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Redundant norms in spatial planning acts: Uncertain approaches to the 
regulation of infrastructure systems

The paper establishes legal drafting as the framework for investigating the causes of 
insufficient clarity in spatial planning texts in the Republic of Croatia. It theoretically and 
empirically defines the fundamental characteristics of redundant spatial-planning content, 
the avoidance of which would make plan texts clearer and more transparent. An analysis 
of redundant content in the sections regulating the construction of infrastructure systems, 
based on a representative sample of local-level spatial plans, showed its systematic 
prevalence in the overall content, with a recognizable set of recurring content errors. Its 
presence can be explained by insufficient understanding of the subject and purpose of 
spatial-planning regulation within the Croatian spatial planning system.
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Prethodno priopćenje

Ante Senjanović, Ivan Milotić

Normativne suvišnosti kao čimbenik otežane primjene prostornih planova 
prilikom gradnje infrastrukturnih sustava

U radu postavljeni su nomotehnički okviri za istraživanje uzroka nedostatne jasnoće 
tekstova prostornih planova u Republici Hrvatskoj. Teorijski i empirijski definirana su 
temeljna svojstva suvišnoga prostornoplanskog sadržaja, čijim bi izbjegavanjem tekst plana 
bio pregledniji, a time i jasniji. Istraživanjem suvišnog sadržaja u dijelovima koji uređuju 
gradnju infrastrukturnih sustava, na reprezentativnome uzorku prostornih planova lokalne 
razine, pokazana je njegova sustavna pretežnost u ukupnome sadržaju, s prepoznatljivim 
skupom sadržajnih pogrešaka. Njegova prisutnost objašnjiva je nedovoljnim poznavanjem 
predmeta i svrhe prostornoplanskog uređenja unutar hrvatskog sustava prostornog 
uređenja.
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1. Introduction

In spatial planning and building design, the clarity of the text 
of a spatial plan is frequently called into question, particularly 
with regard to what is or is not permitted when construction is 
undertaken in a given area and to what extent such matters need 
to be regulated at all. Although this topic is considered important, 
it is also too broad and insufficiently explored to be addressed 
comprehensively in a single article. Accordingly, this paper begins 
by presenting the fundamental aspects of the problem and its legal 
and legislative-drafting context, followed by an investigation of 
one particular aspect that the authors consider sufficiently evident 
and comprehensible to be addressed within a reasonable scope 
while simultaneously drawing attention to more complex issues of 
legislative drafting.
Based on the authors’ experience, the chapters of spatial plans dealing 
with infrastructure systems and networks are often excessively 
extensive in relation to the actual content they contain. Redundant and 
unnecessary text does not contribute to the normative content; instead, 
it makes the text imprecise and difficult to navigate, thereby hindering 
the identification of important provisions, i.e. those that need and are 
intended to be regulated [1]. This, in turn, makes the text more difficult 
to interpret [2]. The length of a text may depend on the amount of 
content it conveys (the number and scope of the messages it is intended 
to communicate) and on how that content is expressed (the number of 
words used to convey each individual message). Using spatial plans at 
the local level as examples, this paper examines the amount of content, 
specifically redundant legal messages or legal norms that spatial plans 
frequently contain but should not contain. The objectives of the study 
are as follows:
-- To confirm the impression that redundant norms are substantially 

and systematically present in chapters dealing with infrastructure.
-- To demonstrate how the presence of redundant norms points to 

a fundamental misunderstanding of the purpose and methods of 
regulating infrastructure in spatial plans.

-- To demonstrate the existence of a set of common errors and its 
recognisable structure, and to provide a basis for avoiding these 
errors by describing them.

2. Normative nature of the text in a spatial plan

A spatial plan is a general legal act (regulation) adopted for the purpose of 
implementing the Physical Planning Act [3]. Like any general legal act, it 
must necessarily be comprehensible [4], meaning that its addressee, i.e. 
any person required to comply with its provisions, must be able, ideally, 
to interpret its content as intended by the legislator [5]. In the case of 
a spatial plan, the addressees include everyone involved in the building 
permit issuance procedure, such as the investor, designer, administrative 
officer, public authority and other participants. The comprehensibility 
of the text of a legal act signifies the successful communication of a 
legal message [6], i.e. a requirement contained in the legal rules that 
constitute the general legal act [7]. A sufficiently clear and precise text 
makes its legal content recognisable and, consequently, enables the 
identification of conduct consistent with that content. This promotes 
legal certainty and reduces the risk of inconsistent application of the 
law and arbitrary decision-making [8]. In short, it enables legal entities 
to understand, accept and apply a general legal act more easily and 
reliably. In this regard, it is important to distinguish between the text 
of a regulation (its legal provisions, i.e. textual units expressing legal 
norms or parts thereof [9]), which is binding, and the explanatory text 
accompanying the regulation, which provides information about it and 
thereby assists in its interpretation but is not binding. In the field of 
physical planning, this distinction corresponds to the difference between 
the provisions governing the implementation of a spatial plan and the 
explanatory section of the spatial plan.
In a general legal act, any text whose content does not constitute a 
legal rule (legal norm) or is not relevant to such a rule is redundant [10]. 
A general legal norm is a binding requirement concerning conduct in a 
particular category of cases [11]. Its basic substantive structure can 
be expressed as follows: “if X, then Y ought to follow” (in an individual 
norm, the notion of “ought” may indicate an obligation to do something 
or act in a particular way, to permit something, or to prohibit something 
[12]). In other words, if a prerequisite is fulfilled, i.e. a particular type of 
fact occurs, a consequence must follow, consisting of specified conduct 
or a sanction. These elements must be recognisable for the text of 
the act to be considered comprehensible [13]. The easiest redundant 
passages to identify are those that do not express any new content of 

a legal norm and may therefore be included 
in the explanatory section of a regulation 
but not in its operative provisions. Such 
passages include declarative statements, 
descriptions, explanations, justifications, 
statements of intent, unnecessary examples 
and cross-references, repetitions, and similar 
elements [14]. To identify further instances 
of redundancy, the following discussion 
establishes the boundary between what 
can and should constitute a legal norm and 
what cannot do so and is therefore always 
redundant. The fundamental prerequisite 
for a statement to qualify as a legal norm 
is that it lawfully requires certain conduct 

or establishes a criterion against which the 
acceptability of conduct must be assessed 

Figure 1. �Excerpt from the Spatial Plan of the Municipality of Udbina (PPUO Udbina), illustrating 
an excessively long paragraph consisting entirely of redundant norms
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[15]. The requirement of lawfulness means 
that a legal act must be adopted through a 
lawful procedure and that the legal norms 
it contains must be integrated into the legal 
system, in which each regulation must govern 
a subject matter that it is authorised to regulate 
[16]. Such authorisation is always granted 
by another legal instrument, beginning with 
the Constitution of the Republic of Croatia. In 
the case of a spatial plan, this authorisation 
is conferred by the provisions of the Physical 
Planning Act that define the plan’s subject 
matter and establish whether its adoption is 
mandatory or optional.
However, merely expressing a requirement or 
criterion is insufficient; it must also be applicable 
if it is to effectively influence conduct [17]. 
Applicability is influenced by various aspects 
of society and the legal system, including the 
consistency and acceptance of political, social 
and legal objectives; the selection of legal 
instruments for achieving those objectives; 
the ability and willingness of addressees 
to comply with the norms; and the possibility of monitoring actual 
conduct and imposing sanctions in accordance with the norm [18]. In the 
implementation of spatial plans, such monitoring is mandatory: a spatial 
intervention is not permitted without a building permit, which may be 
issued only if, among other requirements, the intervention complies with 
the conditions for implementing spatial interventions established by the 
spatial plan and with the applicable special regulations [19]. It should 
be emphasised that a building permit is not the only legal instrument 
through which a spatial plan is implemented. Other acts are also 
issued on the basis of compliance with the conditions for implementing 
spatial interventions; however, for the sake of clarity, this paper 
refers exclusively to building permits. Establishing the conditions for 
implementing spatial interventions within the area covered by a spatial 
plan falls within the plan’s subject matter [20] and thus constitutes 
the only content that the plan is authorised to regulate as a matter of 
law. Although this is a simplified account, it is fundamentally correct. A 
spatial plan may also prescribe protection measures, measures for urban 
rehabilitation, transformation or land readjustment, as well as guidelines 
for the preparation of spatial plans for smaller areas. However, all these 
elements, except for land readjustment measures, which apply to land 
readjustment procedures rather than construction, must be expressed 
either through the conditions for implementation or through restrictions 
on the permissible values of the parameters to be established in a spatial 
plan for a smaller area.
Nevertheless, although a spatial plan is required to establish the 
conditions for implementing spatial interventions, it is not authorised 
to regulate every such condition. During the building permit issuance 
procedure, some conditions are established as special conditions. These 
are issued by public authorities pursuant to special regulations, and the 
authorities monitor their implementation by verifying compliance in the 
design documentation [19]. Matters governed by these regulations fall 
within their respective subject matter, meaning that the authority to 

regulate them is conferred by those regulations rather than by the spatial 
plan, except to the extent that the special regulations require the spatial 
plan to regulate a particular aspect of the subject matter concerned.
The foregoing considerations make it possible to identify the fundamental 
characteristics of a redundant norm in a spatial plan, i.e. a statement that 
merely imitates a norm. These characteristics are as follows:
1.	 Ineffectiveness: the text does not express content relevant to a legal 

norm, i.e. to a condition for implementing a spatial intervention.
2.	 Non-enforceability: the norm contained in the text cannot be applied 

in the building permit issuance procedure.
3.	 Lack of relevance to the subject matter – the norm contained in the 

text does not fall within the subject matter of a spatial plan, meaning 
that the plan is not authorised to regulate it, or the matter is governed 
by a special regulation.

4.	 Invalidity: owing to errors in legislative drafting, the text lacks 
coherent normative content.

3. �Fundamentals of infrastructure planning in spatial plans

The concept of infrastructure, as defined by the Physical Planning 
Act and the Ordinance on Spatial Plans [21], encompasses transport 
infrastructure (roads, railways, maritime and inland waterway 
infrastructure, and aviation infrastructure), energy infrastructure (oil, gas 
and electricity infrastructure), and water management infrastructure 
(water supply, wastewater drainage, water regulation and land 
reclamation structures). A spatial plan should ensure the development 
and siting of infrastructure, i.e. the provision of infrastructure within the 
planned area [20]. The cartographic symbols specified in the Ordinance 
identify the types of infrastructure facilities whose spatial distribution 
may be regulated by a spatial plan: predominantly linear facilities 
(roads, railway lines, utility lines and pipelines); facilities intended for 
handling the materials conveyed through linear infrastructure (stops, 

Figure 2. �Excerpt from the Urban Development Plan of Slunj (UPU Slunj), all norms, except 
those contained in the final paragraph, are redundant because they merely inform 
the reader of the obligation to comply with special regulations, an obligation that 
exists independently of the spatial plan
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network equipment, storage facilities, terminals, and facilities for supply, 
treatment and discharge); and similar facilities (ports, transmitters, 
control facilities, and the like) [21].
A building area must be developed, i.e. made suitable for the 
construction and use of buildings. Existing infrastructure is one of 
the essential prerequisites for a building area or plot of land to be 
considered serviced and ready for development. Accordingly, a spatial 
plan must ensure the possibility of constructing at least the basic 
infrastructure, including a traffic surface providing access and facilities 
for wastewater drainage [20].
The conditions for implementing spatial interventions that a spatial plan 
is required to regulate are specified in the Ordinance and indicate how 
the legislator envisages the regulation of construction through spatial 
plans, namely by defining the permissible characteristics of buildings, 
primarily their location, size and design, as well as the arrangement of 
the building plot [21]. However, the content is divided into “rules for the 
implementation of spatial interventions” under Chapter “1. Conditions 
for the Implementation of Spatial Interventions for Which Land Use 
Has Been Designated”, which differs from Chapter “2. Conditions for 
the Implementation of Infrastructure Interventions”. The existence of 
this second chapter implies that infrastructure interventions should 
not necessarily be regulated in accordance with the rules for the 
implementation of spatial interventions. Nevertheless, this is neither 
explicitly stated nor is it clear what the conditions for implementing 
infrastructure interventions should contain or whether their scope is 
subject to the same thematic limitations as those set out in the first 
chapter.
The spatial planning system established by the Ordinance allows for 
the designation of multiple areas subject to specific implementation 
rules within the boundaries of a spatial plan. The rules applicable to 
different areas contain and thereby establish different implementation 
conditions. On this basis, it may be assumed that Chapter 2 should at 
least regulate the conditions that apply uniformly to all infrastructure 
facilities within the plan area, while Chapter 1 may establish specific 
conditions where necessary for particular areas within that boundary. 
A spatial plan should determine the location of infrastructure facilities 
and the measures required for their construction [20]. In principle, these 
measures, as defined through the implementation conditions, could also 
prescribe construction methods for infrastructure facilities other than 
their location, size and design. However, the authors consider that they 
should not do so. Although the legislator has not clearly defined which 
matters the conditions for implementing infrastructure interventions 
must or may regulate, it is possible to identify, on the basis of the subject 
matter and content of the special regulations governing infrastructure, 
those matters that should not be regulated by the conditions of a spatial 
plan because they are already covered by special regulations.
The construction of infrastructure facilities, particularly utility lines, is 
extensively governed by special regulations applicable throughout the 
entire country and is therefore subject to standardised requirements. 
It is self-evident that the technical requirements for constructing, for 
example, wastewater drainage facilities or electricity transmission 
and distribution lines do not vary from one municipality to another. 
These regulations also ensure the proper functioning of individual 
infrastructure systems. The fundamental requirements for buildings, 
as established by the Building Act, apply to all buildings, including 

infrastructure facilities, irrespective of the provisions of a spatial plan. 
They constitute basic construction principles aimed at preventing 
undesirable impacts caused by buildings. The legislator has ensured 
compliance with these principles through the adoption of various 
special regulations, including acts, government decrees, ordinances 
and technical regulations, thereby already determining and assessing 
the appropriate level of detail required for the legal regulation of the 
construction of such facilities.
As an example, this paper examines the regulation of electronic 
communications infrastructure, which is primarily governed by the 
Electronic Communications Act, which, among other matters, regulates 
the construction and installation of electronic communications 
infrastructure and associated equipment. This regulatory framework is 
further elaborated through a series of subordinate legal acts specifying 
the technical, administrative and other requirements for construction 
and installation. Special conditions are issued on the basis of these 
regulations during the construction approval procedure. Even a brief 
review of the Central Catalogue of Official Documents of the Republic 
of Croatia reveals at least six such ordinances governing the technical 
requirements for the construction of cable ducts, fibre-optic and 
distribution networks; the installation of radio stations; protection zones 
for electronic communications infrastructure; collocation and the shared 
use of electronic communications infrastructure; and the connection of 
infrastructure within buildings to the wider network. These include the 
Ordinance on Technical Requirements for Cable Ducts (Official Gazette No. 
139/23), the Ordinance on Fibre-Optic and Distribution Networks (Narodne 
novine No. 63/24), the Ordinance on the Procedure and Conditions for 
Determining the Zone of Electronic Communications Infrastructure and 
Other Associated Equipment, the Protection Zone and the Radio Corridor, 
and the Obligations of Operators, Investors in Works or Buildings (Narodne 
novine No. 146/24), the Ordinance on the Procedure and Conditions for 
Access to, Collocation in and Shared Use of Electronic Communications 
Infrastructure and Other Associated Equipment (Narodne novine No. 
66/23), the Ordinance on the Procedure and Conditions for Access to and 
Use of Access Points and Physical Infrastructure within Residential and 
Commercial Buildings (Narodne novine No. 2/24), and the Ordinance on 
Special Conditions for the Installation and Use of Radio Stations (Narodne 
novine No. 72/23). In addition, the Decree on Criteria for the Development 
of Electronic Communications Infrastructure and Other Associated Equipment 
(Narodne novine No. 42/25) has been adopted. It specifies what must be 
planned in a spatial plan, which relates almost exclusively to the siting of 
infrastructure facilities.
Furthermore, a provision of the Physical Planning Act allowing electronic 
communications infrastructure to be constructed contrary to a spatial 
plan, provided that it lies within the infrastructure corridor of another 
infrastructure facility and is constructed in accordance with the technical 
requirements applicable to such facilities, supports the assumption 
that technical requirements do not fall within the subject matter of a 
spatial plan. Instead, they are governed by special regulations, technical 
standards and professional expertise.
Accordingly, the authors consider that a spatial plan may supplement 
this general regulatory framework for infrastructure only through its 
own provisions aimed at achieving the planning objectives for the area 
concerned. Such provisions should be limited to the available regulatory 
instruments for preventing conflicts in land use and undesirable impacts 
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of infrastructure facilities, namely conditions governing their location, 
size (including capacity) and design. This also includes the site-specific 
application of certain requirements arising from special regulations 
on the protection of the environment, property and people, or on the 
functioning of other systems, where such requirements need to be 
specified in response to particular spatial characteristics and to achieve 
specific planning objectives for the area concerned, or where the relevant 
special regulation explicitly requires the spatial plan to do so.

4. �Normative redundancies in a selected sample 
of spatial plans in the Republic of Croatia

4.1. �Spatial planning sample and research 
methodology

The study was conducted on spatial plans prepared for the purpose of 
transformation into a digital format compliant with the new Ordinance 
on Spatial Plans. The sample consists of 13 plans: seven spatial plans 
of municipalities and towns (PPUO/G), one general urban plan (GUP), 
and five urban development plans (UPU). According to the NUTS 
classification of level 2 statistical regions, six plans are from Pannonian 
Croatia, five from Adriatic Croatia, and two from Northern Croatia.
The presence of redundant content was assessed based on the 
proportion of redundant norms in the content of each spatial plan, 
expressed as a share of the total number of norms. A genuine spatial 
planning norm is defined as any statement expressing a single 
condition for the implementation of a spatial intervention. A redundant 
norm, by contrast, is any statement that appears to serve as a norm by 
virtue of its inclusion in a spatial plan, although, as demonstrated in the 
preceding section, it does not fulfil that function.
To obtain information on potential interactions between the subject 
matter being regulated and the proportion of redundant norms, the 
infrastructure-related content of the spatial plans was divided into 
four thematic groups (hereinafter referred to as TGs): transport (P), 
communications (C), energy (E), and water (W). In plans that have 
not undergone transformation, this content is found in Chapter 5, 
entitled “Conditions for Determining Corridors or Routes and Areas 
for Transport and Other Infrastructure Systems”, or “Conditions for the 
Development, Construction, Reconstruction and Provision of Transport, 
Telecommunications and Utility Networks, Including Associated 
Facilities and Areas”. Following transformation, the corresponding 
content is found in Chapter 2, “Conditions for the Implementation of 
Infrastructure Interventions”. Given the variability of content across the 
plans, this classification is the only one applicable to all the analysed 
examples, since certain systems are not always present (e.g. rail or air 
transport, gas networks, and watercourse regulation), while others are 
not always clearly distinguished from one another (e.g. water supply 
and wastewater drainage).
Based on the fundamental characteristics of redundancy defined 
in Section 2.1, redundant norms were classified according to the 
errors through which these characteristics manifest themselves. 
The characteristic of non-enforceability was excluded from the 
classification because it was considered that the question of whether a 
norm is applicable in the building permit issuance procedure has not yet 
been sufficiently clearly resolved to allow for consistent assessment. 

Among the norms considered potentially non-enforceable, only a very 
small proportion could not simultaneously be classified under one of 
the other error categories described below. It was therefore concluded 
that this issue does not significantly affect the present study.
Accordingly, the identified set of redundant norms is structured 
primarily according to the fundamental characteristics of redundancy 
and subsequently subdivided based on observed similarities among 
redundant norms, which are classified into eight error categories (ec):
1.	 Norms unrelated to the subject matter:
	 1.1.	� ec1 (errors concerning the subject matter): Provisions 

regulating matters unrelated to the characteristics of a 
building or structure (e.g. the sale of electricity generated 
by solar panels installed on a building [22], the requirement 
for manual excavation when laying cable lines [23], or 
the obligation of equipment manufacturers to provide a 
certificate of conformity [24]). As in the case of ec3, such 
matters are also governed by special regulations. However, 
the decisive criterion for assigning a provision to this 
category is the absence of any basis for considering the 
matter to fall within the subject matter of a spatial plan.

	 1.2.	� ec2 (conditions for implementing other types of spatial 
interventions): Provisions that do not concern infrastructure 
systems but instead regulate connection requirements or 
construction conditions for other types of buildings and 
structures (e.g. the required number of parking or garage 
spaces on a building plot [25], or the distance between the 
building regulation line and the road centreline [26]). The 
subject matter of the norm falls within the scope of a spatial 
plan, but not within the scope of the particular textual 
section dealing with infrastructure facilities.

	 1.3.	� ec3 (content already regulated elsewhere): Provisions 
regulating matters governed by special regulations. This 
category does not include matters already regulated 
elsewhere in the same spatial plan, as the authors consider 
such cases to be primarily errors of expression rather than 
errors of substance. Errors of expression are beyond the 
scope of this study. Examples include provisions regulating 
the procedure for obtaining a building permit [24] or 
restrictions on interventions within the water domain [27]).

2.	 Ineffective norms 
	 2.1.	� ec4 (informative content): Statements informing the reader 

about the intention [28], method [29] or content [30] of the 
regulation, explaining self-evident aspects of the design task 
[31], or describing other matters that can be taken for granted.

	 2.2.	� ec5 (unnecessary permissions): Provisions permitting 
something that is not prohibited (e.g. the installation 
of electronic communications equipment on existing 
structures [22] or the installation of equipment for 
exploiting renewable energy sources to meet a building’s 
energy needs [23]).

	 2.3.	� ec6 (redundant references): References to the requirement 
to comply with a special regulation or plan (e.g. the 
requirement that carriageway width comply with a special 
regulation [32])
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3.	 Defective norms
	 3.1.	� ec7 (incorrect attribution of authority): References to an 

incorrect special regulation [30] or to a public authority that 
does not have the legal competence to regulate the matter 
attributed to it [33].

	 3.2.	� ec8 (other errors): Provisions that fall within the relevant subject 
matter but are ineffective owing to various legislative-drafting 
errors. Examples include unlawfulness [34], reproducing rather 
than applying guidelines for the preparation of a spatial plan [24], 
repetition, unclear [25]or inconsistent content, and provisions 
that, for example, permit spatial interventions contrary to the 
designated land use [26]).

4.2. Analysis and results

More than half of all norms (N) were classified as redundant (R):
-- Of the 2,531 norms, 1,415 were redundant, meaning that redundant 

norms accounted for 55.9 % of all norms in the sample.

The proportion varied across individual plans, 
ranging from a minimum of 45 % to a maximum 
of 69 %, with a median proportion of 56.3 %. The 
average number of norms per plan was 195, 
with the lowest and highest counts being 121 
and 370, respectively. The average number of 
redundant norms per plan was 109, ranging 
from a minimum of 68 to a maximum of 198. The 
coefficient of variation of the proportions across 
the plans was 12.4 %. This relatively low degree of 
variability indicates that redundant norms were 
consistently present in the plans examined.
The most prevalent thematic group among all 
norms was transport, which also accounted 
for the largest proportion of redundant norms 
relative to the other thematic groups.
-- �Transport norms accounted for 36 % of all 

norms, while redundant transport norms 
accounted for 35.1 % of all redundant norms.

The highest proportion of redundant norms 
within an individual thematic group was found in 
communications, whereas the lowest was found 
in energy.
-- �Redundant communications norms accounted 

for 66.8 % of all communications norms, 
compared with 58.3 % for water-related 
norms, 54.6 % for transport norms, and 48.3 % 
for energy norms.

The coefficients of variation for the individual 
thematic groups also indicated relatively low 
levels of variability, suggesting that redundant 
norms were consistently present across the 
groups. Nevertheless, a clear distinction can be 
made between the variability in the occurrence of 
redundant transport norms (RP) and redundant 

communications norms (RC), with coefficients of variation of 15.5 % and 16.4 %, 
respectively, and the variability in redundant energy norms (RE) and redundant 
water-related norms (RW), with coefficients of 24.6 % and 23.2 %, respectively. 
The former indicates a greater degree of similarity in regulatory approaches 
across the plans, whereas the latter suggests somewhat greater differences 
in how these subject areas are regulated. In addition to the thematic groups 
analysed, there is a category of common norms that appears at the beginning 
of the relevant chapter in some plans and applies to all infrastructure systems. 
However, these norms account for only 3.4 % of all norms and are therefore 
not examined further.
The findings demonstrate that a substantial, majority proportion of the 
norms regulating infrastructure systems in the sample is redundant and 
that this phenomenon occurs across all thematic groups. This confirms the 
authors’ assumption that redundant norms represent a systematic feature 
of spatial plans.
The structure and content of redundant norms concerning electronic 
communications infrastructure, where provisions addressing matters 
already regulated elsewhere and informative content predominate, provide 

Figure 3. �Number of norms by thematic group (The vertical lines are grouped by individual 
spatial plans, with the thematic groups arranged in the following order: transport, 
communications, energy and water. Thicker lines represent redundant norms, while 
thinner lines represent all norms. Horizontal lines indicate the average number of 
redundant norms for each thematic group)

Figure 4. Changes in the proportions of individual error categories relative to the total number 
of redundant norms, by spatial plan
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a particularly striking illustration of this problem. This thematic group 
also exhibits the highest proportion of other errors among all thematic 
groups, particularly norms that conflict with the applicable regulatory 
framework governing the subject matter. These findings demonstrate 
how the formulation of spatial planning norms concerning subject matter 
that is already extensively regulated leads to repetition, redundancy and 
inconsistencies. As a result, the normative content becomes difficult to 
navigate and understand, and consequently difficult to apply, reducing the 
effectiveness of the spatial plan during implementation.
Redundant norms concerning energy infrastructure contain the lowest 
proportions of conditions for implementing other types of spatial interventions 
and content already regulated elsewhere, but the highest proportion of 
informative content compared with the other thematic groups. The extent to 
which this subject area is regulated by special regulations can be considered 
comparable to that of transport and lower than that of communications 
and water. The error-category (ec) structures of energy and transport are, in 
fact, comparable, except that transport contains a substantial proportion of 
conditions for implementing other types of spatial interventions.
According to the identified reasons for redundancy:
-- Norms unrelated to the subject matter (ec1, ec2, ec3) account for 23 % of 

all norms and 41 % of redundant norms
-- Ineffective norms (ec4, ec5, ec6) account for 25.2 % of all norms and 45 % 

of redundant norms.
-- Defective norms (ec7, ec8) account for 7.8 % of all norms and 13.9 % of 

redundant norms.

Individual errors could, in some cases, be assigned to more than one 
category. In particular, norms classified as ec2 can frequently also be 
classified as ec5, especially in the case of wastewater drainage. However, 
the authors decided to classify each redundant norm only once, according 
to its dominant error. For example, if the content of a statement does not 
concern the relevant infrastructure system, it is immaterial whether it is also 
already regulated by a special regulation or merely provides information.
The distribution of error categories (ec) does not vary substantially across 
the thematic groups, with the exception of ec2, which occurs particularly 
frequently in transport norms, accounting for 24.1 % of redundant transport 
norms (RP), primarily in provisions regulating the number and arrangement 
of parking or garage spaces required for a spatial intervention. It is also 
relatively common in water-related norms, accounting for 18.3 % of 
redundant water-related norms (RW), primarily in provisions regulating 
wastewater drainage methods.
The most prevalent error categories are ec4 (informative content) and ec3 
(content already regulated elsewhere). Together, they account for 28 % of 
all norms and 50 % of redundant norms, and they are the most common 
categories in every thematic group except transport, where ec replaces 
ec3. Norms classified as ec4 account for 16.8 % of all norms and 30 % of 
redundant norms. The least prevalent categories are ec1 (errors concerning 
the subject matter), ec5 (unnecessary permissions) and ec7 (incorrect 
attribution of authority). Together, they account for 9 % of all norms and 
16.2 % of redundant norms. The ec7 category is the smallest, accounting for 
only 1.7 % of all norms and 2.9 % of redundant norms.
The intermediate group consists of ec6 (redundant references), which 
occurs consistently across all thematic groups; ec2 (conditions for 
implementing other types of spatial interventions), which is particularly 
prevalent in transport and water-related norms; and ec8 (other errors), 

which is particularly prevalent in communications norms. Together, these 
categories account for 19 % of all norms and 33.9 % of redundant norms.
In summary, the largest proportion of redundant norms consists of norms 
unrelated to the subject matter, i.e. those that do not fall within the scope of a 
spatial plan or its chapter on infrastructure systems. Among these, provisions 
addressing matters already regulated by special regulations are particularly 
prominent. The other major category comprises ineffective norms, i.e. 
provisions that cannot be enforced or that introduce no new normative 
content, particularly those providing merely informative content.
The proportion of norms unrelated to the subject matter indicates that the 
share of redundant norms within a thematic group correlates with the extent 
to which the corresponding spatial planning subject area is regulated by 
special regulations. Although this correlation may appear self-evident at first 
glance, it would not exist if the spatial plans analysed did not systematically 
reproduce or regulate matters that fall within the scope of other regulations 
and are already governed by them. The existence of this correlation, together 
with the substantial amount of text describing what a plan regulates or 
should regulate, and why, rather than prescribing binding requirements 
for construction, indicates that many individuals involved in preparing and 
adopting spatial plans do not fully understand the boundary between the 
scope of spatial planning and that of special regulations governing certain 
aspects of spatial planning. It also points to an incomplete understanding of 
the prescriptive nature of legal norms and spatial planning provisions.
The relatively consistent distribution of errors across the plans, together 
with the fact that these errors can be classified systematically, provides a 
structured description of a set of recurring errors. The authors believe that 
more detailed investigations into the structure of this set could help identify 
the reasons for their occurrence more precisely and provide recommendations 
for reducing their prevalence..

5. �Planning provisions: Simplicity and lack of clarity

To demonstrate that the problematic aspects of infrastructure planning 
in Croatian spatial plans are not an inevitable consequence of the need 
to regulate infrastructure construction in detail through spatial plans, and 
that the regulation of infrastructure systems is neither an inherent nor an 
unavoidable component of spatial plans that must be addressed in the 
manner traditionally adopted, this paper presents the Austrian system of 
spatial planning and development.
Spatial planning falls within the jurisdiction of Austria’s federal provinces. 
Consequently, there is no single Austrian spatial planning system, but rather 
nine distinct systems that share common fundamental characteristics [35]. 
In the system of Upper Austria [36–38], infrastructure, apart from transport 
areas and renewable energy sources, is not treated as a major subject of 
spatial plans. Instead, it is addressed through the reservation of land were 
considered important (infrastructure structures other than buildings may 
be constructed on land designated for any use), strategic requirements 
for meeting supply needs and achieving other objectives in the binding 
local development concept (Örtliches Entwicklungskonzept), and provisions 
governing access to building plots in the development plan (Bebauungsplanu).
Unlike the Croatian system, in which the textual component of a plan is 
primary and the graphical component is regarded as an annex, the graphical 
component is primary in the Austrian system. Consequently, spatial plans 
focus primarily on the spatial allocation of land uses and structures, while 
the textual component serves as a concise supplement that clarifies and 



Građevinar 9/2026

494 GRAĐEVINAR 78 (2026) 9, 487-496

Ante Senjanović, Ivan Milotić

specifies matters essential to achieving the plan’s objectives but that cannot 
be clearly regulated through graphical means. Infrastructure that does not fall 
within the planning objectives or strategic requirements is not addressed by 
spatial plans [39] but is primarily subject to sectoral planning and is therefore 
constructed in accordance with specific regulations [35]. At the federal, 
provincial and regional levels, land is reserved for essential infrastructure 
structures, and these reservations must be incorporated into lower-level 
plans. The local building legislation applicable in Upper Austria [39] does 
not require a building permit or a construction notification for infrastructure 

structures that are not buildings, except where such structures fall within 
categories of construction that may have a significant environmental impact. 
The vertical hierarchy of plans in Linz [40-43] provides an example of plans 
that contain no textual provisions governing the construction methods 
of infrastructure structures but include only strategic requirements in the 
local development concept. This does not imply that such an approach to 
regulating infrastructure through spatial planning is inherently superior to the 
Croatian approach. Nevertheless, the examples of spatial plans from Upper 
Austria are clearly simpler and more transparent, addressing only matters 

Figure 5. �Extract from the Luka Spatial Plan of the City of Luka (PPUG) – comparison of the original text with a proposed revision eliminating all 
redundant provisions
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that fall within their scope while leaving the regulation of infrastructure 
construction methods to the specific regulations applicable to those matters 
and to professional practice through design based on the best available 
techniques. Stand der Technik refers to techniques accepted by the relevant 
professional community that have been successfully tested or demonstrated 
in practice [4]. Like Austria, Croatia has standardised, generally applicable 
provisions governing infrastructure systems and structures. However, a 
clear relationship between these provisions and the spatial planning system 
has not been established. To illustrate the problem, Figure 5 compares 
the section on the electronic communications network in one of the plans 
analysed in this study with a proposed revision of that section. The original 
section contains 30 provisions expressed across 19 clauses, of which 17 
are redundant according to the criteria established in this study. Removing 
redundant content also makes it possible to express the remaining relevant 
content more simply and, consequently, more concisely. In this way, the 
original section is reduced from 668 words to 181 words in eight clauses in 
the revised section, which contains only 13 effective provisions. In addition 
to eliminating the need to search through extensive text containing both 
effective and redundant provisions to identify the former, this approach also 
avoids other interpretative problems, such as:
-- whether a provision regulating a matter already governed by specific 

legislation elaborates on that legislation, merely reproduces its 
requirements for informational purposes, or even contradicts it

-- whether a provision is purely informative or also has a normative meaning 
that is not immediately apparent

-- whether a reference to the application of certain specific regulations 
implies that other regulations need not be applied, either because no 
others exist or because there is a reason for their non-application, and 
whether that reason has been correctly assessed.

All these questions may arise when applying the original section, but they 
cease to arise once the redundant provisions are removed. There is no reason 
for a spatial plan to regulate technical matters that are already governed by 
specific regulations, are common to the entire country, and are addressed 
according to standardised requirements that do not vary depending on 
the spatial unit in which an infrastructure structure is located. In particular, 
there is no need to restrict the technical solutions adopted for infrastructure 
projects beyond the limits established by those regulations, except where 
such restrictions are unavoidable for achieving the objectives of the spatial 
plan and are justified by exceptional, locally specific circumstances.

6. Conclusions

The analysis of a selected sample of spatial plans has demonstrated that 
their sections on infrastructure systems contain a substantial proportion, 
more than half, of provisions expressing redundant norms. Although the 
prevalence of redundant norms varies among plans and across different 
infrastructure systems, the degree of variability is relatively low. This 
indicates that redundant norms are present systematically and consistently, 
suggesting that their underlying causes are also systemic. The distribution of 
individual errors across plans and infrastructure systems is less consistent; 
nevertheless, it points to a recognisable set and structure of errors in which 
certain types clearly predominate.
An analysis of the structure of the set of redundant norms has shown that 
non-subject-matter norms, which regulate matters outside the scope of 

the plan or its section on infrastructure, and ineffective norms, which do not 
introduce new, enforceable normative content, account for the majority (86 
%) of all redundant norms. In terms of error types, informational content and 
the regulation of matters already governed by specific legislation account 
for almost half (44 %) of all redundant norms. When considered together, all 
norms that can be assigned an informational function in the broader sense, 
including those that merely declare information in the narrower sense, repeat 
obligations already established elsewhere or generally known, and include 
informational content, unnecessary permissions and references, or content 
already regulated elsewhere, they account for approximately two-thirds (61 
%) of all redundant norms.
In the authors’ view, these proportions can only be explained by a deeply 
rooted misunderstanding within the spatial planning system of the purpose 
of regulating infrastructure projects through spatial plans. Beyond the more 
specific problem of a lack of understanding of the actual scope of spatial plans, 
this points to insufficient knowledge of the fundamentals of the legal system 
as a structured set of legal rules and their expression [44]. Further research 
should establish which participants in the spatial planning system, plan 
developers, authorities responsible for plan preparation, public-law bodies, or 
administrative and professional administrative bodies, bear responsibility, to 
what extent, and for what reasons.
Further research is also needed to analyse the prevalence of these problems 
in the regulation of subject matter addressed in other sections of spatial 
plans. The authors consider that problems affecting the clarity of spatial 
plans are evidently present but expect the profile of errors to differ from 
that identified in this study. They hypothesise that each regulatory domain in 
spatial plans of local significance, including building conditions, conditions for 
the implementation of infrastructure projects, and protection measures, has 
a recognisable set and structure of errors. However, these sets are assumed 
to share common underlying causes that can be identified, thereby enabling 
the development of approaches to spatial plan preparation that reduce the 
occurrence of such errors.
The analysis of the cases examined clearly revealed that errors in legislative 
drafting techniques affect the efficiency of spatial planning, both during plan 
preparation, through the excessive effort required to produce unnecessary 
text, and, to a much greater extent, during implementation, through the 
unnecessary effort required to locate and identify relevant provisions and the 
interpretative difficulties arising from uncertainty as to whether a particular 
part of the text is significant. This study did not investigate the actual effects 
of redundant norms on the volume and clarity of spatial planning documents. 
Nevertheless, the authors consider that redundant norms accounting for 
more than half of all norms imply that at least an equally large proportion 
of the text is redundant. The example analysed, in which the removal of 
redundant norms reduced the number of original norms to 43 % of the initial 
total and the volume of text to 27 % of its original length, also indicates that 
the potential effects may be considerably greater.
However, although the quantitative method used to determine the 
proportion and structure of redundant norms, together with conclusions 
derived from the rules governing the spatial planning system, the literature 
on spatial planning, and the structure of law, enabled this study to confirm 
the existence of the problem, elucidate its key aspects, and substantiate 
the hypotheses presented, it did not allow the authors to draw definitive 
conclusions about the underlying causes. At a minimum, this would require 
establishing the views of plan developers and other participants in the spatial 
planning system.
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