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Executive Summary 

Current military conficts have been instrumental in once again focusing the public and 
political spotlight on national and collective defence and civil protection as necessary societal 
tasks. It is clear that both the military and civilian spheres have a great deal of catching up to 
do. This position paper demonstrates the importance of securing and strengthening resilient 
spatial structures through spatial planning and development. Furthermore, it outlines the 
options (and necessities) for action at all levels of spatial planning, highlighting the need to 
utilise these options more extensively. The focus is on the following questions: 

> How can the principles of spatial resilience (redundancy, fexibility, adaptability, efciency, 
robustness) be strengthened in the planning system in order to better address the 
challenges posed by new threats? 

> How can spatial planning contribute to increasing the resilience of spatial structures 
(robustness of settlement structures against disasters and military attacks, precautions 
against the efects of sabotage and potential armed confict)? 

> What binding provisions can be incorporated in spatial plans to strengthen national and 
collective defence and civil protection? 

> Where may it be necessary to supplement existing planning instruments? 

The Ad-hoc Working Group believes that the stronger focus of spatial planning and 
development on resilient structures should initially prioritise the protection of critical 
infrastructure (CI), which is already a direct regulatory responsibility of spatial planning. 
However, attention must also be paid to infrastructure that fulfls military requirements. 
Furthermore, it is essential for all aspects of civil protection to be more frmly established as 
regulatory planning tasks. Going forwards, this means that spatial planning and spatial 
planning policy will need to fnd new solutions and challenge traditional maxims. For example, 
in order to heed the issue of redundancy, signifcant sites for critical infrastructure and 
measures related to national and collective defence must be secured through spatial planning. 
Specifcally, this might involve underutilised railway lines covering for out-of-service lines, 
meaning they would therefore need to be safeguarded in spatial development plans. The 
principle of bundling critical infrastructure routes must also be reassessed, as it conficts 
directly with the goal of resilience. 

The integrative approach of spatial planning is benefcial for comprehensive spatial risk 
prevention and resilient spatial development. The Ad-hoc Working Group therefore believes 
that the concept of resilience should in future be directly enshrined in the German Spatial 
Planning Act (Raumordnungsgesetz – ROG), in particular in the Principles of Section 2 or 
even alongside the concept of sustainability in the Guiding Principles of Section 1 (2). The 
inclusion of resilience in the formal instruments of spatial planning and municipal planning 
should be mandatory. Existing or planned areas for military use or civil defence (including 
areas where dismantled defence facilities could be reconstructed) should be secured, and 
areas of regional importance that should be kept clear for reasons of national and collective 
defence (e.g. assembly and staging areas) should be designated as priority areas. Such 
designations must also include the protection of spatially signifcant civilian infrastructure of 
military interest (e.g. road transport facilities, particularly the basic military road network). 



 

 
 
 
 

 

 
 
 
 
 
 
 

However, it is debatable whether all designations should be published in the publicly accessible 
section of spatial development plans. 

Legally establishing national and collective defence and civil protection as matters of 
overriding public interest would make it easier for planning authorities to prioritise these 
issues, because other concerns (e.g. renewable energies, grid expansion, storage, various 
transport routes) have already been elevated to the status of “overriding public interest” in 
recent years. 

Finally, it is recommended that the federal states and regional planning authorities attach the 
necessary priority to incorporating appropriate provisions to support national and collective 
defence and civil protection (including preparatory measures) in their respective plans. The 
federal government should also recognise the increased importance of spatial resilience by 
amending the Spatial Planning Act and the Federal Building Code (Baugesetzbuch). It is also 
considered important for the various groups of actors in this feld (spatial planning, national 
and collective defence, and civil protection) to engage in dialogue. They should learn from 
each other through continuous exchange and coordinate their strategic goals. 
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RESILIENT SPATIAL STRUCTURES

Spatial planning and development strengthen national and collective 
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Abstract
Russia’s annexation of Crimea in 2014 and its war of aggression against Ukraine since 2022 have 
been instrumental in bringing national and collective defence and civil protection back into the public 
and political spotlight. It is clear that a great deal of catching up is required in both the military and 
civilian sectors, not least in terms of strengthening societal and spatial resilience. With their core 
competence in shaping spatial structures and developments at all levels, spatial planning and spatial 
planning policy must also contribute to strengthening the resilience of the state, the economy and 
society. This position paper highlights the importance of securing and strengthening resilient spatial 
structures through spatial planning and development, and outlines the options (and necessities) 
for action at all levels of spatial planning. It argues that the inclusion of resilience in spatial planning 
instruments and spatial planning policy should be mandatory and that traditional maxims, such as the 
bundling of infrastructure, must be reconsidered. The position paper formulates numerous 
recommendations that the federal states and regional planning organisations should incorporate into 
their respective plans to support national and collective defence and civil protection. Finally, it calls 
on actors in the fields of spatial planning, national and collective defence and civil protection to 
engage in continual dialogue and exchange.

Keywords
Resilience – National and collective defence – Civil protection – Military conflicts – Spatial planning

1		  Situation: Current threats and the importance of resilient spatial structures

The end of the Cold War brought widespread hope that peace and freedom had been permanently 
secured in Europe. However, this hope has been destroyed by Russia’s annexation of Crimea in 
2014, its war of aggression against Ukraine since 2022, and other military conflicts (Brenner 
2022). Furthermore, various geopolitical challenges are leading to crises in international relations 
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and disruptions in world trade (see, for example, Lacoste 1990 for further information). These 
new threats mean that defence policy and protection against hybrid attacks and military conflicts are 
once again viewed as a necessary task for society as a whole, also in Germany. It is clear that both the 
military and civilian spheres have a great deal of catching up to do, not least in terms of strengthening 
social and spatial resilience. Russia’s attacks on Ukraine show the extent to which not only defence 
related infrastructure but also civilian infrastructure and residential areas are deliberately targeted, 
contrary to all rules of international law.

The German government’s National Security Strategy views the situation as the dawn of an era of 
heightened threats, in which certain states are increasing their attempts to reshape the 
international order (Bundesregierung 2023: 12). In addition, military conflicts are moving closer 
to Germany’s borders. The strategy assumes that our critical infrastructures will increasingly 
become the target of significant hybrid attacks (Bundesregierung 2023: 12), as is indeed already 
the case. Cyberattacks have the potential to become an existential threat in the event of a crisis 
(Bundesregierung 2023: 59). Furthermore, our open and free society is increasingly the target 
of terrorism and extremism (Bundesregierung 2023: 23). Chemical, biological, radiological and 
nuclear threats are ever more frequent – ranging from deliberate damage to chemical or nuclear 
facilities to the targeted use of unconventional weapons (Bundesregierung 2023: 24).In view of 
increasing hybrid threats from cyberattacks, espionage, sabotage, and disinformation campaigns, 
Germany is “no longer at peace”.1 In fact, the situation already corresponds to the first phase of 
the Overall Civil Defence Scenario (Gesamtszenario Zivile Verteidigung) agreed by the German 
federal and state governments. This scenario describes a conceivable course of conflict and 
serves as a basis for planning for the federation and its federal states. It is divided into four 
escalating phases: first “Hybrid threats” (Phase I), then “Crisis, military build-up at NATO’s 
external borders” (Phase II), “Attack at NATO’s borders, collective defence and transition to 
national defence” (Phase III) and finally “National defence” with combat operations on German 
soil (Phase IV) (Deutscher Bundestag 2024: 8–9).

In response to the threats mentioned above, the German government has formulated a “Policy of 
Integrated Security” in its National Security Strategy, which is understood as requiring the 
“cooperation of all relevant actors, means and instruments, whose complex interplay maintains 
the comprehensive security of our country and strengthens it against external threats” 
(Bundesregierung 2023: 11; translated from German). Civil preparedness and civil protection 
are to be strengthened in tandem. The federal government, states and municipalities, as well as 
the business community and civil society, are all called upon to take joint responsibility 
(Bundesregierung 2023: 13; see also Masala 2025).

Against this backdrop, it is essential to strengthen and secure the resilience of the state, the 
economy and society, and to protect natural resources (Bundesregierung 2023: 30; see also 
Priebs 2022). With its core competence in shaping spatial structures and development at all 
levels, spatial planning policy must also contribute. The decentralised settlement structures 
which have evolved over time already boost resilience, even in a state of defence. Spatial planning 
policy can build upon this.

This position paper discusses:

	> the importance of securing and strengthening resilient spatial structures through spatial 
planning and development (in particular, precautions against the effects of sabotage and 
potential armed conflict)

1		  According to German Chancellor Friedrich Merz, “We are not at war, but we are no longer at peace either”, although he was 
not, of course, referring to the current legal framework; 
https://www.zdfheute.de/politik/ausland/merz-frieden-bedrohung-russland-100.html (10.10.2025).
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	> the necessity to intensify activities that are already possible at the levels of federal spatial 
planning, state planning and regional planning, and to improve future options for action

	> how the principles of spatial resilience (Greiving 2018; Greiving/Fleischhauer/Hartz et al. 
2022) can be systematically integrated into planning instruments and applied in planning 
practice (in particular, principles such as redundancy, flexibility and robustness)

	> synergies with strategies and policies for coping with other crises and challenges, in 
particular, climate change, extremist and terrorist attacks, and pandemics (Priebs 2022: 
111).

This position paper is consistently mindful of the connection between spatial planning and local 
planning, but the specific challenges and required action at the level of urban development and 
urban land-use planning require a separate position paper and reference to existing research 
(BBSR 2018).

2		  Need for action in spatial planning

2.1		 The contribution of spatial planning to resilient spatial structures

Spatial planning takes an integrated approach to managing spatial development across disciplinary 
boundaries. Its task is to balance competing land-use demands and to set priorities where 
necessary. Its particular strength lies in drafting legally binding spatial development plans that 
secure land and point and line infrastructures for the long-term. In future, this competence must 
be used more decisively for the purposes and measures of national and collective defence and 
civil protection because spatial development plans are binding for municipalities and sectoral 
authorities. They are also important in providing information and orientation for the economy 
and the public.

Spatial plans contain the objectives and principles of spatial planning. These objectives must be 
taken into account in all planning and measures that have a spatial impact. For example, if areas 
have been prioritised for certain spatially significant functions or uses, other incompatible 
functions and uses are excluded. In future, spatial planning objectives must focus even more 
strongly on resilient spatial structures and defence capabilities at all levels.

With its guiding principle of “Decentralised Concentration”, spatial planning makes a significant 
contribution to the resilience of spatial structures. This principle advocates counteracting the 
concentration of spatial development in just a few large cities. Instead, decentralised locations 
should be given greater attention. An additional aim is to prevent further urban sprawl in large 
agglomerations (Priebs 2010). Decentralised concentration is particularly evident in the central 
place system. Regional green corridors create structure in settlement areas and provide 
recreational spaces close to settlements. Decentralised concentration and open space systems 
are at the forefront of measures to tackle climate change. However, they also strengthen resilience 
in the event of military conflict and have significant advantages over monocentric and unstructured 
spatial structures, which are significantly more vulnerable (Priebs 2022).

Safeguarding nationwide public services is also a core task of spatial planning policy and a central 
component of spatial resilience. The central places defined by state and regional planning have a 
mandate to supply and guarantee public and private services at various levels. In particular, the 
dense network of “basic centres” ensures that the population is supplied with goods and services 
close to their homes. This network is based on redundancy principles and can even remain largely 
functional if individual basic centres are impacted by external influences. It thus ensures a high 
level of reliability (BBSR 2024).
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2.2		 Protecting and strengthening critical and defence-related infrastructure

According to Section 2 (2) No. 3 of the German Spatial Planning Act,2 protecting critical 
infrastructure (CI) is the direct responsibility of spatial planning (Kment 2025: 1373). However, 
this mandate must be implemented more thoroughly, as the failure or impairment of critical 
infrastructure can lead to lasting disruptions to public services or endanger public safety. This 
applies not only at national level, but also at regional and municipal levels, as they are responsible 
for essential public services. This concerns not only the sites and networks of critical infrastructures, 
but also systemic interdependencies between different CI sectors and potential cascading effects 
in the event of any disruption (BMI 2009).

In view of the possible course of conflict outlined above (see Section 1), it is necessary to prepare 
for Phases III (an attack on NATO territory) and IV (attack on Germany) by focusing not only on 
supplying the population with public services but also on the needs of the German and allied 
armed forces (e.g. supply and transport requirements). Top priority must therefore be given to 
the resilient design of critical infrastructures that are fundamentally relevant to public services 
and public safety (even below the thresholds specified by the Critical Infrastructure Ordinance3 

issued by the Federal Office for Information Security − BSI). It is equally important to prioritise 
the strengthening and expansion of infrastructures in line with military requirements. This is not 
only essential in wartime; resilient structures are also needed in advance to secure locations for 
support services that will be required, for example, in the event of deployments from, to and 
through Germany.

2.3		 Civil protection as a standard spatial planning task

Since the end of the Cold War, civil protection has received less and less attention in Germany; 
with regard to spatial planning, it has at best been limited to disaster management and hazard 
prevention. In future, all dimensions of civil protection should be established as standard planning 
tasks – at all levels of comprehensive planning and in all sectoral planning.

Civil protection is a broad challenge that addresses a wide range of issues, from fundamental 
questions of federal spatial planning and regional planning to urban development concepts and 
individual construction projects. Many civil protection tasks fall within the remit of cities, 
municipalities and districts (e.g. public and private shelters, evacuation measures, securing 
infrastructure). It is important to design civil protection infrastructure in such a way that it is 
multifunctional. Underground structures, such as underground stations, can serve as public 
shelters, for example. Experience from other countries, such as Ukraine, should be taken into 
account (MSB 2025). Since hybrid or direct attacks on Germany are likely to transcend municipal 
boundaries, intermunicipal and regional coordination of municipal measures is urgently required. 
In this context, regional planning will be expected to play a greater coordinating role in the future.

2.4		 Building on experience: approaches to adapting to climate change

In line with an all-hazards approach, various scenarios should be considered in their overall 
context in order to strengthen comprehensive resilience. This particularly includes the global 
challenge of climate change. The risk posed by a hazard always results from exposure and 
vulnerability – of settlements, infrastructure, or users, for example. Analyses of vulnerability and 

2		  Spatial Planning Act (Raumordnungsgesetz – ROG) of 22 December 2008 (BGBl. I p. 2986), last amended by Article 7 of the 
Act of 12 August 2025 (BGBl. 2025 I No. 189).

3		  Ordinance on the Determination of Critical Infrastructures according to the BSI Critical Infrastructure Law (BSI-Kritisverord-
nung – BSI-KritisV) of 22 April 2016 (BGBl. I p. 958), last amended by Article 1 of the Ordinance of 29 November 2023 (BGBl. 
2023 I No. 339).
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exposure can therefore be used to assess the effects of a hazard and to develop countermeasures. 
Since 2024, all municipalities have been required to draw up a climate adaptation plan in 
accordance with the Federal Climate Adaptation Act in order to address the effects of climate 
change. The Ad-hoc Working Group believes that this approach should be applied to other hazard 
situations such as pandemics and military threats. Climate adaptation measures, such as 
protecting buildings and sites from extreme weather, should also be combined with civil protection 
and vice versa. Regional planning has the task of addressing the challenges resulting from the 
various crises and coordinating them spatially at regional level. 

2.5		 Learning from experience: the war of aggression against Ukraine

In the face of war, Ukraine is demonstrating remarkable resilience and effectiveness, and we can 
learn from this.4 The findings of a Ukrainian working group tasked with developing a new Urban 
Planning Code (UPC)5 provide important guidance for urban planning and construction (e.g. 
decentralised distribution of residents across numerous smaller shelters, relatively high levels of 
protection in new buildings, decentralised supply facilities). Specific experiences that need to be 
considered at the regional planning level still require evaluation, but Ukrainian experience shows 
that decentralised supply centres can function independently of each other and provide the 
population with necessary resources, thereby confirming the suitability of the German model of 
“decentralised concentration”.

3		  Contributions from spatial planning and development to national and 	
		  collective defence 

The above findings highlight the following key challenges which must be addressed and coordi-
nated by spatial planning and development in the interests of national and collective defence:

	> The special fund for infrastructure and climate neutrality, created by the amendment to the 
German Basic Law (Grundgesetz) of March 2025 and amounting to over 500 billion euros, 
enables federal, state and municipal governments to make record investments.6 The Ad-hoc 
Working Group believes that the distribution of the special fund must be structured in such a 
way that it also finds a good balance in serving the spatial requirements of defence and civil 
protection. The authorities responsible for spatial planning at all levels must be prepared for 
this task and provided with the necessary personnel.

	> Spatial planning and urban land-use planning will increasingly have to respond to new military 
requirements for land-use. In particular, capabilities and facilities related to the Operational 
Plan for Germany (OPLAN DEU)7 and NATO’s Reception, Staging and Onward Movement 
process (RSOM)8 play a role here. One of the main tasks of the Operational Plan for 
Germany is to ensure that Germany can act as a “hub” for the rapid deployment, smooth 
relocation and supply of allied and German forces within the German part of the NATO 
Reinforcement and Sustainment Network (RSN). 

4		  https://zakon.rada.gov.ua/laws/show/en/5403-17#Text (Code of Civil Protection) (02.10.2025).

5		  G-24. Civil Protection. Round 2. Resume (06.05.2024). Manuscript provided by the Chair of the UPC Working Group, Ms 
Hanna Bondar. The working group was set up by the Subcommittee on Urban Planning, Land Improvement and Land 
Relations within Built-Up Areas as part of the Ukrainian Parliamentary Committee on State Organisation, Local Self-
Government, Regional Development and Urban Planning.

6		  https://www.bundesregierung.de/breg-de/aktuelles/sondervermoegen-2356240 (22.10.2025).

7		  https://www.bundeswehr.de/resource/blob/5920008/980d592bf03ed2e7fbb1d4a57bda712b/oplan-data.pdf (27.08.2025).

8		  https://www.bundeswehr.de/de/organisation/unterstuetzungsbereich/logistik/rsom-reception-staging-onward-movement 
(27.08.2025).

https://www.bundesregierung.de/breg-de/aktuelles/sondervermoegen-2356240
https://zakon.rada.gov.ua/laws/show/en/5403-17#Text
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	> It is already worth considering whether former military sites that are still available should 
be put back into military use. This may require the support of spatial planning or the 
involvement of urban land-use planning, which will have to be decided on a case-by-case 
basis.

	> Critical infrastructures are vital, but they are increasingly exposed to significant threats and 
disruptions (Bundesregierung 2023: 25). The Ad-hoc Working Group advocates giving the 
resilience of critical infrastructure greater weight in planning procedures than has been the 
case to date. It is important that more and more attention is paid to the robustness of critical 
infrastructure, as constant monitoring is not possible.

	> The maritime dimension is of particular significance for Germany’s supply reliability and for 
the economy (Bundesregierung 2023: 25). In the federal government’s spatial planning plans 
for the German Exclusive Economic Zone (§ 17 ROG), it should be ensured that, as far as 
possible, maritime cables run in territorial waters in order to make foreign access (e.g. by 
the so-called Russian shadow fleet) more difficult.

	> Cyberattacks are increasingly targeting critical infrastructure, thereby also jeopardising 
important supply services such as water and electricity (BMI 2022: 16). In the course of 
improving resilience, it is therefore necessary to examine ways of ensuring the required 
redundancies and backups and, if necessary, safeguarding them through planning processes.

	> In relation to the railway network, increasing resilience9 means that redundancies must be 
maintained in the existing network. This involves a systematic analysis of bottlenecks and 
weak points in the network. Reactivating suitable disused railway lines is one way of signifi
cantly improving the redundancy and performance of the network. State and regional 
planning has the important task of securing such lines by designating them spatial planning 
objectives in the text and maps of spatial plans (ARL 2024).

The Ad-hoc Working Group considers it necessary to reassess the future direction of spatial 
planning policy and to revisit fundamental questions. In particular, it is necessary to rethink the 
priority previously given to bundling critical infrastructure routes in order to save land and reduce 
encroachment, as this conflicts with the goal of resilience. One good example of this is the 
clustering of high-speed railway lines and motorways over long distances (e.g. Frankfurt – 
Cologne, Erfurt – Munich). Future planning procedures must thoroughly consider whether route 
clustering is still justifiable from the perspective of resilience.

The model project for spatial planning (Modellvorhaben der Raumordnung − MORO) “Crisis-
proof spatial structures and infrastructure using central place concepts” produced important 
conceptual results that are relevant for state and regional planning practices aimed at increasing 
resilience.10 It is assumed that crises can “jeopardise the functionality of spatial structures and 
infrastructures” and that “designing crisis-resilient spatial structures (...) could remedy this”. 
The risk of crisis is seen as the result of the interaction between the crisis disposition of spatial 
structures and infrastructures, their vulnerability and their adaptability (BBSR 2024: 20–21, 
translated from German). While safeguarding central place functions is already common practice 
in spatial planning, the specific requirements of national and collective defence and civil protection 
need to be incorporated into the central place concept to a much greater extent.

9		  This also includes protecting hardware (“cable connections”), as arson attacks and copper theft repeatedly demonstrate.

10	 https://www.bbsr.bund.de/BBSR/DE/forschung/programme/moro/studien/2021/krisenfeste-raum-und-infrastruktu-
ren/01-start.html (27.08.2025).

https://resilience.10
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4		  Focusing spatial planning and development on resilient spatial structures

4.1		 Strengthening understanding of resilience

Spatial resilience refers to settlements and infrastructure being robust, adaptable and modifiable 
(see Appendix). The Spatial Planning Act (ROG) does not yet contain the term resilience, but 
stipulates that:

	> provisions must be made for individual uses and functions of space (Section 1 (1) No. 2 
ROG)

	> the protection of critical infrastructure must be taken into account (Section 2 (2) No. 3 
Sentence 4 ROG) 

	> the spatial requirements of defence and civil protection must be considered (Section 2 (2) 
No. 7 ROG).

Fulfilling these legal mandates requires a risk-based approach, i.e. preparedness for hazards in 
combination with potential damage that could impair the resilience of the system (ARL 2011; 
Birkmann 2018). It follows that the concept of resilience should also be directly enshrined in the 
Spatial Planning Act in future, in particular in the Principles of Section 2 or even alongside 
sustainability in the Guiding Principles of Section 1 (2). Resilience refers to both natural disasters 
and the interests of national and collective defence and civil protection.

The German Resilience Strategy already emphasises the role and contribution of spatial planning 
in creating resilient spatial structures and infrastructure, which is an important prerequisite for 
protecting the population, society and functional public institutions in the event of a crisis (BMI 
2022: 43–46). Combined with a fundamental focus on preparedness and the obligation to protect 
critical infrastructure, this gives rise to a priority area for spatial planning action in times of 
multiple crises. As such, it requires a realignment of formal and informal instruments.

Resilience should be understood as a cross-sectional, ongoing task and a guiding principle for spatial 
development. Planning strategies for resilient spatial development primarily relate to reducing 
exposure, creating redundancy and increasing the robustness of existing or planned sites and networks 
(BBSR 2024). In addition, the Ad-hoc Working Group believes that spatial planning should give more 
attention to learning and reflection processes, as well as adaptation and transformation processes, 
e.g. learning from crisis experiences and actively involving actors relevant to the crises. In order to 
accumulate risk and crisis knowledge, systematically utilise crisis experiences and plan in a scenario-
based and agile manner, it is necessary to create new formats for knowledge generation, process 
structuring and cooperation with crisis-relevant stakeholders.

4.2		 Handling sensitive information while increasing resilience

For spatial planning authorities at all levels to be able to effectively promote resilient spatial 
structures, they need to work with location and area data from various critical infrastructures and 
defence facilities. Among other things, this would enable them to carry out informed spatial 
planning risk assessments for the preparation of spatial plans. The Federal Spatial Plan for Flood 
Protection (Bundesraumordnungsplan für den Hochwasserschutz − BRPH) requires planning 
authorities to carry out comprehensive risk assessments when defining spatial planning principles 
and objectives. 
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As part of the model spatial planning project “Crisis-proof spatial structures and infrastructu- 
res using central place concepts”, specific methodological guidelines for data collection and 
processing were compiled, particularly with regard to the crossovers between the various 
infrastructures and with regard to cascade effects in the event of infrastructure failure (BBSR 
2024).

The Ad-hoc Working Group believes that particular sensitivity is needed when dealing with 
confidentiality requirements linked to the protection of critical infrastructure and defence. 
Compared to previous spatial plans, future plans must give significantly more weight to defence 
and civil protection matters. It is therefore necessary to find ways and compromises to enable 
spatial planning authorities to fulfil their planning mandate productively and adequately while at 
the same time taking sufficient account of confidentiality requirements. The following questions 
need to be clarified:

	> Could a “second planning level” with limited public access be introduced in certain cases?

	> Could the trusted cadastre, which is enshrined in some state planning laws, be supplemented 
by a non-public section in which all necessary matters relating to national and collective 
defence and civil protection would be available for official use?

	> What options are available to planning authorities for accessing the information they need on 
defence-relevant critical infrastructure and facilities?

	> How can confidentiality requirements be met when dealing with classified information? 
What conditions may need to be created by the planning authorities in this regard?

	> Is it necessary to subsequently incorporate the data into spatial plans in a “generalised” form? 
If so, how can they remain legally binding without revealing sensitive information?

4.3		 Identifying and assessing spatially relevant risks for threat scenarios 

Risk-informed planning requires risk concepts to be given greater priority in the instruments, 
procedures and processes of spatial planning. Using an all-hazards approach or a multi-risk 
perspective, it is possible to determine the potential impacts of different types of hazards and 
threats, their interactions and possible cascade effects for specific spatial units.

The level of risk ensues from the relationship between the hazard, the exposure and the 
vulnerability of protected assets, and the degree to which the assets deserve protection. Ideally, 
the spatial differentiation of hazards is based on valid data on both the status quo and various 
scenarios. Status quo and scenario analyses must also be carried out for protected assets (§ 2(1) 
UVPG)11. These may include public services, critical infrastructures and “prerequisite 
infrastructures”12 (BBSR 2024: 11). 

It is important to differentiate according to the various planning levels when classifying and 
evaluating protected assets in terms of their worthiness of protection or their vulnerability. This 
is the only way to adequately determine risks at all planning levels (BBSR 2020). In addition, it is 
insufficient to define critical infrastructure according to the BSI Critical Infrastructure Ordinance (BSI-
KritisV). Critical infrastructure must also be identified at regional and municipal levels (BBSR2024).

11	 Law on the Environmental Impact Assessment (Umweltverträglichkeitsprüfung) in the version published on 18 March 2021 
(BGBl. I p. 540), last amended by Article 10 of the Law of 23 October 2024 (BGBl. 2024 I No. 323).

12	 Prerequisite infrastructure refers to infrastructure that is essential for the functioning of other infrastructure, such as public 
services (e.g., electricity and water supply) (BBSR 2024: 11).
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4.4		 Resilience in spatial development models

In order to implement resilience as a guiding principle in spatial planning, spatial development 
models must be reviewed at all levels. Above all, it is necessary to update and expand the “Guiding 
Principles and Action Strategies for Spatial Development in Germany” (Leitbilder und 
Handlungsstrategien für die Raumentwicklung in Deutschland) 13 in light of new threats. This raises 
the question of what resilient spatial development means for the four strategic guiding principles and 
whether they need to be expanded in view of multiple threats. With regard to urban regions, the New 
Leipzig Charter14 should be supplemented with “resilience”, for instance as a fourth dimension alongside 
the “green”, “fair” and “productive” city. The Memorandum on Urban Resilience (Memorandum 
urbane Resilienz)15 is one of the sources that provides specialist input for this reorientation 
(Kurth 2022). In addition, the Ad-hoc Working Group recommends defining required action for 
spatial planning on the basis of prioritised hazard and threat scenarios. This would create a 
framework that prioritises tasks for all planning levels dealing with spatial risk, emergency and 
crisis preparedness. Should a state of defence arise, such tasks would include:

	> providing easily accessible, safe (robust) public shelters for the population

	> prioritising critical infrastructure that is essential for maintaining public services in the event 
of a crisis, and ensuring its functionality and resilience

	> promoting redundancies in infrastructure and development systems

	> ensuring the security of sites and routes for military defence and civil preparedness purposes, 
and aligning their design with resilience criteria

	> ensuring the security of prerequisite infrastructure, in terms of how the relevant sites 
function and also with regard to their operational flexibility in the spatial environment.

4.5		 Adaptation of spatial planning and development instruments 

With resilience as a guiding principle, the instruments of spatial planning must:

	> identify and prioritise hazards and threats at an early stage in cooperation with the relevant 
authorities

	> identify infrastructure that is relevant to public services and critical infrastructure at all planning 
levels

	> provide the foundations for risk-informed spatial planning and development for the various 
planning contexts

	> incorporate resilience aspects into spatial and infrastructure planning

	> carry out resilience checks (hazard and risk assessments) for plans, programmes and projects.

13	 https://www.bmi.bund.de/SharedDocs/downloads/DE/veroeffentlichungen/themen/heimat-integration/raumordnung/
leitbilder-und-handlungsstrategien-2016.pdf? blob=publicationFile&v=4 (27.08.2025).

14	 https://www.nationale-stadtentwicklungspolitik.de/NSPWeb/SharedDocs/Publikationen/DE/Publikationen/die_neue_leipzig_
charta.pdf? blob=publicationFile&v=7 (27.08.2025).

15	 https://www.nationale-stadtentwicklungspolitik.de/NSPWeb/SharedDocs/Publikationen/DE/Publikationen/memorandum_ 
urbane_resilienz.pdf? blob=publicationFile&v=4 (27.08.2025).

https://www.nationale-stadtentwicklungspolitik.de/NSPWeb/SharedDocs/Publikationen/DE/Publikationen/die_neue_leipzig
https://www.bmi.bund.de/SharedDocs/downloads/DE/veroeffentlichungen/themen/heimat-integration/raumordnung
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In addition to formal spatial planning instruments, informal spatial development instruments can 
help to operationalise resilience as a guiding principle in spatial development (Hartz/Fleischhauer/
Schulz et al. 2025). They enable the involvement of crisis-relevant actors when striving to 
understand threat situations, their effects and the action that needs to be taken. In this respect, 
informal spatial development instruments such as the Strategic Regional Development Concept 
or the Integrated Urban Development Concept are useful for embedding resilience as a guiding 
principle in a holistic view of space and for developing specific spatial resilience strategies for 
areas with increasing and multi-layered risks.

It should also be mandatory to include resilience in the formal instruments of spatial planning and 
municipal planning. For municipal planning, it is important to adapt the instruments of urban 
land-use planning and redevelopment law in the Federal Building Code accordingly. Furthermore, 
resilience should be included as an eligibility requirement for urban development funding.

The Ad-hoc Working Group proposes that the following stipulations be included in spatial planning 
documents, particularly in regional plans, in order to increase regional resilience and support national 
and collective defence and civil protection:

A	 Stipulations that increase resilience

	> Stipulation of spatially significant critical infrastructure requiring special protection 
(if necessary, at a second planning level, see Section 4.2)

	> Securing of routes and sites to increase redundancy (e.g. supplementary and alternative 
projects for critical infrastructure)

	> Definition of additional functions for central places within the framework of civil protection 
(BBSR 2024)

B	 Stipulations that support military interests

	> Securing of existing or planned areas for military use or civil defence (including areas for 
reconstructing dismantled defence facilities)

	> Stipulating areas of regional importance that must be kept clear for reasons of national and 
collective defence (e.g. assembly and staging areas)

C	 Stipulations that secure spatially significant civilian infrastructure of military interest 

	> Road transport facilities (in particular within the framework of the basic military road network 
and, for civilian purposes, the main civilian road network)

	> Railway lines and railway loading facilities, in addition to disused railway lines that can be 
reactivated as “strategic routes” 

	> Water and shipping facilities, including military river crossings 

	> Air traffic facilities, including alternate aerodromes and emergency landing sites

	> Sites for utilities, health care and telecommunications facilities (including energy supply and 
transport connections)
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In addition, provision must be made for any necessary adjustments to civilian facilities (especially 
transport infrastructure) to meet future military requirements, including restoring them to 
military use where necessary.

In this context, and taking resilience into account, it is necessary to examine whether there are 
more suitable alternatives to bundled infrastructure routes, as they are particularly vulnerable to 
natural disasters or military conflicts. Given the current shortage of space and competition for 
land, it is also necessary to give the requirements of national and collective defence and civil 
protection the necessary weight when considering competing interests.

To effectively secure land for military infrastructure and civil protection, it is therefore necessary for 
the relevant planning authority to give priority to these concerns when weighing up conflicting 
interests. Legislating for the overriding public interest of national and collective defence and civil 
protection would make it easier for planning authorities to prioritise these issues, especially since 
other concerns (e.g. renewable energies, grid expansion, storage, various transport routes) have 
already been categorised as being of “overriding public interest” in recent years. Although criticism 
must be directed towards the increasing number of priorities that require consideration in spatial 
planning practice, it must be ensured that matters relating to national and collective defence and civil 
protection are given at least equal status with other priority concerns.

It is necessary to identify where greater flexibility is required in spatial planning in order to take account 
of changes in military requirements (e.g. creation of landing, rest and assembly areas for military 
units), for instance through multiple uses of a multifunctional area or conditional stipulations in 
accordance with Section 7 (1; 2) of the Spatial Planning Act. If these requirements exceed the options 
provided by the classic procedure for a derogation from spatial planning objectives, this could be 
achieved through simplified planning procedures, which are yet to be developed.

5		  Recommendations of the Ad-hoc Working Group

The Ad-hoc Working Group “Resilient spatial structures. Precautionary measures against the 
effects of sabotage and a possible armed conflict in Germany” recommends the following 
measures:

	> Efforts to increase spatial resilience should be significantly stepped up at all levels of spatial 
planning. Improved resilience and military preparedness should always be integral to the 
further development of international relations, foreign policy and security policy. These 
policies are required in a similar way to civil protection, land provision and critical 
infrastructure policy.

	> The federal states and regional planning authorities should give the necessary priority to 
incorporating provisions that support national and collective defence and civil protection 
(including preparatory measures) in their respective plans. It is important to assess whether 
individual state and regional planning authorities may be able to take the lead in this matter 
with pilot projects.

	> State planning should formulate corresponding planning duties for regional planning. Care 
must be taken that state and regional planning have the necessary personnel capacity to 
handle additional tasks.

	> The federal government should recognise the increased importance of spatial resilience 
by amending the Spatial Planning Act (ROG). Resilient spatial development should be 
included in the Act as a principle of spatial planning. It might also be useful to classify it 
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as a guiding principle. Care should be taken to reflect the broad scope of the concept of 
resilience and to define preparedness in terms of national and collective defence and civil 
protection. Furthermore, Section 17 (2) of the Spatial Planning Act should be amended to 
ensure that, in future, the implementation of spatially relevant measures for national and 
collective defence (including preparatory measures) can be prepared and secured in a cross-
state spatial plan with binding objectives (nationally relevant priority areas, routes and sites).

	> The Federal Building Code (BauGB) should also be amended to ensure that increasing spatial 
resilience for national and collective defence and civil protection is included in urban land-use 
planning in a mandatory and appropriate manner, for example by expanding the final list of 
specifications in Section 9 (1) of the Federal Building Code.

	> In future, urban development funding and redevelopment law under the Federal Building 
Code should focus more strongly on aspects of resilience, infrastructure security and civil 
protection (in terms of multifunctional solutions) and should also be used more extensively 
for inter-municipal challenges.

	> In order to strengthen resilience and defence readiness in spatial development, it is important 
to draw upon experience gained from climate adaptation, particularly with regard to risk 
assessment, vulnerability studies and priority areas for action, including the multiple use of 
public spaces and infrastructure.

	> The Conference of Ministers for Spatial Development (Raumentwicklungsministerkonferenz 
RMK) should discuss the action required to increase resilience for national and collective 
defence and civil protection, and pass a corresponding resolution to accelerate 
implementation. Risk and resilience should also be addressed more decisively in the “Guiding 
Principles and Action Strategies for Spatial Development in Germany” (Leitbilder und 
Handlungsstrategien für die Raumentwicklung in Deutschland).

	> The various groups involved in this field (spatial planning, national and collective defence 
and civil protection) must engage in dialogue. They should learn from each other through 
continuous exchange and coordinate their strategic goals.

	> Universities whose teaching and research profiles include spatial development and spatial 
planning are requested to incorporate defence and civil protection more firmly in their 
teaching, in accordance with the relevant principle of the Spatial Planning Act (§ 2(2) No. 7: 
“The spatial requirements of defence and civil protection must be accommodated”) and to 
intensify their research efforts in this area. In future, they should address aspects of spatial 
resilience, risk prevention and civil protection even more pointedly at all spatial levels and 
explicitly link them to planning methods and planning instruments.

	> University research must also address all relevant subject areas, e.g. security policy in the field 
of international relations and civil protection, even if civil clauses currently make research on 
security policy issues difficult.

	> The ARL should set up a working group to broaden the issues addressed by this Ad-hoc 
Working Group and tackle them in greater detail. In particular, it is recommended that: 

	> the nature and scope of specific provisions should be determined for a future transnational 
spatial development plan at federal level; the necessary additions to state and regional 
plans for increasing resilience in national and collective defence and civil protection should 
be comprehensively identified, and appropriate scientifically sound tools should be 
developed for planning practice
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	> in relation to this, discussions should be held on changes in the distribution of 
responsibilities between the state and lower planning levels, as effective planning for 
spatial resilience may require a modification of the traditional (federal) planning system

	>	 ways should be identified to reconcile the data and specifications necessary for national and 
collective defence and civil protection with confidentiality requirements

	>	 existing principles of spatial planning, in particular the bundling of transport routes and 
infrastructure, should be reviewed from the perspective of vulnerability and resilience

	>	 strategic approaches to spatial resilience should be strengthened at the interfaces between 
municipalities, for example, through inter-municipal cooperation or increased competences in 
regional planning.
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Appendix: Glossary

Air traffic facilities
In a Ministry of Defence decree of 23 June 1995 (BMVg UI 1 – Ref. 45-20-04), it was deemed no 
longer necessary to have alternate aerodromes in the form of emergency landing sites. In 
accordance with the decree, they are to be abandoned or dismantled in the course of road 
construction works. However, a reassessment should not be ruled out in light of the National 
Security Strategy and the Framework Guidelines for Overall Defence, i.e. the focus on national 
and collective defence.

All-hazards approach
The all-hazards approach involves consideration of all types of hazards that relate to risk and crisis 
management.16 Natural hazards include storms, heavy rainfall, flooding, droughts, earthquakes, 
and pandemics. However, there is some overlap with anthropogenic hazards such as accidents, 
system failures, sabotage, terrorism, and war. For example, the risk of flooding can be correlated 
with the proportion of sealed surfaces in the affected area, and pandemics can be triggered by 
the release of harmful organisms.

Barrier systems
Barrier systems or pre-prepared barriers serve to make terrain (roads, bridges, etc.) more 
difficult for enemy forces to pass through. It was decided that they were no longer necessary and 
should be dismantled if they posed a threat to traffic safety or in the course of construction 
works. However, a reassessment should not be ruled out in light of the National Security Strategy 
and the Framework Guidelines for Overall Defence, i.e. the focus on national and collective 
defence.

Basic military road network
The basic military road network is a widespread network of roads that are primarily used for 
interregional military road transport in times of crisis and war. According to the Framework 
Guidelines for Overall Defence17, it is necessary to determine a basic military road network or local 
military road network and a main civilian road network for this purpose in peacetime.

Civilian infrastructure of military interest
To distinguish it from “military infrastructure”, the term “civilian infrastructure of military 
interest” refers exclusively to civilian structures and facilities on German territory that are of 
military interest in times of peace, crisis and defence, as they ensure that the German armed 
forces can operate freely within the framework of national and collective defence.

Civil protection
Civil protection is an umbrella term describing all tasks and measures carried out by municipal and 
federal state authorities in disaster management and by the German government in civil defence. 
Civil protection therefore encompasses all non-police and non-military measures to protect the 
population and their livelihood from disaster and other serious emergencies, as well as from the 
impact of wars and armed conflicts. It also includes measures to prevent, limit and cope with the 
aforementioned events.18

16	 https://www.bbk.bund.de/DE/Infothek/Glossar/_functions/glossar.html?nn=19742&lv2=19788 (06.11.2025).

17	 https://www.bmi.bund.de/SharedDocs/downloads/DE/veroeffentlichungen/themen/sicherheit/RRGV.pdf? blob=publication-
File&v=1 (06.11.2025), here page 45.

18	 https://www.bbk.bund.de/DE/Infothek/Glossar/_functions/glossar.html?nn=19742&lv2=19804 (06.11.2025).

https://www.bbk.bund.de/DE/Infothek/Glossar/_functions/glossar.html?nn=19742&lv2=19804
https://events.18
https://management.16
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Classified information
Classified information includes facts, objects or findings that should be kept confidential in the 
public interest (see Section 2 (1) VSA).19 Characteristically, they are in especially high need of 
protection and therefore require particularly sensitive handling. The aim here is always to prevent 
unauthorised access. The requirements for handling classified information arise from the federal 
Classified Information Provision and the various classified information provisions of the federal 
states.

Critical infrastructure (CI)
Critical infrastructure refers to organisations and institutions of vital importance to the national 
community, the failure or impairment of which would result in sustained supply bottlenecks, 
significant disruptions to public safety or other dramatic consequences (BMI 2009: 3). This 
general definition of CRITIS can be applied at various spatial levels. It is distinct from the legal 
definition of CRITIS according to the Act on the Federal Office for Information Security.20 Critical 
infrastructures within the meaning of this Act are defined in more detail by the statutory ordinance 
(§ 10 (1) BSIG), the BSI Critical Infrastructure Ordinance.21 The ordinance establishes facility 
categories and thresholds for this purpose.

Hybrid threat 
Hybrid threats are coordinated, illegitimate actions which occur outside the scope of conventional 
military attacks and are carried out by state and/or state-controlled actors to enforce their own 
interests to the detriment of another state.22 The attackers’ goal is to destabilise society and 
influence public opinion. They use means such as disinformation, sabotage and cyber-attacks. 
One characteristic feature of hybrid threats is that the attackers operate anonymously or deny 
involvement in incidents and conflicts, making it impossible to clearly attribute the attacks to a 
specific source.23

Main civilian road network
The main civilian road network is the comprehensive network of roads established in peacetime 
on which essential or defence-critical civilian traffic is given priority in crisis situations (NATO 
mutual defence guarantee, cases requiring specific approval, state of tension, or state of defence, 
as described in Articles 80a and 115a of the German Basic Law).24

Military infrastructure
In the strict sense of the term, military infrastructure refers to fixed objects and facilities, including 
equipment, systems and services, that may be important for ensuring the operational readiness 
of the German or allied armed forces and/or the accomplishment of German or allied armed 
forces missions. The nature and purpose of such infrastructure directly or indirectly serves the 
purpose of national and collective defence. More loosely, however, such infrastructure also 
includes civilian transport and supply facilities of military interest, which can be used to provide 
support services if required. In many cases, this might also affect civilian critical infrastructure, 
which may therefore be subject to dual use as a consequence (Witt 1977).

19	 General Administrative Provision for the Material Protection of Classified Information (Verschlusssachenanweisung – VSA) 
of 13 March 2023.

20	 BSI Act of 14 August 2009 (BGBl. I p. 2821), last amended by Article 12 of the Act of 23 June 2021 (BGBl. I p. 1982).

21	 BSI Critical Infrastructure Ordinance of 22 April 2016 (BGBl. I p. 958), last amended by Article 1 of the Ordinance of  
29 November 2023 (BGBl. 2023 I No. 339).

22	 https://www.bmi.bund.de/SharedDocs/schwerpunkte/DE/desinformation/artikel-desinformation-hybride-bedrohung.html 
(06.11.2025).

23	 https://www.bmvg.de/de/themen/sicherheitspolitik/hybride-bedrohungen/was-sind-hybride-bedrohungen--13692 
(06.11.2025)

24	 https://www.bmi.bund.de/SharedDocs/downloads/DE/veroeffentlichungen/themen/sicherheit/RRGV.pdf? blob=publication-
File&v=1 (06.11.2025), here page 45.

https://www.bmi.bund.de/SharedDocs/downloads/DE/veroeffentlichungen/themen/sicherheit/RRGV.pdf
https://www.bmvg.de/de/themen/sicherheitspolitik/hybride-bedrohungen/was-sind-hybride-bedrohungen--13692
https://www.bmi.bund.de/SharedDocs/schwerpunkte/DE/desinformation/artikel-desinformation-hybride-bedrohung.html
https://source.23
https://state.22
https://Ordinance.21
https://Security.20
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National and collective defence
National and collective defence encompasses both military defence capabilities and civil prepa-
redness measures that are designed to maintain the functionality of the state and society, parti-
cularly in the foreign policy emergencies referred to in Articles 80a and 115a of the German Basic 
Law25 (NATO mutual defence guarantee, cases requiring specific approval, state of tension, or 
state of defence). National defence refers to measures taken by a state to protect its sovereignty, 
territory and population from external threats. Collective defence describes the multinational 
defence of member states within a defence alliance such as NATO.

NATO Reinforcement and Sustainment Network (RSN)
The NATO Reinforcement and Sustainment Network can be activated at any time for the transport 
and supply of the armed forces of friendly nations during their transit through and stay in Germany.

Operational Plan for Germany (OPLAN DEU)
The Operational Plan for Germany is a confidential document that is continuously developed and 
updated. It is the responsibility of the Bundeswehr Operational Command. It combines the central 
military components of national and collective defence in Germany with the necessary civilian support 
services to form an operationally executable plan. It therefore provides the necessary planning 
prerequisites to ensure that, once a political decision has been made in the event of a crisis or conflict, 
action can be taken in a targeted manner and within the constitutional framework. It defines procedures, 
processes and responsibilities for working with other governmental and civilian actors to protect and 
defend Germany, its territorial integrity and its citizens, and to ensure the deployment of allied armed 
forces across and through Germany to NATO’s eastern flank. The aim is to enable rapid action across all 
departmental and state boundaries.26

Overall defence
Overall defence refers to the sum of all measures taken for the military defence and civil 
preparedness of the Federal Republic of Germany. Military defence and civil preparedness are 
organisationally independent but inextricably and functionally linked within the framework of 
overall defence27 in order to ensure the protection of the state, the population and vital 
infrastructure.

Prerequisite infrastructure
Central place infrastructures are geared towards end use. However, other (prerequisite) 
infrastructures are necessary to enable them to function (e.g. electricity and water supply, 
transport links). These are often organised in networks, so that even a spatially limited incident 
can have far-reaching effects in the network system. These effects are known as domino or 
cascade effects and can lead to failures in public services, even outside the crisis area.

Protected assets and protection objectives
First and foremost, protected assets include everything that should be protected from harm due 
to its material or non-material value.28 In spatial planning, the term “protected asset” is defined in 
Section 2(1) of the Environmental Impact Assessment Act as focusing on (1) humans, in 
particular human health, (2) animals, plants and biological diversity, (3) land, soil, water, air, 
climate and landscape, (4) cultural heritage and other material assets, and (5) the interaction 

25	 Basic Law for the Federal Republic of Germany (Grundgesetz), as published in the Federal Law Gazette (Bundesgesetzblatt) 
Part III, classification number 100-1, in its revised version, last amended by Article 1 of the Act of 22 March 2025 (BGBl. 2025 I 
No. 94).

26	 https://www.bundeswehr.de/resource/blob/5920008/5eb62255741addec3f38d49a443d0282/booklet-operationsplan- 
deutschland-data.pdf (06.11.2025).

27	 https://www.bmi.bund.de/SharedDocs/downloads/DE/veroeffentlichungen/themen/sicherheit/RRGV.pdf? blob=publication-
File&v=1 (06.11.2025), here page 7.

28	 https://www.bbk.bund.de/DE/Infothek/Glossar/_functions/glossar.html?nn=19742&lv2=19840 (06.11.2025).

https://www.bmi.bund.de/SharedDocs/downloads/DE/veroeffentlichungen/themen/sicherheit/RRGV.pdf
https://value.28
https://boundaries.26
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between the aforementioned protected assets.29 The objective of protection is understood as 
the (normative) desired state of a protected asset that should be preserved in the event of an 
incident.30

Rail transport facilities
Rail transport facilities include not only railway loading facilities for military purposes but also the 
facilities required to connect military installations to the railway infrastructure of Deutsche Bahn 
AG and other private companies. In accordance with the Framework Guidelines for Overall 
Defence31, important infrastructure components, operationally essential facilities and installations, 
and means of transport must be safeguarded by appropriate precautionary and protective 
measures. This particularly applies to railway bridges on routes that are necessary for overall 
defence purposes.

Reception, Staging and Onward Movement Process (RSOM)
RSOM refers to the coordinated and integrated capabilities involved in the deployment of materiel 
and personnel for multinational operations. Personnel, vehicles and materiel are received in the 
field – this is known as reception. Staging refers to the marshalling or “marrying” of personnel and 
materials. Onward movement refers to onward transportation to the actual destination, the so-
called area of operations.32

Resilience
Resilience refers to the ability to withstand crisis events or adapt flexibly to them and maintain 
functional capabilities. To achieve this, resilient and adaptable spatial structures must be provided, 
and continuous learning and transformation processes must be initiated (MKRO 2021: 1).

Risk
Risk describes the combination of the probability of an event occurring and its negative 
consequences.33 Quantifying risk in accordance with German standards (DIN ISO 31010) involves 
using measurable indicators to describe not only the probability of occurrence but also the 
negative consequences, such as data on fatalities or the value of damage to property. For the 
(complex) issues of spatial planning, risks cannot generally be quantified (Greiving 2019: 71). It is 
therefore advisable to define risk in a more general way in the context of spatial planning, and thus to 
describe it as a function of hazard and vulnerability or the degree to which particular assets are worthy 
of protection (BBSR 2020: 28). Hazards can be differentiated by using scenarios and, where possible, 
by determining “the type, spatial extent, intensity, frequency and duration of the hazard with the aid of 
scientific or statistical findings and data” (BBSR 2020: 28; translated from German). When considering 
the assets that require protection, “the vulnerability of land uses and functions to the impacts of a 
specific hazard can generally be determined using technical and scientific indicators. In contrast, the 
degree to which an asset is worthy of protection represents a normative assessment based on a 
politically legitimised system of objectives” (BBSR 2020: 49; translated from German).

Risk analyses and evaluations
The approach to risk analysis basically parallels the fundamental concepts of risk. If valid 
probabilities for the occurrence of events are available (e.g. a hundred-year flood), the risk can 
be determined on the basis of both quantitative and qualitative analyses. For spatial planning, 

29	 Law on Environmental Impact Assessment (Umweltverträglichkeitsprüfung) in the version published on 18 March 2021 
(BGBl I p. 540), last amended by Article 10 of the Law of 23 October 2024 (BGBl. 2024 I No. 323).

30	 https://www.bbk.bund.de/DE/Infothek/Glossar/_functions/glossar.html?nn=19742&lv2=19840 (06.11.2025).

31	 https://www.bmi.bund.de/SharedDocs/downloads/DE/veroeffentlichungen/themen/sicherheit/RRGV.pdf? blob=publication-
File&v=1 (06.11.2025), here page 46.

32	 https://www.bundeswehr.de/de/organisation/unterstuetzungsbereich/logistik/rsom-reception-staging-onward-movement  
(06.11.2025).

33	 https://www.bbk.bund.de/DE/Infothek/Glossar/_functions/glossar.html?nn=19742&lv2=19836 (06.11.2025).

https://www.bmi.bund.de/SharedDocs/downloads/DE/veroeffentlichungen/themen/sicherheit/RRGV.pdf
https://consequences.33
https://operations.32
https://incident.30
https://assets.29
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qualitative analyses are most important, even if data on the probability of events is available, as 
the (complex) assessment of protected assets is generally not quantifiable. Methodologically, 
risk matrix approaches or indicator-based approaches lend themselves to such analyses (BBK 
2010: 22; Greiving 2019: 68; BBSR 2020: 27, 82). Since it is not possible to determine the 
probability of occurrence for most types of hazards relevant to spatial planning, it can be 
particularly effective to take scenario-based approaches that indicate a potential development 
corridor (Greiving 2019: 72). Both the scenarios and the analyses based on these scenarios must 
meet specific technical requirements in order to produce legally compliant results (BMVI 2017: 
29). Risk-based planning, as required by the Federal Spatial Plan for Flood Protection and laid out 
in the stipulated objective (I.1.1 (Z)), has already been successfully tested in model spatial 
planning projects and in planning practice. This contrasts with the all-hazards approach of the 
German Resilience Strategy, which involves a significantly more demanding risk-based planning 
approach, for which a satisfactory methodology has not yet been established (BMI 2022: 45).

Vulnerability 
The term vulnerability derives from the Latin verb vulnerare (to wound, to harm) and literally refers 
to the ability to be easily wounded or harmed. In general, vulnerability can be defined as the susceptibility 
of an object or system to a specific hazard of a particular magnitude (Lenz 2009). The vulnerability of 
individuals, population groups and social systems to various hazards and stressors involves another 
essential component in addition to sensitivity: coping capacity.

Water and shipping facilities
Alternate crossing points serve to mitigate the obstacle of waterways for military movements if 
fixed bridges cannot be used or as a substitute for missing and impassable bridges. They 
complement the basic military road network. Alternate crossing points are reserved for use by 
the German armed forces. They are owned by the Waterways and Shipping Administration. In 
accordance with the Framework Guidelines for Overall Defence34, alternate crossing points must 
be set up to cross waterways, and suitable equipment must be kept available.
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