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The emergency plan for the use and management of the territory
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The issue of emergency planning in areas exposed to natural hazards cannot be yet considered as a focus
within the scientific literature, probably because it has been judged as “too operative” for the interest of
academic research. The topic of land use planning, spatial planning, and urban planning in risky areas,
conversely, has gained attention in recent years. Nevertheless, the examples of good practices that involve
ordinary master plans embedding mitigation concerns are still limited. Generally speaking, it is possible to
observe that most planners and urban developers, till now, seem to be unaware of the importance that the
locational decisions have on defining the exposure and vulnerability to hazard of urban systems. The
Emergency Management as discipline, again, can be considered relatively new if referred to the exigence to
look for different approaches, based on the definition of mitigation actions and policies, thought as one of
the possibilities to face the risks that can occur inside a territory or a city (Bullock et al., 2017). The need of
integrating the exigencies of emergency conditions with the contribution of the land use discipline seems to
be the meeting point of the recent research concerning risk management. At the same time, this integration
is still not actualized but just touched upon in civil protection documents in some countries (such as Australia,
New Zealand, Canada). This lack is much more evident when it refers to the operative level, in which the
examples of the integration between the emergency plans and the land use plans are very rare. It is also
necessary to underline how the issues of risk management are truly close to the concept of territorial and
social sustainability and much more of resilience as the capacity to face the emergence at social as well as
at territorial level (Molavi, 2018). In this regard, at the international level, great attention is posed to the
definition of strategies and actions aimed at the implementation of the disaster risk reduction (DRR) also to
define the real responsibilities in preventing and reducing disaster risk as well as to equip states and
communities with the tools they need to prevent the creation of new risks. This also depends on the present
global pandemic emergency that, if it would have been needed, has shown the fragility of the present
economic, social, and territorial organization. The recent Sendai Framework for Disaster Risk Reduction 2015-
2030, adopted by the Third UN World Conference on Disaster Risk Reduction in 2015, for instance, ensuring
the continuity with the previous documents (International Strategy for Disaster Reduction of 1999, the
Yokohama Strategy for a Safer World of 1994, and the International Framework of Action for the International
Decade for Natural Disaster Reduction of 1989), introduces some innovative elements and aspects mainly
focussing on the awareness that disaster risk management is not to be considered a “sector” in itself, but a
practice to be applied across sectors. The Sendai Framework, thus, puts forward a disaster risk management
paradigm also based on integration, proposing, among its guiding principles the coherence of disaster risk
reduction and sustainable development policies, plans, practices, and mechanisms, across different sectors.
The efforts within policies at the global level also concern the will of joining the targets of the disaster risk
reductions expressed in the Sendai Framework with the focuses of the 2030 Agenda for Sustainable
Development, to improve resilience. Particularly involved in this target are the SDG 1: End poverty in all its
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forms everywhere, SDG 11. Make cities and human settlements inclusive, safe, resilient, and sustainable,
and SDG 13 Take urgent action to combat climate change and its impacts. In the Disaster resilience
Scorecard for cities elaborated in 2017 by the United Nations Office for Disaster Risk Reduction (UNDRR)
ten Essentials for making cities resilient have been pointed out. The Ten Essentials refer to three macro-
categories of issues that cities have to address to become disaster-resilient: a) governance and financial
capacity; b) the many dimensions of planning and disaster preparation; c) the disaster response itself and
post-event recovery. Basing on the concept of resilience meant as the ability of a system, community, or
society exposed to hazards to resist, absorb, accommodate, adapt to, transform and recover from the effects
of a hazard in a timely and efficient manner, including through the preservation and restoration of its
Essential basic structures and functions through risk management, the Scorecard insists on the need both of
integration between approaches for the risk reduction and of collaboration between the several actors that
operate within the urban and territorial systems at different levels (decisional, operative, political, ownership,
stakeholders, investors, residents, academia, and so on); these ranges of actors have roles to play in
maintaining and improving city resilience. What links resilience and risk management, thus, is, on one hand,
the awareness essentially by the residents and people who live and use the city, on the other hand, the
process of urbanization and planning as the physical secure basis for making a city resilience to disasters.
Another aspect that must be underlined concerns the prevention of the risks for communities and decision-
makers. The debate about the importance of the prevention for the reduction of the negative impacts due
to hazards natural as well as anthropical is still thought-provoking both the academic environment and the
political level. The theme is still difficult to address, especially for the Italian situation. Italy, in fact, is
characterized by a large and diffuse condition of fragility both for its specific geographical morphological
features and for its lack of efficient policies aimed at reducing this fragility. In recent years, indeed, also in
Italy the theme of prevention has become central even due to the catastrophic seismic events that occurred
in Abruzzo in 2009 and then in Central Italy in 2016, as usually for Italy, some regulatory measures have
followed (L. 77/2009; D.L. 189/2016; D.L. 205/2016) that have been especially focused on the distribution
of economical sources to face the post-emergency phase, normally devoted to the reconstruction. It is
meaningful that the Civil Protection Department has been founded in the early Eighties after one of the most
relevant catastrophic event for Italy (the Irpinia earthquake) especially if it is referred to the fact that Italy
with its concentration of natural risks (volcanic, seismic, hydrogeological, tsunami, fire, climatic) could be a
significant practical laboratory for experimenting new approaches, practices, and theories for the prevention,
the mitigation, the adaptation and the management of territorial risks, both natural and not. The Recovery
Fund, universally recognized as a unique occasion for the reprise from the impacts of the pandemic event of
Covid-19, is the forthcoming challenge for Italy in the sense of being able of planning resources for a real
transition towards resilience and sustainability. In the framework of these considerations, this special issue
of TeMA Journal of Land Use, Mobility and Environment proposes to point out the topic of the emergency
plan for the territorial management and use, trying to underline the need of making these tools more dynamic
and appropriate to the exigencies of territory meant as dynamical and complex systems. To this end, this
special issue collects and compares the opinions of researchers and technicians around the complicated topic
of natural and anthropic risks to contribute to the planning of the management of risks. The basic idea in
proposing this Special Issue, in fact, born from the need to analyze the effects caused by natural and
anthropic risks, without leaving reactions and answers to the territorial systems’ spontaneity (Holling, 1973;
Colucci, 2012; Bettini, 2014), while it is necessary to guide and direct these responses (Jabareen, 2012). To
achieve more effective results to promote resilient processes of territorial systems, several strategies could
be pursued: thinking of new plans and/or programs capable of offering precise and targeted guidelines;
reconsidering some plans and/or programs already present. It also aspires to be a useful opportunity to
reorganize some operational or territorial management plans in a more “resilient” way, preparing them to
deal with the crisis from different points of view (structural, ecological, social, and economic), interlacing
specific issues of risk mitigation with those of territorial planning. Moreover, considering that the state of the
art for many years now has intertwined issues of risk mitigation with those of territorial planning, this special
issue aims to investigate useful approaches to enriching in terms of space and operational plan such as the
emergency plan. These plans are the operational plans of the rescue forces. They are the plans in which all
the activities and procedures that must be adopted to face a calamitous event expected in a given territory
are mainly coordinated, to guarantee the effective and immediate use of the resources necessary to overcome
the emergency and the return to normal living conditions (Lindell, 2013). Over the years, the legislative
instruments supporting the strengthening of the Civil Protection bodies have paid more attention to
forecasting and prevention activities rather than just managing events that occurred. Consequently, this has
led us to consider the planning and management of emergencies not as separate processes, but rather as

4 - TeMA Journal of Land Use Mobility and Environment. Special Issue 1.2021



closely related and interdependent, inserted in a wider cyclical process that also includes the phases of
mitigation and restoration of normality. The emergency plan, therefore, can be considered the ideal
operational plan to pursue risk mitigation strategies, also aimed at favoring the pursuit of the customer
status of specific territorial contexts. This above all if it is increased in terms of defining optimal solutions
for areas at greater risk and with complex management problems. It is therefore opportune to assign
emergency plans a more articulate and dynamic sense, especially in terms of connection with the discipline
of land uses and assets. With this aim, the special issue embraces the most recent research developments
that pursue a planning/design using a more holistic approach. Based on the contributions of scholars coming
from different disciplinary backgrounds, this number of TeMA allows for defining the state of the art about
the need to manage and address the different hazards that can occur. In detail, the first paper Water-related
risk reduction in urban development plans. Recommendations for resilient planning practices from a Sicilian
case studly investigation deals with the complex relationships existing between land use planning and disaster
risk reduction focusing on water-related risks. The paper aims at exploring and defining a set of proposals
for increasing the effectiveness of actions taken by local administrations, at the stage of drafting and
implementing local land use masterplans, so to enhance all aspects of disaster risk reduction in the planning
practice. The second paper Evaluation vs Landscape Planning in the Italian framework. Is risk prevention a
utopia? concerns the question of whether landscape planning is able or not to prevent and protect against
the risks deriving from poor management of the territory. The author wonders about the role of the planning
tool in the protection of the territory and the landscape underlining the lack of planning activities, both at
general and sectoral levels. The definition and experimentation of a particular model of basic Knowledge
System is the focus of the third paper - Spatial knowledge for risk prevention and mitigation. The civil
protection planning of the Abruzzo Region - in which authors describe the result of a research concerning
the theme of Civil Protection Planning at Regional level and Disaster Risk Management. An original analytical
methodology of the Knowledge System has become the basis for the experimentation of a Regional
Management Risk Plan (case study Abruzzo Region), a part of the Regional Civil Protection Plan, which allows
identifying the Hotspots, i.e. areas characterized by very high and probably simultaneous risks, in which it is
strictly necessary to identify prevention and mitigation interventions, the ‘Territorial Prevention and Recovery
Projects’ that concern the structural activities of civil protection. The rural areas are the focus of the fourth
paper Climate change as a stressor in rural areas. Vulnerability assessment on the agricultural sector in which
authors define a methodology to quantitatively assess the level of vulnerability to climate change based on
climatic and context analysis at the municipality scale, particularly referring to rural areas. The methodology
is based on numerical and statistical computation operations on a set of indices of climate exposure,
sensitivity and adaptive capacity to provide an aggregate Vulnerability Index. The paper presents the results
of the application to the Calabrian territorial context of the Grecanica Area (Italy). In the fifth
paper Emergency and spatial planning towards cooperative approaches Challenges and opportunities in the
multi-risk area of Campi Flegrei, authors focus on a specific area of Campania intending to highlight both the
main criticalities of the emergency plans recently carried out for the selected Municipalities and the difficulties
and opportunities related to better integration between spatial and emergency planning at the municipal
scale. The theme of risks connected to the presence of dams has been pointed out in the sixth
paper Territorial aspects of Emergency Plans for Dams. Based on a recent experience carried out within a
collaboration framework with the Lombardia Region, the paper provides indications on the current problems
and opportunities related to risk management, emergency preparedness and planning in presence of dams
considering technical, social and public policies decision-making issues as key. The paper also proposes initial
reference to the national and international experience on the topic to discuss more in-depth how territorial
aspects have contributed substantially to shape emergency plans for dams and what are the consequent
impacts on ordinary urban and regional plans at different scales. In the seventh paper - Assessing the
potential of green infrastructure to mitigate the hydro-geological hazard. Evidence-based policy suggestions
from a Sardinian study area - authors propose a better understanding of the role that could be played by
green infrastructures (GI) as regards hydro-geological hazard is gained, and policy recommendations aimed
at mitigating the associated risks are identified. A methodological framework is defined to assess the relations
between GI and hydro-geological hazard through inferential analysis based on dichotomous-choice Logit
models, under the assumption that the implementation of GI within planning policies could enhance
environmental protection and people’s wellbeing. The eighth paper Environmental quality of emergency
areas. A methodology to assess shelter areas liveability presents the first results of a research aimed at
identifying and assessing the factors useful to ensure an adequate environmental quality of the shelter areas,
defined following the comparative study of evaluation systems used in different countries. In this paper, the
authors underline the goal of the research to provide the opportunity for a broader reflection on the
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relationship that needs to be established between these evaluation systems and planning tools, in respect of
which there is at present almost total independence. In the ninth paper Fostering Holistic natural risk
Resilience in Spatial Planning. Earthquake Events, Cultural Heritage and Communities the authors propose
to build a framework of knowledge to integrate perspectives of natural risk resilience (natural risk, cultural
heritage, communities, spatial resources, and spatial planning) tested on research cases in areas affected by
earthquakes in Italy and Croatia. The Heritage Urbanism approach is applied by comparing the Central Italy
disaster and trends in the Croatian capital of Zagreb, providing identity factors and evaluation criteria to
assist in reading existing resilience models and building new models. Structures to interrelate aspects of
(land/urban) scape resilience and models of natural risk resilience contribute to enhancing risk reduction and
resilience in urban planning in high-risk situations. In the paper The Time Profile of Transformations in
Territorial Governance. Towards a Meeting Point between Urban Planning and Risk Management
author mainly refers to a difficult balance between spatial and temporal projections in plans. The author
highlights how this unequal development in planning contents, territorial governance has shown a worrying
loss of authority, which tends to generate evident contradictions when territorial planning is called to contend
with problems deriving from the management of areas where urban planning forecasts must coexist with
extraordinary provisions adopted following an earthquake or other natural disaster. He also draws attention
to the present transition period in which convergence of interests is needed not only in those areas cyclically
affected by calamitous phenomena but also in territories preparing to host the most significant interventions
of the PNRR that seem destined to undergo the next phase of intense transformations relying on the culture
and tools of strategic planning. In the eleventh paper Planning to prevent disasters. A short reflection on the
correlation between ordinary planning and risk mitigation, the author with methodological intent, tries to
investigate how risk can be better understood and how town planning may influence its mitigation. In a
conclusion, the author draws attention to the need for a change of attitude: to get out of the logic of the
emergency, outlining the possibility to transpose the emergency into the administrative and decision-making
processes in this helping in bringing out a civic awareness of the value of the common goods. The response
to the call of this special issue suggests making some conclusive reflections about the issue of the emergency
plans and in general about the engagement of the territorial planning for the improvement of their resilience.
The contributions to the Special Issue have shown a quite unanimous convergence towards the awareness
that policies, as well as the techniques, cannot more act according to sectorial and separate vision, a holistic
approach, instead, has to be implemented to respect the complexity of territory and cities as systems.
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Abstract

The goal to create hazard-resilient communities through sustainable land-use planning requires a fundamental
change to the way in which planning is conceptualized and practiced. This implies a deep revision of the
operationalizing policy and legislation at local levels and a clearer interpretation of the in-between domain of
risk and emergency assessment and management. This study deals with the complex relation existing
between land use planning and disaster risk reduction and focuses on water-related risks. It aims to explore
and define a set of proposals for increasing the effectiveness of actions taken by local administrations, at the
stage of drafting and implementing local land use masterplans, so to enhance all aspects of disaster risk
reduction in the planning practice. In particular, novel contents for the local urban masterplans are
investigated based on a case study located in eastern Sicily, Italy: considerations concern urban key
criticalities analysed within the catchment of the Lavinaio-Platani, the latter being one of the most dangerous
stream in the considered area. Although focused on a specific context, the outcomes of this research may be
relevant for a wider range of urbanized environments, especially if prone to flooding risk, by providing targeted
recommendations and cross-sectoral perspectives to profitably inform innovative masterplans.
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1. The in-between topic of risk and spatial planning

1.1 Land-use planning as best practice for disaster-risk-management

”

Disaster risks from extreme natural hazards or man-made sources, result in a process of “risk accumulation
specific to urban areas, where risk is amplified by human activities (UNDP, 2010). The UNDRR report (2020),
published to mark the International Day for Disaster Risk Reduction on October 13, 2020, confirms how
extreme weather events — among which floods and storms were the most prevalent - have come to dominate
the disaster landscape in the 21st century, with the last twenty years having seen the number of major floods
more than doubled and the incidence of storms importantly grown. Risk level can be amplified by inappropriate
human behaviors such as negligence, weak or bad land use planning and exposure of human settlement to
not recognized hazards (Roy & Ferland, 2015). This is particularly true with regard to water-related hazards
and urban flood risks (Zhou et al., 2019; Barredo & Engelen, 2010).

At the city scale, an effective opportunity to build resilience and to mitigate risks is given by urban planning:
a discipline which deals with the development and the control of land and the management of spatial
configuration and activities within urban areas. Planning practice has always been central to public interests
and concerned urban areas as scenarios for future change and as the preferential place to adapt to climate
change and to mitigate its impact (La Greca, 2017; Barbarossa, 2017). Urban planners have the responsibility
to drive communities through a path of risk reduction, allocating safe land use categories and setting proper
development plans, identifying and mapping all kind of risks, supporting preparedness and public participation
as well as social acceptance, providing geospatial information, land use regulations control and implementation
monitoring. Furthermore, suitable land use planning and development plans were identified as priority actions
for risks reduction and to contrast the growing number of natural disasters as well as the related deaths and
economic costs. (UNISDR, 2007; UNISDR, 2015).

As matter of fact Land Use Planning (LUP) should be considered itself as a Disaster Risk Reduction tool
(UNISDR, 2015) that could be exploited by local authorities and communities to reduce risks due to the
capability to increase urban resilience and sustainability (Saunders & Kilvington, 2016).

That is in order to implement policies, guidelines, plans and design standards, oriented to integrate disaster
risk reduction actions into land tenure and management practices. Despite this potential, most cities are not
devoting adequate efforts to handle risk issues and seem not interested or not enough well prepared for a
fully implementation and achievement of climate changes adaptation and mitigation and for the
implementation of urban plans based on risk reduction.

Notably in Italy, the planning practice mostly shows a limited awareness of risks issues, mainly expressed
through few inadequate measures encompassed in city masterplan provisions, rather than strategic
approaches to define planning actions (Galderisi, 2020; Menoni, 2020). There is a gap in understanding how
DRR themes can be included in urban plans, policy and legislation and what best practices might look like
(Hurlimann et al., 2020). Especially in South Italy, the analysis of how risk issues have been addressed in city
masterplans, starting from strategic approaches to land use choices and regulatory issues, makes it clear that
DRR themes have been seldom effectively included in urban planning process undertaken by local
governments, which have rarely considered the risks reduction issue in their urban policies and land use
choices in a proper way (Barbarossa et al., 2018). This outdated approach is mainly the consequence of
traditional planning practices that have suffered from poor co-ordination and integration between spatial and
sectoral decisions caused by the separation existing in practice between urban development plans and other
sectorial plans, both at the regional and local scale (Di Giovanni, 2016). The latter is also due to the Italian
planning tools that are hierarchically structured on three levels of plans: regional plans, supra-municipal plans
and municipal plans that are implemented by different authorities (regional or local) and could be referred to
different categories, such as development plans (regional plans, city masterplans, land use zoning plans,
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detailed plans, etc.), regulatory plans (landscape protection plans, etc.), infrastructures plans (transport,
energy, telecommunications, etc), risks plans (emergency plans, geomorphological and hydrogeological plans,
etc.).

1.2 Municipal emergency plans and urban development plans

In Italy, issues related to risk assessment and management have been primarily addressed by the Emergency
Plan, which is the most relevant instrument containing prescriptions and limitations under a comprehensive
strategy for emergency regulated by national laws and guidelines.

At the local scale Mayors are identified as the main authorities of Civil Protection and therefore responsible for
the implementation of the Municipal Emergency Plans. These plans are issued following the National Civil
Protection Department guidelines and rules, which contain the methodology for defining their contents and
for the implementation of projects and activities.

In terms of approval procedures and controls, the same plans present some weakness and result in being
partially inadequate to cope effectively with risk management.

As a matter of fact, they mainly deal with the immediate response to emergency, without providing wide-
ranging strategies or measures or comprehensive approaches to reduce risks and increase the safety level of
the territory. On the contrary, through the analysis of singular risk scenarios that may affect the urban
environment, the focus of these plans is very often limited to the emergency management and rescue
operations (Menoni, 2020). In particular, the Emergency plans define monitoring activities, intervention
models, operational procedures, and areas suitable to allocate operative procedures for a correct emergency
management (Galderisi et al., 2020). This kind of planning has proven to be useless several times, especially
in case of high disastrous events. Many times, although equipped with specific emergency tools, urban areas
were not able to properly face and manage extensive impacts.

Moreover, authors such as Pirlone et al. (2020) highlight that the lack of proper connections between
Emergency and Land Use Plans makes the emergency management less effective to achieve territorial safety.
Indeed, local governments are directly responsible both for urban development plans and emergency plans.
Considering that both plans are implemented by the same planning authority, the emergency plan should
share inputs and provisions with the development plan that aims to promote desirable social and environmental
outcomes as well as regulate urban and land functions and manage spatial configuration of the city (Neuvel
& Van den Brink, 2010). Those functions should be carried out according to the needs of urban development,
while safeguarding natural resources and in respect of site-specific features of the territory (geomorphological,
hydrogeological, etc.) and above all, taking into account hazard prone areas and their vulnerability
characteristics. Both plans should therefore provide synergic planning measures based on the improvement in
processes of risk assessment and management, also taking into account sectoral hierarchical plans (seismic,
hydrogeological, etc.) at different scales.

For example, focusing on water-related risks, the assessment and management of floods are among the main
topics of the (River Basin) Hydrogeological Plans (PAIs), which are sectoral plans addressed to the assessment
of hydrogeological hazards and exposure and to the management of resulting risk, approached at the river
basin scale. Currently, these plans are basically included and integrated into the Flood Risk Management Plans
(FRMPs), which are the result of the Flood Directive (Directive 2007/60/EC). In Italy the maps prepared by
the PAIs, used the same, and sometimes more exhaustive, information required by the preliminary flood risk
assessment, including the identification of the areas at significant flood risk. Therefore, Flood Hazard and Risk
Maps of the FRMPs, enhanced and integrated the contents of the PAIs, according to the national guidelines
provided by the Environmental Ministry of Land and Sea, with the input of ISPRA, River Basin Districts and the
technical board State-Regions. The Legislative Decree 49/2010 provides for the FRMPs to be prepared as part
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of the planning activities of the basin districts and taking into account, among various other aspects, spatial
planning and land uses.

1.3 Barriers to an effective integration of DRR actions into urban plans

Unfortunately, the coverage of DRR actions in urban planning and policies, seems to be rather fragmented
and disorganized, and often affected by undesirable difficulties associated to data collection, analyses changes
of scales, and regulatory issues, or other (Galderisi, 2020). For example, a proper integration of sectorial plans’
contents into urban development plans is often affected by typical constraints related to the adjustment of
data and results of analyses provided for a larger scale and adapted to the city one, compromising the
availability of fundamental information.

In addition, contents of larger scale and sectoral plans could become quickly obsolete due to the long time
required by urban development plans’ implementation and approval procedures and, above all, for the
slowness or inactivity of local administrations in implementing urban plan provisions. At the same time, local
short times changes might occur despite minor implementations and land use changes, and this could affect
vulnerability exacerbating potential negative.

Other barriers are caused by the fact that urban development plans and emergency plans usually include
outcomes coming from different large scale sectorial plans and obtained from different type of hazards
investigations. Large-scale plans (supra regional or regional) usually concern a single type of hazard, and
rarely assess the possible effects of combined risks (Menoni, 2020). Consequently, those issues are not taken
into account also in local plans, whose risk assessment could result largely underestimated.

Finally, large scale sectoral plans, usually provide recommendations and prescriptions about risk reduction but
rarely directly impose restrictions on the territory, demanding the regulatory functions to the urban plans,
whose planners often meet much difficulties in justifying proper actions and regulatory choices concerning risk
mitigation (MacAskill, 2019).

According to Pilone et al. (2016), neither large scale sectoral plans with related legislation, nor local planning
tools provide local authorities with adequate means to address high risk situations, especially in cases of
incompatibility or coexistence between hazards and urban functions.

All the factors mentioned could potentially undermine contents, scopes and provisions addressed to risk
reduction in urban development plans. This matter becomes particularly unfavorable if we consider that
municipalities and their planning instruments remain in many cases the only forefront towards the risk
management, the prevention and the protection of the population.

To solve these critical issues new integrated approaches for emergency plans and land use plans have been
already advocated.

Starting from these considerations, the aim of the present research is to define an effective practical framework
for including the risk assessment into urban planning and land use practices and to provide the local
government with innovative and specific procedures, design strategies and tools, useful to put in practice an
effective DRR approach at the local scale.

In the introduction section above, the paper firstly argued about the complex relation existing between urban
and land use planning and disaster risk management, touching upon contents of traditional emergency and
sectoral risk management plans and underlining weakness and conflicts of their co-existence and parallel
evolution with urban development plans, focusing on water-related risks.

In the following Section n.2, the case study is described along with the methodology used to approach it and
results of analyses performed. Section n.3 encloses a broader discussion on the urgent need and related
barriers of enabling the Sendai Framework at the local level through land use best practices.
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The discussion originates from the case study and the proposed set of potential solutions for the transfer of
DRR principles into urban planning and practices. Finally, conclusions are intended to return basic take-home
lessons to readers.

2. Novel contents for the local urban Plan: tips for water-related risks
reduction from the Sicilian context

2.1 Novel contents for the local urban Plan: tips for water-related risks reduction from
the Sicilian context

The Lavinaio — Platani is acknowledged as the most dangerous in the Acireale area, which is located along the
east coast of Sicily, fifteen kilometers north of Catania. The stream’s natural catchment is about 65 square
kilometers with elevation higher than 200 meters on the sea level. The Lavinaio-Platani is about 18 km long
and reaches Acireale close to its southern municipal boundary after flowing across rural, urban and peri-urban
contexts belonging to several municipalities located on the north - east slopes of Etna mount. The basin is
thus a steep and broad area not proportional to the stream hydraulic section at more than one cross sectional
area and mostly with regard to its downstream segments in the city of Acireale (Orlando et al., 2014). The
watercourse shows different shape configurations with alternation of natural riverbed and artificial open or
underground channel cross sections, and flows into the sea passing through one of the small villages built
along the coast.

Also known as “the killer” due the several deaths occurred during major damaging floods, the watercourse is
mostly classified with the highest hydraulic hazard level by the Sicilian PAI (2018).

Despite the recognized hazardous conditions, local land use plans have never imposed for the flood prone
areas clearly stated limitations to the uncontrolled development of farmland nearby to the riverbed, with the
result of failing in preventing impacts of flooding occurrence. On the contrary, the process of urban growth
characterized by the pervasiveness of the agricultural or fishing activities, which have conditioned for centuries
the progressive shaping of the Acireale territory and its local economy, was swiped out by recent processes of
low-density urbanization of peri-urban and rural areas speeded up between 1970 and 2000. Urban growth
during the last fifty years was governed by inadequate urban plans that did not take into account agricultural
land protection and sustainability. These plans produced the new medium and low-density settlements,
developed close to the historical villages as well as in rural areas, overwhelming and jeopardizing the fragile
rural ecosystem with the loss of landscape values and ecological relevant features.

This unfavorable scenario, has suffered from hydrogeological and hydraulic calamities, very often due to the
conflicting compresence of the hydrographic network and the anthropogenic activities.

Both the Civil Protection and the local Civil Engineering Department, which have competences in risk
assessment and management at the scale of the entire Province, have repeatedly dealt with the complex
challenge of solving the recurring problems of insufficient discharge capacity, local overflows, infrastructure
breakdown by means of hydraulic analyses, interventions on the riverbed, engineered channeling and projects
for construction of artificial storm-water basins.

Despite the numerous technical interventions, catastrophic events have taken place with dramatic impacts
(recently in March 1995, September 2005, October 2006, September 2013), widespread dissatisfaction and
indignation of the local community and responsibilities rebounded among politicians, local authority and
technical offices representatives. Moreover, the urban development plan currently in force, does not properly
consider the hydraulic hazard related to the Lavinaio — Platani. With the exception of the developing constraints
for riverbeds, imposed by a national act, the plan does not contemplate any other tool or regulation oriented
to cancel or limit the development index for the areas surrounding the stream and prone to flooding. As a
consequence, there is no land use provision specifically oriented to risk reduction.
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2.2 The case study: a methodological approach

A proper analysis of socio-hydrological territorial dynamics should be extended to the scale of an entire
catchment. In fact, strategies for risk management through prevention, protection and preparedness are
traditionally assigned to flood risk management plans, which should strategically include also the promotion
of sustainable land use practices, nature conservation support and the definitions of all those structural and
non-structural measures able to reduce the likelihood of flooding and to prevent from the potential adverse
consequences of flooding for human health, the environment, cultural heritage and economic activity.
Similarly, considerations on hydrologic systems landscape values are among contents of Landscape Protection
Plans, developed at the large scale.

Otherwise, the development of masterplans is inevitably limited to the area delimited by municipality
boundaries. Accordingly, the extension of analyses at the scale of the entire catchment is out of the purpose
of this study, which rather focus on the municipal masterplan dimension.

The method used to approach the case study is designed in three phases in order to better understand the
dynamics and the co-evolution of the coupled human-water system, focusing in particular on the changing
relations between hydrological regimes and the urbanization processes.

The first stage corresponds with an analytical phase.

In order to define a precise area for investigations, the stream buffer area of 300 meters as reported in the
regional Landscape Protection Plan was considered together with an enlarged buffer zone of 500 meters.

To analyse the likely conflicting elements of the stream-urban features’ coexistence, a spatially explicit, GIS-
based approach was applied to map the urban growth process, the mobility system and the current land uses
next to the water course. Moreover, all needed information derived from the PAI and the (civil protection)
emergency plan were considered for a proper definition of the existing risk scenario.

The first analysis qualitatively detects the stream crossing density and the proximity of roadways to the stream
bed. The streets’ network is the direct consequence of land development and often by far a greater source of
sediment to watercourses than all other land-uses combined. A further analysis evaluates the urban growth
process in the last decades by examining and comparing historical and up-to-date cartographic sources and
by the means of aerial photographs’ interpretation. Patches of developed areas have been identified based on
six representative time thresholds of urban growth, namely 1924, 1964, 1985, 1999, 2007 and 2014. This
preliminary analysis was performed in order to obtain a qualitative indication on the transformations that the
urban growth process has determined in land use modifications and soil sealing progress nearby the
watercourse, which is likely to result in deeply influencing the catchment’s hydrologic response. Finally, land
uses analysis was performed by interpretation of aerial photographs, and defining a proper classification
system to distinguish natural and man-made features and so the existing landscape patterns along the
Lavinaio-Platani. A range of considerations is provided in the following by describing some specific features
that have resulted in being characterizing for the considered stream buffer areas. In fact, the second stage of
the methodological approach reads into the results of the performed analyses to recognize and classify key
criticalities, for which comparable examples have been also depicted out of the Acireale municipality borders,
following the Lavinaio-Platani to its source, thus proving their connotative and recurring occurrence along the
watercourse. The last stage correlates the identified key criticalities with a number of planning objectives that
should inform the planning process for designing an urban development masterplan very much focused on
integrating water-related risk reduction guiding principles through better planning choices, land use and zoning
decisions and practices.

2.3 The case study: reading out the results

Fig.1 maps the results of the analyses carried out under the first stage. The stream section crossing Acireale
flows through different land use patterns, which range from crop fields, citrus grove and sparsely vegetated
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areas to commercial-industrial units and medium density continuous residential urban fabrics. Apart from
scattered rural buildings and historical centres already existing at the beginning of the twentieth century, the
most significant increase in urban development has occurred between the eighties and the early nineties,
following unsustainable planning trends which now seem totally foreign to the culture of sustainable
development, yet already internationally acknowledged since the nineties.

| | S IKilometers
0 025 05 1

Risk Scenario

Legend
I—__ __| Buffer_500m

I 500 _buidings

--
1 Buffer_300m
-

I 300 buicings

Civil Protection Plan

Nodes_Flooding

I Lavinaio-Platani \I
Hydraulic Risk N
f
Flood Risk Management Plan i\’
V/// R4 (very high risk) -

L 18ufier_500m

I 500m_buidings

l: J Buter_300m

I 300m_buidings
I Lavinaio-Platani

Local_roads

Local_squares

e Main_roads

Secondary_streets

== Rail_road

O roasssueam
_intersections

| Kilometers
1

Mobility

| Ll IKilometers
0 025 o5 1

Urban Growth

Legend
1_ 1 Bufier_500m
I s00m_buildings
1.2 I8utier_300m
I 300 _buiidings

W Lavinaio-Platani

Urban_Growth
Year

| 00_1924
[ 00_1964
[ oo_1985

[ 00_1999

[ 00_2007

| 00_2016

I | A |
025 05

Legend

X o #Bufler_500m

I 500m _buildings
-

L jBufler_300m

I 300m_buidings

I Lavinaio-Platani

Land_Use
Citrus Groves
[l crops
B vineyards
[ Abandoned Agricultural areas [ Rural tourist areas
I Grasslands and shrubs
Sparsely vegetated areas

Tourist areas

IKilometers
1

Land Use

I Forest I Discontinuous urban fabric
Vegetable Crops. I High density continuous urban fabric

[ rable tands [ Low density continuous urban fabric
Orchards

Mixed Cultivation patterns
I oive Groves
I Garden centres
[ sportareas
[ Roadside Greenery

Squares and public spaces.

[ Medium density continuous urban fabric
[ commercial units
Industrial units

I Local pubic services Naw”
[ otheriand uses [ water Courses

[/ 7) Raiiroads I sare rocks

I Parking areas Beaches

Fig.1 Analyses of “Risk Scenario”, “Mobility”, “"Urban Growth” and “Land Use” next to the Lavinaio-Platani, Acireal

13 - TeMA Journal of Land Use Mobility and Environment. Special Issue 1.2021



L. Barbarossa et al. - Water-related risk reduction in urban development plans.

According to the sectoral Risk Management Plans (PAI, 2008; FRMP,2018), a very high level of hydraulic risk
outlines the entire section, with some particularly dangerous nodes within the urban areas prone to flooding.
Figure 2 presents some other examples of the likely conflicting coexistence of the stream and urban features
within the Lavinaio-Platani catchment, upstream of the Acireale municipality.

A first consideration coming out of the two representations is related to “land use practices” that here are
intended to include both planned land uses and autonomous usage within the private parcels.

Surprisingly, quite often along the Lavinaio-Platani, from upstream to downstream, a number of new urban
micro and macro expansions have progressively grown (Fig.3) and many new buildings close to the riverbed
have been built together with floodwalls, constructed close to property boundaries. Moreover, autonomous
and not authorized modifications to the stream have been determined by not compatible human uses and
activities with the consequence of the original natural floodplain being altered, potentially causing negative
impacts on local drainage patterns and the unpredicted transfer of flow rates and volumes in time and space.
Over time, localised engineered interventions not supported by a strategic spatial planning approach may have
resulted in unpredictable burden caused downstream in terms of soil erosion, higher and more rapid peak
discharges and higher runoff volume, the damages to in-stream and streamside habitats as well as co-
detriments such as loss of water quality, water resources, amenity and biodiversity.
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Fig.2 Examples of potentially conflicting coexistence of the stream and urban features within the Lavinaio-Platani
catchment
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Fig.3 Examples of urban development with land cover modifications within the Lavinaio-Platani catchment

The occurrence of flooding events along the downstream portion of the stream have suggested additional
hydraulic work interventions such as those for redirecting the natural stream in an artificially constructed
stream bed through channelization, or the recent construction of an important catchement basin in Acireale
nearby the railway crossing.
Urbanization processes have been also implicated the development of new local and secondary roads to
infrastructure additional urban areas and to serve private properties. These roads have been traced on
previous rural paths, which followed the course of the stream and overlapped to the dry riverbed. The
numerous intersections between the road system, the private properties’ accesses and the water course
generate a complex scenario of potential diffused flooding risk. Nowadays, the roads network shapes a
disorderly urban pattern, characterized by the loss of ecologic and landscape values, critical nodes of
intersection with the stream, paved and altered portions of the bed and modifications of the hydraulic sections.
The following categories of key criticalities have been thus identified as especially typifying the case study:

— Conflicting land use practices and urban sprawl;

— Conflicting intersections between the watercourse and the roads network, and in particular:

Road/watercourse intersections and stream crossings to access private properties.
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Proximity of parallel streambed and roadway or coincidence of streambed and roadway.
The abovementioned points were considered as the reference to set the planning objectives underlying the
framework presented in the next section, which is intended as tangible proposal for inspiring better local
decisions addressed at the enhancement of the existing conditions, especially in risk prone areas.

3. Novel contents for the local urban Plan: tips for water-related risks
reduction from the Sicilian context

3.1 Resilience in practice: setting a framework of potential solutions

The spatial planning and policy transition to alternative storm-water management approach is clearly not yet
started.

Indeed, spatial planning trough land use control should be directly related to exposure and vulnerability, but
also to water-related hazards, which can be both naturally and anthropogenically driven (White, 2010).
Namely, urban morphology, greenspaces provision and distribution, building and hard infrastructure design,
information on flood prone areas and engagement polices of vulnerable groups, do provide rooms for
successful risk adaptation (Codemo et al., 2021). At the same time, localized mitigation approaches become
possible based on the consideration that water-related hazard depends on rainfall-runoff transformation
processes: the interaction between precipitation and surfaces, the latter both natural or manmade, is the key
to explore how to lessen the water-related hazard in the city (White, 2010).

Not surprisingly, the green infrastructure (GI) planning and the adoption of Sustainable urban Drainage
Systems (SUDS) as components of GI in urban contexts are increasingly being recommended both at the
strategic planning level and at the practice stage for addressing a more sustainable management of urban
flood risk while providing a wide range of ecosystem benefits (Gimenez-Maranges et al., 2020; Pappalardo
and La Rosa, 2020; Alves et al., 2019; Thorne et al., 2018). However, none of current local planning tools
refer for example to the use of these nature-based solutions to manage storm-water, or to the principle of
hydraulic invariance. The upstream control of runoff volume and flow discharge as well as strategies for
collecting and reusing the rainwater, for reducing impervious surfaces, for landscaping and vegetation struggle
to enter the urban planning and decision-making domains (O'Donnell et al., 2017).

To partially overcome these limitations, this study presents the framework of Tablel, in which risks concerns
are integrated with the establishment of new rules, legal restrictions and alternatives ways for using land rights
on hazard prone areas and/or in vulnerable and exposed settlements, in order to make settlements more
resilient.

The framework provides, for the local urban development plan, site-specific solutions and tailored
recommendations to private developers for existing and developing urban built areas to specifically address
the issues aroused from the analysis of the case study, starting from the definition of planning objectives that
could easily apply to similar contexts and are inspired by common acknowledged risk reduction guiding
principles.To solve issues caused by the conflicting land use practices and urban sprawl as well as by conflicting
intersections between the watercourse and the road network, thus defining new land uses and compatible
transformations procedures according to each identified risk-based buffer zone, urban planners should be
supported by the contemporary acquisition of both knowledge and public consensus, which together allow to
embrace and justify a new and effective DRR zoning approach.

Clearly, the proposed framework cannot be considered comprehensive nor exhaustive of solutions for planners
and interested local stakeholders, especially considering the complexity of urban issues concerning the water-
related risk management and specificities of urban contexts. Forasmuch as the determination of normative
rules and the consequent prohibition or land use maodification may result in influencing the catchment
hydrologic response in depth.
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Tab.1 Tailored recommendations to private developers for existing and developing urban built areas

Many limits could potentially hinder a proper land policy formulation, encompassing legal and technical barriers
related to the implementation of the local urban development plan and zoning. For example, the difficulties in
regulating existing built areas and in creating favourable conditions for encouraging retrofitting of private
properties by eliciting landowners’ willingness to pay for devoting a portion of their property to a green
infrastructure measure (Pappalardo and La Rosa, 2020).

Moreover, best practices addressed to land safeguard and protection are challenged by the lack of political
will, which is greatly influenced by the search for social acceptability, traditionally linked to the defence of the
bundle of property rights.

Furthermore, in order to positively and properly impact, proposed regulations and incentives should be part
of a scrupulous process through which the general compliance and consistency among other already existing
regulations, ordinances and codes with regard to the whole aspect of municipalities assets must be verified.
In this way, it is easier for developers to meet multiple requirements all together. In addition, this codes review
process must rely on a sound coordination among the various departments involved in development permitting
and could be easily nullified by the inertia of local interested stakeholders.

Most importantly, local planning needs legislative support from the institutional context and the normative and
regulatory system.

3.2 The need of a risk-based approach in land use planning in Sicily: opportunities
and barriers

Up till now, the local and regional planning laws in Sicily, have not paid a relevant attention to the risk issues.
As a consequence, the planning practice did not take into account and include strategies oriented to DRR,
both at the regional and local scale.

The only actions imposed by regionals act were related to restraints on new development in hazard prone
areas based on sectorial plans such as PAIs or FRMPs, issued at the scale of the river basins.

A little step forward was done in June 2020, when the Regional Government enacted a new planning law, with
the aim to overcome the 40 years old existing law in favour of a new act all-encompassing latest challenges
of the contemporary planning practice.

Among the main principles, the control on a fully match between urban transformations and risk reduction, is
recommended both for local and regional planning practices through a set of measures and actions that should
be necessarily included in plans.

In particular, at the regional scale, the Metropolitan Plans should define a set of analyses concerning land
transformations, taking into account natural risks such as volcanic, seismic, hydrogeological etc., and should
provide measures oriented towards coping with risk prevention. In particular, the hazard prone areas must be
identified, classified and mapped, using survey and data from Regional and local Authorities.
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Likewise, city masterplans should identify hazard prone areas and buildings, specifying the different
instruments and tools for risk mitigation. In this case, it is mandatory to prepare preliminary studies concerning
geologic, hydrogeological and geomorphological issues, on the base of PAIs and FRMPs plans.

Concerning land use choices, the law provides planning tools and land use categories specifically related to
risks management, such as urban regeneration practices oriented to risk reduction, and the total protection of
vulnerable farmland.

In addition, the law includes for the plan the possibility to provide volume incentives, to transfer development
right policies and to reduce taxes, in response to planning actions carried out by private landowners.
According to the new law’s contents related to risk assessments, and in the light of the presented practical
framework, the planning practice should definitively enhance the prevention culture as well as an
administrative awareness concerning the risk issues under the DRR approach, in order to envisage new
planning processes fully oriented to integrate land use plans with emergency ones.

4, Conclusions

Several researches assess the escalation in severity and frequency of climate driven hazards as consequences
of climate change (IPCC, 2014, Banholzer et al., 2014), while others analyze and discuss the role of the
anthropogenic factors, such as unplanned expansion of cities to accommodate rapid population growth,
combined with inappropriate land-use planning and the lack in regulation of building standards, in determining
the increase of risks levels for urban population (Gill & Malamud, 2017, Fidelis & Rodriguez, 2019). Despite
full disciplinary awareness on the huge potential of cities for influencing improvements in the risk management,
the issue of hazard prone areas is often not properly addressed in the planning practice. (King et al., 2016).
Due to the well know conditions of fragility of territories, there is an immediate need to adopt and put in
practice a new integrated approach for urban planning and risk mitigation, with the aim to implement
successful measures and actions based on site-specific risk reduction policies.

According to this emerging instance, this contribution has defined a set of proposals for increasing the
effectiveness of actions taken by local administrations, at the stage of drafting and implementing local urban
development plans.

The real challenge is thus to transform the risks in opportunity through the transition from emergency plans
to new land use plans oriented to risk reduction (Sargolini, 2020). Many criticisms still burden local emergency
plans, which may turn out to be too limited, to provide temporary buffer solutions, and cannot deal with the
complexity of a comprehensive territorial vision nor have effects on the risk sources (Pilone et al., 2016).
Changing the old-fashioned established attitude that has generally characterized both those plans, means to
abandon the actual partial vision borrowed from traditional disaster management, in favour of new
comprehensive strategies and complex actions oriented to enhance risk reductions through the provision of
specific land use categories and innovative planning tools for hazard prone areas.

Those provisions should be identified according to planning policies and related land use plans. Furthermore,
the necessary integration can be achieved through a deep revision of management models and processes of
both plans (Menoni, 2020).

The discussion opened up on the case study clearly shows how land use planning and practices may help in
preventing future water-related risks. In particular, urban development plans can be profitably informed
through targeted recommendation and inspired by cross-sectoral perspectives concerning land use and water
protection, like reducing soil sealing, preserving river basins and enhancing water retention with nature-based
solutions. The traditional approach related to land restriction has to be overcome by means of the development
of integrated plans, in favour of the definition of more creative strategies. The latter, although unpopular, can
effectively readdress mitigation principles towards new primacy objectives related to land protection, public
interest and safety of citizens. It is also necessary to enhance the institutional and administrative culture of
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risk reduction in terms of skills and awareness, in order to fully integrate risk reduction policies with other
political choices related to the regional and city planning government, making the risk issue non-negotiable.

This paper, by approaching an emblematic case study for investigating the complex relation existing between

urban and land use planning and water-related risk management, would also like to suggest some conclusions
as take-home-lessons on which further researches need to be opened and conducted.

Riverine flood risk in urbanizing watersheds evolves according to land use projections and impacts
on the entire floodplain extent. There is a limited understanding of floodplain sensitivity to increases
in overland runoff rates and volumes, since topographic factors, stream characteristics, and the
presence of existing flood infrastructure influence the ability of a watershed to accommodate (Gori
et al., 2019);

It is important to re-define the weight of the technology, particularly the domain of hydraulic
engineering, in shaping the future dynamics of the catchment. Few authors explore the influence of
existing and planned hydraulic works, in mutual interaction with social responses and environmental
processes, on the development of the entire territorial system over time and discuss options to realign
unsustainable pathways with more desirable ones (van Staveren and van Tatenhove, 2016);

No consideration of site-scale development policies, land use modifications, historical transformation
of transport networks as well as of settlements models hinders the gain of a comprehensive
knowledge on urban risk, which would allow to understand more on causes without limiting the
concern to the visible effects of the damage during an emergency phase;

Pursuing resilient urban development and design passes through a policy of careful decision making
and land use planning, both informed by the knowledge gained on current and future risk scenarios,
including the understanding of hazard, exposure and vulnerability of urban areas and how they
combine when talking about water-related risks;

While sectoral plans are important to prevent, limit and forbid, the alternatives in zoning, land use
transformations and urban spaces configuration are intrinsic to the local development plan realm.
Accordingly, despite being compulsory adopted by the masterplan, all safeguard/hydrologic/land use
restrictions defined at the regional/basin scale should be understood such the necessary conditions,
yet not the sufficient, to manage urban transformation at the local scale;

New integrated plans should include general information about the main characteristics of the
territory or the urban settlements interested by planning actions. They should be created through a
considerable survey campaign, at the local scale, oriented to build a detailed analysis including risk
scenario modelling and considering the combination of different types of hazards and vulnerability
conditions (Barbarossa et al., 2020). They should set effective tools that, on the basis of an exhaustive
and in-depth multi-risk analysis could be able to provide not only indications, but also a range of
mechanisms for interventions and appropriate planning rules in the most vulnerable and exposed
areas. In particular, plans should be able to categorize the main risks of the territory, highlighting
where possible interactions between the hazards, and land use transformations, can provoke risk for
population, structures and environmental and cultural heritage. City masterplans should also indicate
the prevailing situations that require an immediate intervention to avoid serious damages and define
proper tools intervention based on singular vulnerability;

The masterplan must add creative and tailored solutions based on site-specific urban and
environmental constraints as well as potentialities that might finally keep the local spatial planning
stuck in its responsibilities towards the safe and resilient city target. Understanding potential effects
of the act of planning, not only in altering property and tenure rights but foremost in affecting water-
related risks, remains a crucial issue (Pappalardo et al., 2017).
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