char-
acteristic, according to Maurizio Marcelloni, the coordinator
of the new Master Plan, was that it was without rules, in
that individual freedom and behavior prevail over the limits
imposed by a social organization [19]. The 1962 Master Plan
envisioned three main points: (i) breaking down the city’s
compact, monocentric structure by creating a road route and
shifting the city centre eastwards to set up the SDO (Sis-
tema Direzionale Orientale), or Eastern Office District, so as
to clear the historical centre of tertiary activities; (ii) encou-
raging road travel and transport; (iii) expanding the city by
building self-sufficient residential districts with a focus on
functionality.

What has actually happened is that (i) services have not
abandoned the city centre; rather, they have been strength-
ened and expanded, as the city centre and its cultural attrac-
tions of high quality are a major draw; (ii) the roads intended
to increase road transport and travel have been only partially
built and do not serve the residential buildings, which were
not constructed in line with the Plan’s recommendations;
(iii) while self-sufficient residential districts have been devel-
oped, the problem is that although they are very efficient,
with a good transport network in each district, they are not
well connected to each other and the rest of the city.

The final result is a city that remains compact and mono-
centric, where the historical centre remains the most vibrant
and attractive part, and a nonregulated and often degraded
periphery with a uniquely residential function, poorly con-
nected to the centre by an inefficient transport system. It is
easy to understand why many observers agree that Rome is
a city without rules. This statement also crops up regularly
in political circles, where the objective of imposing rule and
order on the city is continuously mooted. From this view-
point, too, Rome reflects the overall image of Italy as a
society in which the enforcement of a law is an exception
rather than the rule and where the disorderly accumulation
of laws makes it so difficult to enforce them that their very
accumulation is an increasingly strong argument for nonen-
forcement [19].

The Posterplan and Plan of Certainties, as well as the new
City Master Plan, start from the problems unsolved or gene-
rated by the 1962 Master Plan. While the new plans have no
specific goals related to deconcentration, they prioritize the
creation of new centers to generate a polycentric city. These
new centers will be connected to both residences and busi-
nesses. The Rome municipality has selected the places with
the most important infrastructures to house the key metro-
politan functions: the new Centro Congressi or Conference
Centre in the Eur district on the outer edge of the core,
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the Fiera di Roma trade fair grounds along the route connect-
ing the rest of the city centre to Fiumicino and the airport,
and the new Polo Tecnologico or technological pole along the
Tiburtina road. The Rome municipality has also chosen to
fill the urban empty spaces left over from uncontrolled and
illegal building activity with green areas or new office dis-
tricts.

6. Economic Land Use Growth and
Deconcentration in Rome

Deconcentration is not acknowledged as a topic and there-
fore as a problem. In fact there is not even a precise transla-
tion for the word “deconcentration” in Italian, and therefore,
we had to use four different words to describe the concept
during our interviews of private-sector stakeholders and the
local authorities. We always had to be careful to create a com-
mon “vocabulary” that would be shared by the entire group
at the beginning of each interview or seminar.

However, it is not because there is no word for it that
the phenomenon does not exist. It simply means that decon-
centration is not seen as a planning and urban development
issue, but rather as one of economic efficiency and effective-
ness. Those aspects, together with social equity, the quality
of the environment, and rational and balanced territorial
development are considered per se. The result is often a dis-
ordered and disorganized territory in which some interven-
tions contradict the previous ones, and others rule out new
ones.

When it comes to the deconcentration of shopping cen-
ters, for example, the stakeholders involved (citizens, con-
sumers, small traders in inner urban areas, large firms, local
authorities and trade associations for various sectors) have
divergent, interests including social equity, environmental
quality, and quality of life. The problem is that there are both
“dominant” and “subordinate” players. The “dominants”
(public authorities, private firms, and trade associations)
focus their attention on some effects of the new interven-
tions: (i) effects on prices and, therefore, on the costs for
consumers; (ii) deformation of competition for small tra-
ders; (iii) effects on employment; (iv) effects on business
growth. In so doing, they neglect other important effects
such as congestion, pollution, changes in social behavior,
marginalization of weak social groups, urban disorder, and
inefficiency.

As regards changes in social behavior, it has been found
that residents and consumers in general use shopping centers
not only to shop, but also as new places for social relation-
ships and for leisure and entertainment. These new social
habits bring about a change in the demand curve for consu-
mer goods and its price elasticity. At the moment of buying,
regular mall customers behave not so much as purchasers of
goods as users of a pleasant environment of which shopping
is only one aspect; the consumer therefore escapes the rules
of traditional behavior.

The trend towards deconcentration and connected phe-
nomena is so fast growing that it cannot be easily regulated
using the existing tools. Sector-specific economic regulation

has therefore been chosen in some cases. For example, in
the retail commerce sector, it is not a planning law that
has been applied but rather a law regulating the sector on
the regional scale, following the economic rationale of pro-
duction and sales and ignoring the spatial logic. Parameters
such as competition and economic efficiency are considered;
territorial planning derives from this as a residual policy that
cannot take into consideration either the quality of environ-
ment or the quality of life. It can therefore be concluded that
the priorities of regional and local policies are (i) economic
and employment growth, (ii) attracting investment, and (iii)
entrepreneurial dynamism.

The asymmetry created by the coexistence of medium-
to-long term planning policies regulated by law (the City
Master Plan is a law, not merely a planning act, and usually
requires a long period of time to be formulated, discussed
and implemented: in Rome’s case, e.g., it has taken around
forty years to adopt a new Plan) and short-term economic
policies not regulated by law (economic policies can be
drawn up and implemented in few months) have led to the
introduction of new tools that can make exceptions to ordi-
nary instruments of physical planning such as the City Mas-
ter Plan. This confirms the dominance of economic interests
above all the others. The effects on the environment and the
quality of life are clearly not calculated or envisaged and are
therefore unexpected.

Shopping complexes and entertainment centers are the
most significant element of economic deconcentration, and
their consequences can be summarized as follows: (i) control
over the price of goods and, consequently, reduced costs for
the end consumer; (ii) implicit and explicit control of infla-
tion; (iii) changes in the land market: land is more expensive
than it used to be when used for industrial settlements, but
less expensive than it could be if used for residential pur-
poses; (iv) changes in local retail competition: the presence
of shopping centers induces a different dynamic for small
traditional shops; (v) changes in consumer habits; (vi) a dif-
ferently organized demand for goods and different time bud-
geting; (vii) marginalization of weak social groups (e.g., old
people and households living under the poverty line), who
find it hard to access shopping centers and have fewer and
fewer neighborhood small shops available to them; (viii) a
different spatial distribution of commercial and leisure activ-
ities; (ix) an increasingly mobile population; (x) overuse of
the road system by cars and increased atmospheric pollution,
because deconcentration is decided on the basis of economic
rather than planning-related criteria; as a result, the locations
of shopping and leisure centers do not correspond to the
transport infrastructure.

The deconcentration phenomena studied here have
mainly occurred as a result of the location choices of firms
and public policies driven by economic reasons, rather than
as a consequence of planning policies. While this has ensured
high economic efficiency, it has encouraged imbalanced
governance, with agreements between public authorities and
private-sector firms prevailing over the general interest, and
little transparency. Our interviews show that business and
building trade associations have played an important role.
The latter in particular appear to have played a major role
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in blocking or slowing down the brownfield market in some
areas, and lobbying to steer the development of greenfield
sites, pushing for the inclusion in City Master Plans of many
residential areas that generate increased value and, therefore,
increased land prices. A strong boost also seems to have
come from the retail commerce sector, particularly associa-
tions representing small shops that oppose big box retailers.
Hypermarkets, although important in the deconcentration
process, therefore turn out to be underdimensioned with res-
pect to the population.

The interviews also highlight the fact that environmental
and consumer associations do not play a decisive role, with
a few exceptions: in the Rome municipality, for example,
environmental associations have played an important part in
the fight against the construction of illegal buildings and for
the creation of protected areas.

The actions of the various public stakeholders have
suffered from a lack of coordination, as they have been
implemented by different authorities at different levels of
the hierarchy in different economic situations (recession or
growth).

Some aspects of contemporary deconcentration are also
the unexpected result of infrastructural and transport poli-
cies that were implemented many years ago. In the specific
case of Rome, one of the driving forces of deconcentration
has been the choice, made decades ago, of creating “gate-
ways” to the metropolitan area through transport infrastruc-
ture such as motorway exits, airports, and ports.

7. Conclusions

This paper has discussed the subject of economic decon-
centration and its relation to planning policies in the Rome
metropolitan area. The possible connection between econo-
mic deconcentration and sprawl has been investigated in
depth in the US but less extensively studied in Europe. The
pattern of economic deconcentration in Rome is small-scale
and scattered. The city centre continues to exert a strong
power of attraction over firms, especially tertiary-sector
firms. Rome’s case fits in with the Mediterranean model of
deconcentration, characterized by low levels of “effective”
regulation. Italy has a complex regulatory system, but few
laws are actually implemented. Urban planning is a very
decentralized task, as Italy does not have national spatial
planning, and is mainly implemented at the local level, where
a great deal of attention is paid to infrastructure. In the
period analyzed in our research, planning policies have been
characterized by a largely bottom-up approach inspired by
the principles of local development, and a number of new
planning tools have been introduced by law. None of these
planning tools and policies make any specific reference to
deconcentration. Planning has only an indirect effect on
deconcentration. Other policies relating to the industrial and
retail commercial sectors also have indirect effects on decon-
centration.

In the case of the Rome metropolitan area, the main tools
of territorial government at regional level that might indi-
rectly affect the deconcentration process are the Regional

Plan of Territorial Coordination and the law on retail com-
merce, but their effect would in any case be very limited.
Their guidelines are so general and short-lived that it will all
depend on how provinces and municipalities decide to imp-
lement them. At the subregional level, the main tools that
could affect deconcentration are the Provincial Plan of Terri-
torial Coordination, Territorial Pacts, and PRUSST, while, at
the local level, the main tool is the City Master Plan.

The overlapping and simultaneous actions of all these
planning tools have created a disordered and disorganized
territory in which some interventions contradict the previ-
ous ones and others rule out new ones. Deconcentration has
mainly taken place as a consequence of the location choices of
firms and public policies driven by economic reasons rather
than as a consequence of planning policies. While this has
ensured high economic efficiency, it has favored imbalanced
governance, with agreements between public authorities and
private-sector firms prevailing over the general interest, and
little transparency. The actions of the various public stake-
holders have suffered from a lack of coordination, as they
have been implemented by different authorities at different
levels of the hierarchy in different economic situations (reces-
sion or growth). Some aspects of contemporary deconcen-
tration are also the unexpected result of infrastructural and
transport policies that were implemented many years ago.
In Rome, economic deconcentration and the quality of life
are not the focus of specific policies but rather the indirect
consequences of economic policies with different objectives
and the independent choices made by firms.
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