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Coordination of village plans and municipal rural and health policies
- Can low-hanging fruit be picked?

Abstract

This paper analyses how and the extent to which vildges and municipal rural and
health policies _have been coordinated in three Danigih case locations. We applied a
qualitatve design througla document analysis of plans and polcies as wel as inter-
views g vilages and with municipal administrations.edteticaly, the article buids on
the coordinatien and bridging that have been undertaken etvaemunity-led plan-
ning andwstatutory planning. First, the study shows thlabugh communties are ex-
pected to influence the successful implementation othhédérventions, there is stil a
way to gombefore health and rural development planningngegrated in Danish munic-
ipalties despite innovative actions towards integratiorthat vilage level. Second, is-
sues suchwas tame planning, fear of municipal dominatidiguligis in approaching
vilage diversity, and sio-based strategy-making are tiidein as critical barriers to

address.

Keywords: Ceordination, Vilage plans, Health policies, Ruralicikse] Community

development, Rural heatth.
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Introduction

In the production of welfare solutions, co-production (Bovaird 20@38) become part of
the discourse related to service delvery, citzen invadreg and service satisfaction.
Especially in rural areas, the idea that specific amelfservices should be performed by
the inhabttants themselves is emerging, often due teeréyus For example, in a Cana-
dian rural context, through a healthism lens, Mair e{(2019) show that people are re-
sponsible._not._only for self-care but also for community-cdileuesen and Rasmussen
(2015) also_conclude that considerable hidden and uncoordinatedodigcfam has
already occurred in Danish rural areas through existiuntary work and citizen init-
atives. This™point is similarly reflected in recent kwoby Mettenberger and Kipper
(2019, 742) and Munoz et al. (2014) in relation to volunteeringldbgrly rural popula-
tions in Germany and Scotland. Demanding more voluntamk irom rural collectives
might also_prove to be dificult for the rural Danish areaore generally, especialy
considering=the high number of hours worked by both Danish andnwomen (Ingle-
hardt and=Norris 2003), the increased individualisation of tyo{@ddens 1991), and
more selective, place attachment (Gieling et al. 2019).

This paper.investigates whether in times of public ses#vngs, better coordination of
citizens’ and “municipalitics’ activities could be an effective way to address the difficulty
of squeezingmmore volunteer work out of rural residents. @bid occur through a
holistic approach to vertical and positive coordination (Bet®98; Scharpf 1994) that,
as part ofsa=mult-level governance system (Hooghe andkdVi2003),includes ‘bottom-
up’ actors. One area where such vertical coordination could plake is related to the
preparation=of vilage plans for rural communtties. Therena overview of the number
of such plans in Denmark; however, this type of plansingidespread. Tl types of
plans can be, characterised as mainly faling underuthbrella of specific municipal
administrations. such as technical, cultural or leisadninistrations. Even though mu-
nicipalties prepare health policies that demand a higtl lef citizen participation, mu-
nicipal health#administrations seem to make litte useilafje plans as a tool, suggest-
ing a laek. of horizontal coordination in Danish municigglti This is true even though
public health and prevention spending is expected to risimeinwith changing de-
mographics in rural areas, and despite a need for a moatesritorial approach to
health prevention. Pigaard and Rask (2016) show that peoplanehDrural areas en-

gage less in sports and move less than people in citedstharNational Health Profie
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(2018) shows that cttizens in rural-dominated municipaltiese poorer health status in
several parameters than citizens in urban muni@saliin other countries, studies also
suggest that geography affects health and that longncks involve worse health for
rural citizens. In Norway, Flg et al. (2008) identify a neecaddress the higher level of
obesity=among rural chidren compared to urban chidren, and (@19, 92) notes
that in Canada;...rural residents at all stages of life are at a higher risk for poor health
when compared to urban counterparBuilding on the hypothesis that the coordination
of already existing activites between local communidesl municipalties and within
municipalties ,is an obvious place to start to improve bathl and health development,
this article_aims to examine the following question throthree case studies of vilages

that haveruntraditionally prepared plans with a healthsfocu

To what_extent has the coordination of village plans, and municipal aachhealth
policies taken place, and what are opportunities and barriersa ¢taferther coordi-

nation ofwillage and municipal plans and further co-produced planning?

The article thus pursues Klijn and Koppenja(®020, 261) call for more studies to in-
vestigate ‘the limplications of inter-organisational collaboration fotrakorganisational

SP (strategic.planning)in a governance situation where not only publc autberitire

planning but*many other actors are strategidingilso folows in the footsteps of Owen
et al. [(2007)=and Baiey and Pil (2015) by investigating howretconcile tensions be-
tween communites and authorities. It does so by spegifitadusing on plans related
to healthand=rural community development. The lteraamehealth development em-
phasises( thatlocal communites affect the succebgfiémentation of health interven-
tions (Kenny“et al. 2013) and that small, collective co-pramuctfiorts deliver good

results (Pestof 2014). According to Beirdo et al. (2017), a meltigpproach to the

value co-creation of health is important as the micneeso- and macrolevels are inter-
dependent_in_the creation of improved qualty of lfe. Howeeaetual health and rural
community development have not been linked in this ezatand there is generaly a
dearth of examples of governance processes in which cagnramd health stakehold-
ers havesworked in partnership (Kenny et al. 2014). Our stodiyyibutes by discussing
the coordination of vilage plans at the community lem¢h more conventional rural
community and health planning at the municipalty lew&le take our point of depar-

ture inspired by the English literature on linkages betwstatutory and non-statutory
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plans and add to this Iterature in particular by focusing providing inght into as-

pects that are important for a coordination culture to suppoft Bridging.

In section 2, we discuss the vilage plan tool and spalaining practices. Section 3
provides reflections on the case study areas and our tiygaltaalysis of documents
and interviews. Section 4 includes the analysis, andosebt presents the discussion

and conclusion.

Multi-level and coordinated planning

Village plans can function ‘as a focus for community capacity-building’ while at the

same time ‘helping broader spatial strategies’ (Gallent 2008, 6). The lterature on vilage
plans insBenmark (Thuesen 2017) shows that integrating plams in statutory plan-
ning is netwa  widespread practice and mostly occurs infgrraatl as a preparatory
stage offthe statutory planning process. Neverthelessntréends indicate that Danish
municipalties“wil have to begin planning in a moreuctiured way for the viabilty of

vilages, las' evidenced by a recent revision of the R@mkit that proposes the follow-
ing:
Municipal planning for vilages must 1) support the developneg viable
communities in vilages, 2) promote a differentiated andetad devel-

opment of vilages, and 3) set overall objectives and toolth@ordevel
opment of vilages (Haringsportalen 2018, § 5d.).

Against this background, a more strategic and coordinatedfugiage plans could be

a tool forgmunicipalities to adopt.

The village'plan tool and its relationship to spatial planning

Bishop (2007), mentions that parish plans provide value for mbpegnhancing volun-
tary energies. The issue of algnment between parisis @ad the more conventional
statutory planning process is discussed by Owen et al. (200@) state that bottom-up
and top-down initiatives often occtin virtual ignorance of each other’ (54). They state
that three types of outcomes appear when plans are prepaiex \ery local level: 1)

an intiatve can be immediately implemented localy, @plementation of an initiative
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requires the help of a department, or 3) implementation afitative requires changes
in strategic planning. Outcomes 2 and 3 in particuldrf@alcoordination. Gallent et al.
(2008) debate whether local plans should be formaly integiatedstrategic plans at
higher tiers of governance or should merely be ‘linked’ to these plans. They write the
following:

‘Ineffectiveness’ occurs where planning decisions, environmental services,
health and education policy, and so on, do not respond to parish plans
such ineffectiveness is attributable to a faiure tegrate with communi-
ty=led planning, or rather a faiure of community planniogirtegrate with
higher tiers (Gallent et al., 2008, 13).

Galent et/al<(2008) present two perspectives on the probableofrglarish plans in
ensuring that these plans will not end up as ‘stand-alone documents’ (Bailey and Pill
2015, 299)" From a participative perspective, parish plans should idtategic
frameworks. From a representative perspective, parish plandd be framed by high-
er-tier strategies., Gallent et al. (2008) emphasise that a third and ‘bridging approach’
abstains| fram | constraining local ambitions and incorporafeEsedt values in the plan-
ning process..Owen et al, however, conclude from their action research that ‘a single
“Model Bridge” did not appear. They therefore call for ‘a variety of bridging arrange-
ments’| throughm ‘systematic iteration between top-down and very local bottom-up ap-
proaches to decisiomaking’ (Owen, etal 2007, 70-72).

Owen et al. (2007) places bridging within a discussion of ad®ecdemocracy (Hirst
1994). We supplement this approach by interpreting bridginglatioreto public coor-
dination in which actors in and around the public sector ¢aah other into account and
cocreate \, solutions. Public coordination can occur horizontdllyin different depart-
ments wof -a=municipalty and verticaly in a multi-levgovernance way. Since this arti-
cle includes™issues at the swionicipal and ‘out-side government’ level, the voluntary
rural citizen<level organisation is counted in the is@lt relationship. According to
Wegrichsand Stimac (2014), coordination is about aligning theep#ons, actiities
and goals “of, entities with differing world views and polpseferences. Coordination
underlap refers to situations in which no entity takespassibiity for a polcy issue,
and coordination overlap refers to situations in which questare addressed by more

entities etther not knowingbout each other’s activities or approaching them from dis-
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tinct preferences (Wegrich and Stimac 2014; Peters 1998).icWegnd Stimac find
that the qualty of coordination depends on the existing c@diain culture. Peters
(1998, 296) argues that problems ‘are becoming increasingly “cross-cutting’”, and both
Wegrich and Stimac (2014) and Peters (1998) refer to Sthdf94) distinction be-
tweenwnegative and positve coordination for welfare ceatifhe bridging approach
relies onfa paosttive coordination tactic whose goalespite the transaction costs of such
a multi-level*coordination approach (Hodge and Marks 200%) to develop joint iden-
tities rather than simply preventing a policy initetirom violating the turf of others,

as in negative_ coordination.

Owen et al?’s"(2007, 65-69) description of a good bridging approach demands a coordi-
nation culture that prioritises dialogue, structures amchah resources. Regarding dia-
logue, good. bridging requires information on the context for ibgdguidance on roles
and responsibilities, and each party to explicitly recoghisevalue of each other’s con-
tribution. /Structures refers to a prepared protocol of how totigalyc link local plans
with strategie=plans such as a template for finalisinglan draft and determining the
degree (©of congruency between plans at the community amitipal levels. Human
resources' refers to capacity buiding and support for bridgingoth the rural commu-
nity levelswand the strategic planning level. Oweraletsuggest the establishment of an
interdepartmentafmaking it happen’ group at the strategic planning level early in the
bridging process, that a faciitator be appointed, and thahgie gpoint of entry to the
strategic planning administration be established throbgh designation of a contact

person.

According“to”Owen et al. (2007), positive results from coordimagire that the process
offers local communites the chance for their effortsb taken seriously by people
with power apd resources. For stratdgel partners, bridging provides more ‘fine-
grained consultatiorroncerning local services and policies’ (Gallent 2008, 2). However,
good bridging/is often restricted by reliance on too few peoplevarly complex stra-
tegic planning” process without targeted support, a valuingxpért knowledge over
local knewledge or changes in the poltical context (Brolok®017; Owen et al. 2007,
67). Often, a doubling of the planning process is al thachiseved (Brookfield 2017,
400). Even though a need for continued and larger joint respoess andcognizance
of the othet is identified for plans to be effective, Owen et al. (20G@}esthat in their

studies, ‘mutual awareness was generally minimal’.
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Bridging as a neo-endogenous, multi-scalar, big-society approach to rurgllanning

The lterature on bridging adopts a mult-scalar or nedpgenous perspective (Brown
et al 2019; Brown and Shucksmith 2017; Shucksmith R0$0Oucksmith (2010, 1)
states that*neo-endogenous development entailsptiopensity for public, private and
voluntary: 'seetors; to interact at muliple scales irus#fl power contexts together with
attempts_ to mobilise local actorsSimilarly, Brown et al. (2019) emphasise the im-
portance 'of “a“hybrid of the capacity of bounded places and their engagement with rela-
tional flows that transcend dihn bounds’ (Brown, et al., 2019, 221).

The coordination of plans at different levels can also kierstood as part of big-
society or participation-society. In line with Ostrom (1993)yd3a et al. (2013, 7) find
that big-society-inspired co-creation fgomoted as a ‘catalyst of change’ to open the
polcy process through improved communicaton and power shbetgeen citizens
and governments and improved administrative responsiveneissexpected to deepen
democray~and create a more active and responsible form of cigensh addition,
such co-ereatiorcan lead to the innovation of better solutions to complex socid-pr
lems that can function as viable alternatives to pubimvided services (Durose et al.
2013). Critically, the vertical coordination of plans could alsmhe public authorities
executing power through calculative ‘governing through communities’ (Rose 1996;
Woods et al. 2007) and a form of subjectification of vilagersatde/ self-responsible
cttizens through the use of technologies of agency @udiut991). In this respect, there
is a tendency to expect rural collectives to take on the ‘provider role’ more often than
urban colectives (Vailancourt 2011, 81) since rural collestiare considered respon-

sible for their own lack of critical mass.

Methodologies

To usesterminology appropriate to the Danish case, we employ the terms ‘village’ and
‘community’ towrefer to the types of case areas that Owen et al. (2007) descriiks as
‘very local level. We use the term ‘municipal’ to refer to the actvities, policies and
processes that stem from the local authority level. To sugperunderstanding of the

Danish context and the vilage-municipal relationship, Righlight that communication
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and dialogue between communites and municipal polticiams @dministrations often
happens in a structured way. Such exchanges typicalyr ac the context of meetings
with  municipal technical, environmental or planning depants or with polticians
from standing commitees for economic affairs or, in raases, standing commitees
for rural affairs. This is because in 2007, Danish mutigsawere requested to con-
sider democracy when the number of municipalittes dropped Zointo 98 (Andersen
and Jensen®2010). Danish municipalities are responsible facesesuch as day care,
schools, gnursing homes, libraries, health prevention andiniedy rural development,
roads and green spaces, and planning. To finance thessese®anish municipalties
withdraw: .taxes. Themunicipality’s share of public expenditure is nearly 50%. Howev-
er, thererhave been many service cuts since the 2007 rdading to measures such

as school¥and library closures and reduced maintenance dsfaod green spaces).

The case areas
Skrave

Skrave (479 inhabitants) consists of two small local comewnit the Vejen Munick
pality (42,863 _inhabitants) in the Region of Southern Denmahnk. drea has an active
associational life and focuses on community and solidafbhe associations provide
activities for people with weight problems, chidren withabifties, and foreigners
employed. in_agricutture. The Skrave interviewees conglarinclusion of health initia-
tives in its™vilage plan as an opportunity to twist wimatal development is about.
Health ishwexplcity defined by one of the interviewees sbmething no one can take
away fram the area for structural reasons (in cont@sek.g., the school, which was
closed by the' municipality). The community association lesl preparation and imple-
mentation of the vilage plan independently. It created Eacel spreadsheet outlining
the vilage plan, on which all the ideas from the daynepiration that kick-started the
vilage plan are set forth and on which those ideas grégited as they are imple-
mented.. The Vejen Municipaliy health policy is part of a thematic plan and is linked
to culture, leisure and everyday life actiities. Thenioipalty has a right-wing orien-

tation with a focus on individuals’ responsibilities for their own health.

Geerum
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Geerum (798 inhabitants) is a community-driven vilageatled in Frederikshavn Mu-
nicipalty (59,987 inhabitants) in the North Denmark Regione Nilage plan in
Geerum has served as a platform for identifyiiipgers’ interests; health issuedhave
been discussed regularly since 2009 with the establishofeat health group. Gaerum
regardss health' as a positve concept to be communicatedhtiorr to increased settle-
ment, with a focus on a broad and unifying health concdm. r€ésources for imple-
menting the“vilage plan are local forces and commisnenpplemented by grants and
funds fram the district council of Frederikshavn. Althouph vilage plan was to some
extent relegated to the background after its launch in 2016/ the process has been
positive for Geerum. The establishment of a finess ceastrene of the concrete and
quick resultsof the plan. The Frederikshavn Municipalig la left-wing orientation; it
adopted a"nmew health policy in 2017 and wants to ‘play ball’ with key actors to achieve
the goals of its health polcy. However, at the time of dia¢a collection, the munici
palty was mainly thinking in terms of patient assowi] institutons and certain citi-

zen groups arising from the policy.
Guldager Kirkeby

Guldager. Kirkeby (950 inhabitants) merges with the urbaa af Sgnderris on the out-
skirts of ESbjerg in the Esbjerg Municipalty (115,652 habijamts the Region of
SouthernsPenmark. This positioning results in rising priedd short seling periods for
houses. The area stil has vilage qualties includirg associational life through which
new peopleware integrated; however, the closure of the geuldschool affected the
areds leisure “life. Today, residents meet, among other placetheifocally run fitness
centre and¥at citizen association events. The heattiorseof the vilage plan is related
to the ‘Guldager Circle’ - an exercise track that surrounds the vilage.ds$ maugurated
in 2017 _.and helps mark the boundaries of the original vilageerOrelated activities
include a_BMI_project. The vilage plan is older (2010/2011) than the planSkrave
and Geerum; however, the interviewees mentioned theaplrthe workshop that start-
ed the process as sparking initiatve and binding people éogelihe municipality
helped“earry out the former BMI project and provided practicgpbort for the estab-
lishment of the Guldager Circle. The municipalty hagight-wing orientation and be-

ieves that initiatives should come from local areas.
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Method of data collection

The three Denmark cases were found based on a struotwied of vilage plan list-
ings on municipal websites and inquiries to selectedcipahirural coordinators. These
atypical extreme local cases (Flyvbjerg 2010) involving itmeovative integration of
health themes in vilage plans were selected to capheedificuties and the ambigui
ties of coordination even in the event of strong cases.cébe selection thus fits well
with the .intention to discuss the degree of coordination grpians as wel as the op-
portunities,_for and barriers to coordinatowe analysed vilage plans (Skrave 2016;
Geerum 2016; Guldager Kirkeby 2011), municipal rural polcies (Véyunicipalty
2017; Frederikshavn Municipality 2008; Esbjerg Municipalty 2015a)i amunicipal
health polices (Vejen Municipalty 2013; Frederikshavn Mipaility, 2017; Esbjerg
Municipality..2015b) to identify interconnection or mismatamoag the plans. In addi
tion, 32_personal semi-structured interviews were conducted August to October
2017 with=local association leaders, ordinary citizens, publicinsthators in health
and ruraldevelopment departments, and the poltical leadet® health committees in
each municipalty. We used local Facebook sites/webpagesther fibllow the activi-
ties taking place in the study areas. We also vistectdise study area again at the end

of the data,analysis in 2019 to present and validate the finding

Method of data analysis

The planningndocuments were manualy coded while tlegvietv data were coded in
NVivol2“(Maher et al 2018). The planning documents underwertrigles first-
cycle coding with the goal of creating displays of the apemcconsistencies and in-
consistencies among plans at different governance lewelsin different municipal de-
partments. These documents were not produced to be researched, and they are ‘mmpli-
cated in chains of action’ (Bryman 2012, 586) and demands from higher levels of gov-
ernance. In _relation to judgement criteria for documeBitotf 1990; Bryman 2012), the
municipal documents were generally representative of tifpe of document whereas
the vilage plans were considered to be rather unique aubeir explicit health focus.

Al documents appeared to be authentic and credible.

We coded our interviews in two cycles. First, the coding pedormed based on the

overall research project aim and the intial literatsearch, and, seconde used ‘cod-
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ing-on’ in a data-driven and inductive manner @mode named ‘bridging’, which ap-
peared to be central. This led us to show why certaincsspé a positive coordination

culture were difficult to identify.

Analysis

We nowturn«te our empirical analysishich begins with an exploration of practical
aspects 'such as the process, writing, style and contéw willage plans and the degree
of cognizancé”and communicaton among the plans at difiresls. These facets re-
veal how roles and responsibiites have been distributedvahes that are empha-
sised, and the resources that are avaiable in the ngaprocess and thus whether as-
pects of.the participative, representative or bridging appreastrged. We then more
specificaly direct our attention to our interview data @oportunities and constraints
towards “further coordination. By employing these analytitebs, we are ultimately
able to (provide new knowledge on important aspects of the coandir@iture that

exists in the subject area.

Overall proeess, style and content of the village plans

The threevilage plans differ considerably in their comoation with respect to the
municipalty. In the Skrave case, the locals structunedpian development process and
wrote the“plan themselves after being inspired at acipahimeeting for al communi-
ties, even though the municipalty offered them an eadgr hired consuttant. In the
Geerum and Guldager Kirkeby cases, design consultants elnitecs worked in coop-
eration with municipal employees to structure the proeesk write the plans. This had
the largest top-down consequence in the Guldager Kirkdiageviplan, which appears
architecturaly-focused, prioritising expert knowledged a@nonly includes a few notes
from the,citizen meeting that generated the ideas. e@ municipal and consultant-
based influencethe Gaerum village plan managed to stay close to the locals’ ideas and
everydaywlife by incorporating local photos, hamdtten ‘possibility maps’, posters,
quotes, and a local song. As shown in the bottom row of Tablee Ihethith theme is
only one theme in the vilage plans, which also addrettiensent, volunteering, tour-

ism, the physical environment, trafic and road safety.
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Table 1. The 3 process- style- and content approaches

Proactive or coincidental cognizance among plans?

Skrave’s” village plan mentions that the plan came into being because in 2016nuhe
nicipality (was faced with having to update its rural yoimd wished to do this based
on local knowledge and therefore initiated a process of rehefliggge plan prepara-
tion. This' desire was taken seriously in Skrave, whezevilage plan includes consid-
erable place=political communication. The plan explicitgtest that Skrave knows what
the vilage,.can do for the municipalty and vice vershe Vilagers recommend contin-
ued and extended cooperation with the municipality (e.qg., alrafgimg, traffic, nature,
settlement, new buiding sites, guidance, and courses) dyuiltrust and competence
from both parties. Skrave also recommends that municipal priojests continue to be
available —_for, among other things, local health initiativesand that the municipality
takes the_linitiative to coordinate and organise effortsoofincon benefit for vilages in
the municipalty. The municipality of Vejen wrote its maipal rural policy based on
approximately20 village plans. It is written in Skrave’s village plan that the villagers
regret ‘that Skrave’s health- and nature-related activities are not mentioned inmtic-
ipal vilagesanalysis, which was published in 2016 before vilage plan process and
the rural polcy development, and that these health- amdrenrelated themes may not
have been adequately communicated to the external worlghitdOdisis example of co-
ordination lacunae, in the Skrave case, there is a rhiyierdegree of mutual cogni
zance between the vilage and the municipalty (Oweale 2007) at both the vilage
level and_the rural policy level, and positve coordinatiorplahs has taken place in a
mainly__participative manner including local charactiess and viewpoints. However,
cognizance=between the vilage plan and the health psligw. The Vejen Municipal-
ty’s health policy, ‘Health, Culture and Leisure’, was written in 2013, well before the
vilage plan~and the rural polcy of Vejen. The plan mekl considerations regarding
conditions™for voluntary work and the use of nature and @gifitiés. Thus, the plan
reflects some, awareness of topics relevant to theewliadowever, it only specificaly
mentions the Centertown of Vejen in addition to a descrimtotine nearby health care

systems in former centre towrl.contains no communication about rural communities.
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In contrastto the Skrave document, Gerum’s village plan contains a low level of com-
munication with respect to the municipality. Statemeotsy very briefy note that the
vilage plan was made in cooperation with the munigjpaihd the District Committee
for Rural Areas under the municipal Economy Committee sfsting of municipal poli-
ticians wand=wvilage representatives). A municipal cligcldpecifies the bindings and
external £ondtions that locals should consider, which aresotne degree, examples of
negative “coordination. Since the plan succeeds in beipgatienal, we conclude that
it was written by the municipality on the Geeruditizens’ terms and is thus closer to the
representative system than in the situation in Skraike. rural policy of the municipal-
ty of Frederikshavn was developed before the Geerum vilage phd the communica-
tor of the' policy was the District Commitee. The policgiudes extensive outreach to
involve rural “associations in municipal activities arol establish joint partnerships.
There is even a quest to anchor publc health loeally to grow ‘healthy city’ initia-
tives in rural areasin the Frederikshavn health policy, there is a desire tavénvmany
different " stakeholdersas the implementers of the plan. The plan mentions the im-
portance .of . .communites and local networks for the munitipalth exit strategy with
the aim ‘of ‘ensuring that citzens who have receivegltthessistance stay active. The
plan also"mentions how green areas and bike paths suppdhny lieat) and transport.
The writtenJformulations in the rural polcy and hegtblicy of this municipalty are
thus in"communication with one another, which opens theibiitysdor posttive coor-

dination, _.even though no specific references are made bethegolicies.

The Guldager. vilage plan is architecturally dominateddrately addresses the munici
palty and includes specific requests for structural eigsn e.g., new bus shelters and
bicycle paths™In the vilage plan preface, the munigpatientions legal and poliical
possibiites=and boundaries related to the implementatiorheofvilage plans, thus or-
chestrating possibiites for both positve and negative coation. The vilage plan is
within the confines of a script (Parker et al. 2015) foagél plans in the municipalty.
The plan was_written by planners and consultants on ipainierms and is framed by
representatve and sectoral rationales. Fhgjerg Municipality’s rural policy document
reflects a large outreach towards rural communiies;ekery rural communites are
expected to take inttiative to organise voluntary work andinemcing while the munic-
ipalty provides framework conditions and competitive fundinger&his no mention of

the vilage plans in the policynevertheless, there is a request for initiatives boiiig

This article is protected by copyright. All rights reserved



to a good and healthy life. Theésbjerg Municipality’s health policy states that health is
a shared responsibiity and that partnerships and cooperatiare@ded to spread health
efforts. The policy requests that people with resources almtary associations- in
ine with the multiscalar and neo-endogenous appreatielp implement the policy but

includess neseommunication or coordinating intiatives towaimdg&s or rural areas.

Table 2 summarises the second part of the document an&yszveés vilage plan
contains an..expressed wish for coordination. Gerum’s and Guldager Kirkeby’s plans
contain almost no explicit references to the municipddigyond aspects such as au-
thority approvals or guidelines for funding applications despéég written by munic-
ipal employees. Either these plans have been tamed btusttuand contractual condi-
tions imposed: on municipal employees and consultants, or akeofacoordination at-
tempts is.due, to mere non-cognizance stemming from differéeryday practices. The
rural policies generally contain high cognizance ofaiives in vilages; however, only
Vejen’s plan~mentions the role of village plans. Regarding health policies, there is low
communication: towards vilages and rural places despite goioation of the desire to

coordinate \activities with volunteer networks in Fredegksh

Table 2. _Cognizance in the form of communication betweers pandifferent tiers of

governance

Non-articulation of coordination potential and importance of maintaining indgpend-

ence

The local interviewees had not considered that theredsheulcoherence between their
vilage plans and municipal policies. However, at leasthan Skrave vilage plan, there
were many hints regarding the municipality because ntbicipalty had recommended
that vilagesswuse the municipal vilage analysistheir vilage plan development. Alt-
hough the.\Vejen Municipalty based its own 2017 rural policyinpats from rural are-
as and thus"made attempts to coordinate in line with theipstory perspective pro-
posed byxGallent (2008), the vilages had not been asked towidligspecific policies

in accordance with the representative perspective. @ameigwee stated:
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...as | know of, there were no content requirements from timcipaliy.
It was a clean process. | do not think they set the agerhy way (...). It

was very focused on what we wanted... (village representative, Gaerum).

This quote suggests that the vilage plans were developed tesadite ideas and wish-
es expressed by the vilagewithout the intention to anchor them in municipal policies
and without much coordination. The locals were scared tmatpassionate people
would . burn_out if the municipality interfered excessiveljhey emphasised thdbey
were motivated by local ideas and not municipal objectivels expressed that it would
be up to the), municipalties to intiate communication aralogiie more actively if the
rural areas*“or communities were to take specific act@msthis subject, an interviewee

said:

. if they want something, | think i important that they come out and
have these dialogues with us and that we can be alloweld &t our way
to some extent (...). And apropos of the municipality, we wantrrbinici-
palty, but we want to be the ones who get to say what ave t@ use the
municipalty for. Thus, if the municipalty comes at wgth ‘Now, we
need a heatth policy, and you should ddki this’, then I think we would

simply die in it (vilage representative, Skrave).

However, especially in Guldager Kirkeby, the locals seemedeek a more activist
municipalty, a view that was absent in the more npeiity-dominated vilage plan. If
the vilagers had been the developers of the vilage tplaa larger degree, these more

poltical aspects might have been more visible:

To put it bluntly, I have always had the wish that theniaipalty of Es-
bjerg had some plans as to what should happen to GuldagernBoot
sure they havelt’s like it’s up to us to formulate how Guldager is going to

evolve and then try to push the municipalty of Esbjergmake some

changes (vilage representative, Guldager Kirkeby).

The lack=ef _linkage between municipal and local actionthén health area is touched
upon by a female interviewee from Skrave who also reqaestghtly more active mu-
nicipality. This interviewee is active in the commyisit gymnastics association and

discussed the associafienlessons for chidren with special needs:
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We have a motor coordination team for chidren. There, | soetetfeel
that the municipality should tell usWhat you do is good work, so we wil
give you alittle [money]’. But that is not the way it is (village representa-
tive, Skrave).

Similarly,”in_Geserum, many interviewees mention thg@oirtance of the school for the
local community. However, the vilage plan does not address opijiest for the
school. to..contribute to the implementation of municipal ranal health policy or for
public voluntary innovation. At the local level, the intewees are concerned about the
system’s ©olonisation of the life world (Habermas 1996), which is in line with the nega-
tive aspects” of empowerment processes such as publc domiiBgiey and Pil
2015).

Caught in.asilo and the difficulty of grasping diversity

Municipal"employees and polticians attributed part of tlak laf coordination to a lack
of tradition|for, integration of rural policy with social amealth-related administrations;
Le., they identified an element of silo thinking and an ad¥seofa coordination culture.

They alsowidentified that the municipal administratioruggfies to handle the fact that
what is#happening in the vilages is very diverse. Warlstandardised in a municipal-
ty, and they experience this inadequate in relation to rural areas, where everyihing
context dependent as well as being personaly and cyltbaded. However, the rural
policy of sthemmunicipalty of Vejen indicates that the @plmust be differentiatedbe-

cause similars/meanancqual’. It is assumed in al places that the contents of ihgev

plans were developed from the bottom-up and that what workseircammunity may

not work elsewhere. The interviewees expressed thajeviland municipal plans repre-
sent two different ways of accessing aspects that pamdswith the participative and
representative rapproaches and expressed understandinggef villues and character-
istics by emphasising that municipal strategies casmoply be rolled out from top to
bottorm,. although few attempts have been made to spread niusitgiagies as ex-

plained by a municipal employee:

...when we could see from the first workshop that, okay, they have an in-
terest in this and that..., then we have brought some of the municipal plans

as inspiration. We havansaid they should(...) ‘There is also this health
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polcy in the municipal (...) so, it may be easier to (...) find some re-
sources in the municipal systenWe have had such taks, but it is a great
deal for them to decide which way they want to go, not to theen.
Thats 100% their plan, and thHatimportant (municipal employee, Freder-

ikshavn).

The municipal’ interviewees explain that, often, only @@rson sits in the municipal
rural area.administration, which makes it difficult teeate room and time for a coordi
nation culture to develop. The attitude is that it is gdwd the vilages have a piece of
paper indicatihg what they want but that there is a twago before their wishes are
implemented™by the municipal administration. The municiptdrviewees believe that
it wil be resource intensive to disseminate the heafibrts inttiated in the three local
communities..to all rural communites. The health polidiase not had a specific focus
on rural_areas. Thus far, the common impression is teasports associations in the
local areas=mainly take the intiative for healthissla activiies. When asked directly, a
municipal=politician expressed that he ‘completely hasa bad conscience’ that the munic-
ipalty has not, tried to coordinate the vildgehealth and rural development efforts with
the municipalitys policies. A leading health coordinator turned the interviessund
when she, asked the interviewer if the vilage intsvéies knew the municipal health
policy by“saying, ‘It might be excitihg to hear if they have sei€n This indicates that
information does not flow freely between municipal admadisins, each of which has

its own professional focus area.

However; despite the abovementioned barriers to coordinationintégiewees were
positve about the fact that efforts were further cooréthatvith local communities.
There was also a common agreement that the righttiafmMai lies with the municipal-
ty, which, should cultivate the potentials hidden in tHage plans and turn municipal
employees focus towards these aspects. The interviewees emphasisethafetis con-
siderable_knowledge stored in the three vilage plans dhat inform municipalities on
the basis thatif health is to develop, then it must happen close to pedplese contact
and thewlocal community element are believed to work béttepromote health and
welkbeing than general health campaigns in which rthaicipalties are also engaged.
In line with the lterature on co-creation and healifcussed in the introduction section
that emphasises the importance of close networks, the ipalnicterviewees recog-

nised that communities have strong bonds and social cpptahtial, making it easier

This article is protected by copyright. All rights reserved



to further implementa municipaltys health efforts. At the same time, however, the
municipal interviewees assume that to some degree potdntial should appear by
tself, not through structured coordination, which points td&awhat we term tame
planning, which is characterised by place bindness, areluetance to deal with issues
justifiedsby=a«bottom-up rationale. A fear was also expresseong the municipal in-
terviewees, who were afraid of being accused of dominatihgnteers with the munic-

ipal ‘system world’ (Habermas 1996).

Discussion and conclusion

This investigation aimed at exploring the degree of andiemrand opportunites of
coordination between plans and policies at different tiergowérnance and internaly
within municipalites between rural development and hepfiomotion. Such a bridge-
buiding approach can also be traced in lterature on r®rar collaborative govern-
ance (Ansel and Gash, 2008) and collaborative planning gy4e&b97). It also coin-
cides withethe’ multi-scalar approach emphasising the fitserm# positive coordination
and the “nee-endogenous approach dtgeske coupling of endogenous and exogenous

resources.

Although™ some individual citizens and municipal admiristsa are linked, the reason
why the connection between health promotion and rural deweldphas not material
ised may., be because the issue of municipalties decidindgiemapproach to strategic
vilage planning has only recently been articulatethoagjh they have been encouraged
for yearsiytosdevelop rural policies. Addtionally, there is tradition for dialogue be-
tween rural areas and the health administration or cjgolti from health commitees,
who instead focus on meeting with municipalty-based asd fgace-based councis of
elders. This finding is in line with that of Owen and Mey (2003, 445) who state that
untl 2000, village planning in the Englsh context wasclpat atthough planning in-

volving local_ eommunities has now expanded into a more geappabach.

The studywalso identifies severe barriers to the clogegration of plans related to lo-
cals” desires for self-determination in their own areas amdlack of desire to attend to
agendas of rol-back and roll-out neo-liberalism (Peck anklelT2002). These perspec-
tives can discourage a municipalty from formulating mepecific guidelines and faci-

tation than is the case todaynor can a municipalty feel entitled to do this because of
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local service closures in large municipalties. Howevtkere are also examples indicat-
ing that locals want to have self-determination coupleith @i municipal vision for the
area that is not only about local responsibiity. Locals vgaiitdetermination; however,
they also want the municipalty to take responsibilty thee local areas, allowing locals
to imaginesand buid their own context (Jones and Woods 2013)stlithg shows that
there is goomifor better integration of health and ruratyand that vilage plans wil
be a possible“inhovative tool as the demand for stratelgigeviplanning is manifested
in the coming years. Al interviewees expressed thistNgosiew when confronted
with the idea. However, in two of the case areas in phrticthere is a lack of meta-
governance (Sgrensen 2006) in the form of municipal ietélt design towards
bridging. #More focused coordination of plans could become a colakeonatoject
however, it should not limia local ared sel-determination. The research showed a
fear of a life-world infection of local volunteers by both locals and mdtrative staff
and polticians, which is supported by studies about the tidfEuhat arise when pub-
lic authorities are too controling (Uster 2019), which,cading to one of our local in-
terviewees, /means that locals rigk ‘simply die in it’. These aspects have also been
emphasised . in relaton to the EU-wide mult-level impletaiion of CLLD, where lo-
cal rural"development strategies are promoted as a dmad sf the EU Rural Devel
opment Programme budget and therefore cannot infuencéut@aucratic structures
stemming from more mainstream agricultural and enviemtmh parts of the pro-
gramme._A simiar subordinate relationship arise from esearch in relation to coor-
dination “opportunites between rural and health effortsh@& $tudied municipalities,
where itlis dificut to get an economical and staff-heavy departrsech as the munic-
ipal health department to adapt its behaviour to a smadier @f action in another de-
partment. such as rural area development. Attempts to s@xoweral goal achieve-
ment by _seeking out and leveraging common strategic opjhieguaicross organisa-
tions thus=encounter obstacles such as goal confictsfatpéanformation, and com-

plicated deeision structures.

Despite”a prevaiing discourse on co-creation in Danghicipalties and a widespread
focus on innovation, our research indicated a low degreeoofdination and ad hoc
based coordination practices. Thus, the simultaneous ackigverh rural development
and health promotion relies on active, strong communitidbough much research has

focused on how to build the capacties of volunteers and catesurthis research
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shows that there is just as much of a need to faipaisitive horizontal coordination
internally in municipalites for planning not to be tamedpdace blind. This study iden-
tifies a coordination culture characterised by sector&-ilocdespite opposite attempts.
What is ‘cultivated or ‘refined (Jacobsen and Andersen 2017) in this culture of coor-
dinationsiswstil dominated by hierarchical and sector-fpeedbrms and ‘cross-cutting
issues dofmnot receive attention beyond the symbolic’ (Wegrich and Stimac 2014). It can
be argued~that“this approach is alsoational one for organisations and departments,
specifically, that by maintaining theitturf’, they sharpen their capabiities to obtain a
depth of _knowledge in specialised areas (Wegrich and Stifdel). However, the
cross-cutting complexity (Peters 1998, 296) of tacking thel deeelopment issue and
health challenges and the need for identifyiogt of the box-solutiors’ call for a more
proactive,"holistic and communicative coordination culttecreate more comprehen-

sive and transformative results.

The localsvare sensitive @ ‘turf-based coordination culture and react in relation to i,
creating ra==negative cycle away from trust buiding. ddes dificutties, small initial
attempts/ to support participative approaches and buid confidemeeve communica-
tion and ‘engage in positive coordination such as theevilagplysis of the Vejen Mu-
nicipalty~and the subsequent local preparation of plans,hwibicred the basis of the
municipality’s plan, should be pursued as part of a new coordination cuiig.
would make both locals and public administrators more sengitvach other’s points
of departure and create new and more common logics. Thyge \dlaalysis tool could -
through thewestablishment of interdepartmental groupso la¢ extended to the health
area, which could then have its important health endeavsustained in a less place
blind way*This recommendation connects the study to ¢ubDenish debates about the
inadequate=municipal grasp of health challenges. Muiiieipahre responsible for pre-
vention efforts” for chidren, young people and the elderlywalk as general improve-
ment of citizens dietary, smoking, alcohol and exercise habits; howevere thex-
tons have been centralised in the now larger murigipalParticipatory efforts in co-
ordination with and in vilage communites could be a waybetter anchor municipal
efforts through training activites and the faciitigtiof community buiding around

physical and mental health.

In reflecting on the conclusions, several issues shoulccdmsidered. The vilages we

mvestigated are proactive, strong (Gunn et al. 2015) and ‘self-responsible’ villages with
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the capacity to profit from technologies of agency (Fouck@fil; Woods et al. 2007).
Nimegeer et al. (2014) conclude that local community redgpimries such that iden-
tical efforts lead to innovative service models in someeglabut to passive protest in
others. Despite newly established vilage council strestun many municipalties, the
largeness=of«Danish municipalties means a less ahatverview and less citizen prox-
imity for fpolticians and administrators. Consequently, ther@an even greater risk that
municipalities™ will“choose to cooperate with the strongasi most visible communi-
ties, resuling in even greater inequalty betweeml raommunities in relation to health
issues. The _new requirement for municipalties to gty plan for their vilage

communities is an opportunity to do away with this problem. él@w whether strate-
gic vilage® planning wil lead to a greater focus on keravilages, increased thematic
integration“and a strengthened coordination culture tkat \@alues local inteligencés

a topic for future research.
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Table 1

Table 1. The 8 process- style- and content approaches

Skrave (2016)

Geerum (2016)

Guldager (2010/11)

Participation at a municipg
inspiration*meeting for al
local communities.

Local inspiration day with
an external speaker t
kickstart the discussions.
group
leaders compiled the idea

The process

Local working

Three workshops facilitated by municip
employees from the municipal plannir
department on the following issues:
existing conditions and overall drear
with inspiration from a futurologist,
developing a strategic vision to form tl
basis for future development wi
inspiration froman urban design firm, af
3: voting on which ten projects should |

included in the village plan.

The process is not described.

It is stated that the village plan h
been developed in cooperatiq
between the community associatic
th

Planning Department and the Ro

municipal planners  from
and Park Department as well

external consultants.

The community associatio

finalized the  writing/layout

of theyvillagegplan.
q1 An underlying, Excel-file

monitors*progress.

Organisation of the

The written by th

municipality in collaboration with a locg

report was

group of 3 to 4 persons.

The plan was written by th
municipality in cooperation with
architecture firms appointed by th
municipality and an advisory boa

involving the citizen’s association.

Children’s

quotes, ‘creative diagram|

drawings,

many pictures and

clickable “links™ to former

completed local projects.

The style

Place-palitical (and

inspirational)s

Creative illustrations (made by the urb
design firm), a drawing of an apple (t
one of the locals), many pictures, a sol
guotes, maps, a timeline.

Action points that include three headline
Description, who can help? and Things

consider.

Inspirational.

Maps (historical, landscape, lan
use); illustration of a flower with
four petals; architectura
illustrations (squares, houses, roa
trees). Annexes on area binding
protected nature, funding and a fé

notes from citizen workshops.

Architectural, land use/landscapé
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One overall themg

(Settlement  and  ne\

volunteers) and fou

subthemes: 1. Physic
environment;z=2. Nature
disseminationtand tourisn
3. Physiecal _and_ menta
health;

security;

Themes/activities

well-being
and 4

ang

and

Associations

community.

One overall vision (Geerum a healthy,
community) and 10 action points:

Farmshop and community; 2. City port;
An apple as a symbol of healthy choice
4, Running events, routes ai
community; 5. Footprint trails in th
village; 6. Fitness for everyone; 7. Loc
brewery; 8. Upto-date sports facilities, ¢
A green assembly house, and 10. A gc¢

story about the healthy community.

One overall vision (Guldager - gree
and active - down in speed, up
pace) and three implementati
points: 1. Planting of forest an
trees; 2. The ‘Guldager trail’, an
exercise traill and social space
attract families with children, creat
proximity and strengthen healf
through exercise; and 3. Reducti

in traffic and change in road safet
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Table 2

Table 2. Cognizance in the form of communication between pladdferent tiers of governance

Skrave - Vejen

Geerum - Frederikshawn

Guldager Kirkeby —
Esbierg

Communication
regarding the
municipality in the \illage

plan

Strong.

BExpresses a high degree
confidence in relation to
the municipality and
contains many policy

recommendations.

Almost non-existent.
Briefly mentions municipa
bindings and briefly state
that the plan was made
the
the

cooperation  with

municipality  and

District Committee.

Non-exstent.
The plan was written by
architects and planne
with little localism in the

formulations.

Communication
regarding the vllages. in

the municipal rural.poelicy

Strong and includes th

role of village plans.

Strong but no focus on th

role of village plans.

Strong but no focus on th

role of village plans.

Communication

regarding the \llages in
the health
policy

municipal

Low and no specifid

inclusion of rural places.

Strong communicatior|

regarding voluntee
networks but no specifig

mention of rural places.

Low and no specifid

communication regardin

villages or rural places.
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