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Introduction

Ligia Ramirez and Gulelat Kebede *

The concept of integrated local development has gained popularity over the
recent years as a remedy to often sporadic and haphazard city and regional
growth and development. The traditional, sectoral approach has become
ineffectual due to the complexity of development issues, the move towards
decentralization, the disconnection between administrative jurisdictions and
economic and environmental territoriality, and the multilevel governance
structure impacting decisions on resource allocation and investments.
Moreover, communities, cities, and regions are increasingly seeking the
ways and means to take advantage of economic opportunities created by
globalization, and at the same time, to protect themselves from negative global
environmental externalities. But how far can strategic planning effectively
enable this? What triggers strategic planning in different local contexts?
What does a typical strategic planning process looks like? What are the key

1. Ligia Ramirez, architect and planner, head of UN-HABITAT office in Belgrade and chief
technical adviser for Serbia from 2003 until 2009. She has promoted and supported the idea
of integrated development and city development strategies using participatory techniques.
She has led the technical support to the strategy planning process of the city of Ni$, in Serbia.
She has worked with European Union programs both for less developed areas of Europe and
for AID Cooperation programs providing technical assistance, mainly in the area of capacity
building and planning for development.

Gulelat Kebede, an economist by training (Ph.D.), has over 15 years of experience in local
government capacity building and sustainable urban development. He currently heads UN-
HABITAT’s Training and Capacity Building Branch. He has contributed to over 20 capacity
building publications, including many on strategic planning and local economic development
that are currently in use by policymakers, urban planning and management practitioners, and
trainers. He advises governments and learning institutions on capacity building, and trains
and teaches on a range of sustainable local development themes and issues.



ingredients for a successful strategic planning process? How can learning
and capacity building be integrated in the process? What instruments do we
have to implement local development strategies, so that strategic plans do not
remain on paper and become mere rhetoric? Can a planning process be both
strategic and participatory?

In December 2007, UN-HABITAT’s Settlements and Integration of
Refugees Programin Serbia (SIRP), inaconference entitled “Cities Facing and
Promoting Integrated Local Development” (as part of the “Cities in Dialogue”
conference series), brought together practitioners on local development and
strategic planning to shed light on the above and other questions, and share
their knowledge through their countries and cities experiences. The case
studies and discussions were organized around two main themes, namely: (i)
the strategic planning process and (ii) implementation instruments. Under the
first theme, participants discussed and pondered the architecture of strategic
planning: the process, the mobilization of stakeholders, the resolution of
diverse interests and priorities, and the preparation of a strategic plan that
is locally owned and implementable. Under the second theme, participants
sought the most effective tools, ways, and means to translate the strategies
into action. The papers and the discussions offered a wealth of knowledge
and insight into strategic planning practice. This book brings together 11 case
studies that were presented at the conference, structured around the same two
themes — the strategic planning process and implementation instruments.

The purpose of the book is to document and share these experiences,
and stimulate sound and effective strategic planning processes. Given the
challenging transition context they are in, we believe the lessons of experience
highlighted in this book will be timely and useful for most local governments
and local development practitioners in Central Europe.

A Strategic Plan: What Is It?

Strategic planning in the context of integrated local development brings
together the theory and practice of stakeholders’ participation, negotiation,
and decision-making. It emphasizes a territorial approach, local ownership,
partnership, and horizontal and vertical coordination. In a typical strategic
planning process, stakeholders ask and work through four basic questions:
(i) where are we? (ii) where do we want to go? (iii) how do we get there?
and (iv) how do we know if we have arrived there? It involves understanding
the current situation, dreaming the future, analyzing strategic options, setting



priorities, and making hard choices. As the case studies in this book highlight,
a key feature or focus of the discussion is not the “plan,” nor the tools and
steps of a planning process and their mechanical application, but the journey
and capacity of stakeholders to shape together a vision for development
and to mobilize resources to pursue it, through their innovations and social
and political energy, and the possible changes they would bring about in
institutions and governance structure. The process creates a platform that
would allow local governments and citizens to work together and to more
effectively pursue their shared values, aspirations, and strategic goals. Where
successful, strategic planning breaks the barriers between institutions and
sectors, forges integration, and marshals resources to commonly agreed
development priorities.

Local Ownership and Contextualization Are Fundamental

A fundamental principle of a good strategic plan is local ownership. Strategic
plans are supposed to reflect and embody the aspirations of a community, their
shared values and vision. In many situations, strategic plans, that otherwise
look impressive on paper, remain shelved, because major stakeholders were
not involved, or their views were not fully heard, or key political and social
forces did not lend their support.

In contrast, where there is a robust participatory process that offers space
to key stakeholders and actors, the chance for a successful strategic planning
is high. The case studies on Ada, Serbia (Chapter 1) and Horezu, Romania
(Chapter 2) underscore this point. Both Ada and Horezu represent small, and
relatively less-endowed communities, and municipalities with weak capacity.
But this did not stop them from embarking on an inclusive strategic planning
process. In the case of Ada, a remarkable local initiative by an enlightened
group of citizens kicked off the process, whilst in the case of Horezu, a
combination of economic distress that compelled the local leadership to
seek solutions, and an opportunity for modest but critical technical support
that offered itself, triggered what became a successful planning process.
The hallmark in both cases is a locally driven process with motivation to
change an existing situation and commitment to stick to the plan. Whilst
Ada continues to largely depend on its own local resources for implementing
its projects, Horezu is actively seeking and — to an extent — succeeding in
attracting external resources. These case studies illuminate the dynamic of
local processes in the context of small communities, but also invoke questions



as to how far such communities can go, with their limited internal capacities.

The case of Nis, Serbia (Chapter 3) also highlights a similar principle.
Though much bigger in size than Ada and Horezu, the critical role of local
ownership is underpinned by the experience of Ni$ as well. In the case of
Nis, however, a significant amount of external technical support that included
advisory expertise and capacity building was mobilized and availed to
support the strategic planning process. An important element of the Ni$ case
is that, due to robust political support, the entire process was fully anchored
in the municipality’s legislative and budgetary processes, and fully backed by
a dedicated local professional staff. The case of NiS that combined a locally
driven process and a well-calibrated external support is an ideal situation,
but is not always replicable, nor is it immune to the pitfalls of dependence on
external inputs and its long-term consequences.

Through a comparative presentation of four distinct city cases, the paper
from Croatia (Chapter 4) illustrates the importance of the contextualized
application of a strategic planning process, but also the role of national
legal and institutional framework. The author uses the cases to highlight
what is called the “Tuesday morning syndrome,” an euphemism coined to
express a situation of an euphoric planning process with weak follow-up on
implementation. Building on the four cases, the paper teases out some of
the key variables that determine the success of a strategic plan: a bottom up
approach contextualized to the local and national institutional set-up, a strong
connection with the municipal budget, and a visionary local leadership.

Drivers of Strategic Planning Evolve

In many cases there are distinct contextual triggers or motivations behind
a strategic planning process, but these can later evolve or transform into
something else, or be taken over by other forces. Understanding this dynamic
and framing the process to respond to these motives, but using them only
as entry points to address the broader development issues and perspectives,
is important. The case of Ljubljana, Slovenia (Chapter 5) highlights a case
where entry to the European Union and the related drive for economic
competitiveness and openness was a trigger to strategic planning. However,
this process was shaped and influenced by, and had to adapt to, the rapidly
evolving national legislative and institutional frameworks that were meant to
address gaps in spatial planning and regional administration. In the process,
the stakeholders in Ljubljana had to confront the dilemma between promoting



a competitive global city and retaining their local identity embedded in the
city’s long history, culture, and traditions, and to find an equilibrium between
different strategic objectives such as competitiveness and environmental and
social sustainability.

In the case of Venice (Chapter 6), the drive to reverse its economic decline,
and restore the decaying structure of the city, was the trigger for strategic
planning. The process that began with a master plan consisting of projects
soon evolved into a strategic planning process that enabled the city to set out
a broad vision, and to devise innovative management tools and governance
structure created to ensure a sense of ownership among the stakeholders and
to build solid links among implementing bodies, public institutions, economic
actors, and civil society.

Strategic Plans Should Be Living Documents

Making strategic choices to pursue strategic goals involves complex decision-
making. It involves important trade-offs, reconciling different priorities and
interests, anticipating the future, and balancing risks, often in the face of
uncertainties and lack of information and sufficient analytical capacities. An
intelligent and robust strategic planning process therefore should integrate
a continuous learning element to be able to adapt, cope, and respond to the
changing realities and contexts. The case study from Piacenza, Italy (Chapter
7) highlights exactly that. The first strategic plan was more of a collection
of sectoral projects, with weak stakeholder representation, management
structure, and political support. Soon this weakness was realized, and the
lessons were used to update the strategic plan with an invigorated new
process that rectified the shortcomings and pitfalls of the first strategic plan.
That is one of the reasons why the process becomes more important than
the “plan.” When people refer to their strategic plan as a “living document,”
they are referring to the virtuous cycle of “learning by doing” and “doing by
learning.”

A Strategic Planning Process Is Not Linear

All these novelties and challenges are the soul of the strategic planning
process; however, this may not be obvious by looking at the step-by-step
planning process that we find in textbooks and capacity building tools.



Figure 1. Location of the Case Studies

1. Ada, Nis; 2. Horezu; 3. Benkovac, Virovitica, Samobor, Solta;
4. Ljubljana; 5. Piacenza, Venice; 6. Budapest

Behind the analytical and elegant framework of strategic planning, there
is a complex social and political dynamic that shapes and determines the
nature and outcome of such a process. The unique context of each territory
defines the key protagonists, and dynamic. This dynamic is different: in
some situations decentralization has rooted but in others devolution has
not yet begun. Some local institutions are mature, open, and accountable,
while others are weak or in flux. Depending on the political and institutional
landscape, a strategic planning process could take many twists, turns, and
setbacks, before becoming accepted or firmly established and internalized as
a tool for making the hard choices, setting priorities, and allocating resources.
The case study on Budapest, Hungary (Chapter 8), which narrates a decade-
long sinuous process of many turns, opportunities, challenges, and setbacks,
involving the haggling and compromises between the political leadership and
the management team in city hall, illuminates this point. The lessons from the
case study cautions against applying a simplistic one-size-fits-all strategic
planning approach, as well as against any hasty move to produce a plan,



before the institutional issues are sorted out and an effective and supportive
governance and management system is put in place.

From Vision to Action: Choosing, Calibrating, and Using the Most
Appropriate Implementing Tools

A major critique of strategic planning questions why so many strategic plans
fail to be implemented. At the conference in Belgrade, this central question
was addressed through four papers, including case studies from lItaly,
France, and Croatia. One of these case studies focus on Local or Regional
Development Agencies, one of the most common institutional instruments to
coordinate the implementation of strategic plans in a multilevel governance
context. The other two case studies focus on attracting investments and
mobilizing financial resources through territorial marketing and a range of
municipal financing tools and innovations.

Local and Regional Development Agencies

Regional Development Agencies (RDASs) and Local Development Agencies
(LDAs) are established to coordinate and harmonize a range of actors,
their roles, and the implementation instruments in a territory. They are
created to address the failure of governance and coordination that often
face communities, cities and regions, due to the existence of multilevel
governance structures, powerful global economic development forces, and
complex formal and informal institutions shaped by the unique socio-cultural
settings of a territory.

As illustrated in Chapter 9, the models of RDAs and their experiences
are quite diverse, ranging from economic development bodies, mostly
focused on supporting small and medium-size enterprise development, to
organizations with a wider mandate, aimed at promoting broader territorial
development, developing and applying territorial marketing tools, and
promoting territorial partnerships. RDAs can have an effective role in
tackling the institutional problems stemming from multilevel governance,
and facilitating the implementation of strategic plans, including the use of
territorial marketing. By identifying the competences of the various national
and local actors, understanding their overlapping responsibilities and their
particular incentives, RDAs and LDAs can design and implement processes
that harness mutual trust, benefits, and synergy, and overcome institutional
bottlenecks.



Territorial Marketing

In Chapter 10, the rational and essence of territorial marketing and how it
works is explained. Territorial marketing articulates the territory’s unique
assets, both tangible and intangible, in such a way that it portrays and
communicates the competitive strength of the locality and the community, in
the most effective way. By using innovative approaches to target, tailor, and
communicate the core messages, priorities, resources, facilities, and services
aterritory has to offer, territorial marketing effectively supports the realization
of the strategic goals and projects contained in the plan. Territorial marketing
is used to improve social cohesion in a territory, attract new investments, and
promote business and trade exchanges.

Municipal Financing Approaches

The case study from Croatia that is presented in Chapter 11, through a
narrated experience of three municipalities, highlights different innovative
financing solutions. These include: (i) public-private partnerships with shared
risks and benefits, (ii) cash pooling that allowed them to tap into existing
surplus financial resources, and (iii) municipal bonds. These experiences are
still relatively new in South Eastern Europe, but they show the possibilities
available for those local authorities with vision and leadership. One of the
key points underscored in the Croatian example is the critical role of the
regulatory framework that must be transparent, efficient, and enabling.

Although they represent diverse and specific local and national contexts, the
case studies in their totality offer a broad vision of the practical application
of key principles, of the lessons learnt, and of the perspectives offered by
strategic planning. Most of the countries in the case studies share a common
experience of making the transition to a market economy, deep institutional
reforms, and agradual process of integrating their economy and society into the
EU, and therefore face similar socio-economic, governance, and institutional
challenges and constraints. This makes the book particularly useful to the local
and national policymakers, and urban and regional development practitioners
in the region. The book could also be a useful resource for teaching students
of local and regional development and strategic planning.









Local Ownership: A Cornerstone of Successful
Planning. The Case of Ada in Serbia

Sandor Ko$, Velimir Seéerov, and Ratka Colié*

Introduction

The Municipality of Ada has been recognized as an example of a strong
impetus for the process of democratic changes. Local initiatives and
knowledge in Ada have resulted in the formulation and implementation of
one of the first and most successful strategic development plans in Serbia.

This paper illustrates the process of a strategic plan that was not triggered
or stimulated by the assistance of donors or international organizations.
Instead, it was a process initiated by local advocates and citizens. This plan
was implemented primarily with funds from national and local budgets, as
well as from private resources.

The Municipality of Ada is located in the northern part of the Republic of
Serbia, and in the center of the Autonomous Province of Vojvodina (APV),
on the right bank of the Tisa River. It occupies an area of 229 km?, and has
a population of about 19,000. The municipality does not have significant
functional influences outside of its administrative borders. It is linked to
some extent to three cities in the region that are the development centers for
northern Vojvodina (Zrenjanin, Kikinda, Subotica). Novi Sad, an important
international urban center, is also located within the area. The municipality’s
relative proximity to a branch of the pan-European transport corridor X (Ten

1. Sandor Ko$ serves as Ada’s Municipal Manager and has been a main supporter of the Ada
Strategy since the beginning. He has 21 years of work experience.

Velimir Seéerov is a spatial planner with wider experience in spatial planning practice. He is
assistant professor at the Faculty of Geography of the University of Belgrade.

Ratka Coli¢ is an architect and planner, and has worked for several years for the Serbian
Ministry of Urban Planning and Construction. She filled the role of municipal support
coordinator for the implementation of the UN-HABITAT SIRP program in Serbia.



B), located midway between the capital Belgrade and Szeged in Hungary,
determines a geostrategic position with close proximity to the EU border,
and good accessibility in terms of other forms of multimodal transport. A
regional road from Novi Sad to Horgo, the state border with Hungary, passes
through Ada. The municipality is located on the Tisa Plain, an extremely
fertile alluvial expanse typical of the Pannonian Plain region.

Figure 1. The Position of the Municipality of Ada in Serbia
Figure 2. The Municipality of Ada in the Autonomous Province of Vojvodina
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Similar to other municipalities in Serbia, particularly in Vojvodina, this
area is characterized by a drastic decline in its population (due mainly to
economic migrations to Germany, Austria, Hungary, and Canada). According
to the 1971 Census there were 22,611 inhabitants living in Ada; in 2002, there
were 18,994-a decrease of about 16 percent in 30 years. The municipality’s
18 different ethnic groups are a great asset (Hungarians are the dominant
group, accounting for 76 percent of the population; Serbs make up 17.5
percent). A third of the municipality’s population (31.13 percent) works in
agriculture, which is considered an unfavorable structure (in Vojvodina this
average is around 22.6 percent).

The Municipality of Ada has a long tradition of private entrepreneurship
and is particularly strong in metalworking and the textile industries. High
unemployment rates (more than 20 percent) and socioeconomic distress
resulting from economic restructuring and privatization characterize the local
economy. Ada’s capacity to institutionally manage and cope with the transition



to a market economy is weak, and well-designed and targeted development
programs are lacking. Urban services are modest and the municipality does
not have a long-term development plan or strategy.

Initiating the Process of Formulation of an Ada Development
Strategy

The decision to formulate the municipality’s Development Strategy was
made in September 2004 during the local election campaigns, where the
citizen group “With Knowledge and Heart for a Successful Municipality”
completed its most important task — formulating the concept of development
for Ada through their slogan, “Cornerstone of the Future”:

We, the council candidates representing the citizens’ group With
Knowledge and Heart for a Successful Municipality, live stable family
lives, in keeping with the moral standards of this environment and
with strong ties to this municipality. Most of us are people with a
great deal of life experience, but still young enough to have goals and
the strength to achieve them. We are financially secure and are thus
by no means motivated to work for the municipality for personal and
financial gain. We are open to others and are willing to listen to and
understand other people’s ideas. We believe that the distinguished
individuals from the local community cannot be divided into good
and bad. Every man can have faults, but we are convinced that, with
patience and good intentions, any two people can find common ground
with mutual tolerance and respect, regardless of their nationality,
political views, religion, gender, or age.

It was recognized that among the key obstacles to Ada’s development
was the lack of development plans. In order to solve development problems
and lay “the foundation for future generations,” it was necessary to start
formulating a vision for the future development of Ada.

Strategy Formulation

The strategy formulation process began in December 2004 with the
establishment of a five-member core team of local experts. They were later
joined by a larger operational team, which had 50 members organized into 10
groups whose task it was to carry out a context analysis. Each group covered
one of the following thematic areas: demography and population; economy;



local self-government; public companies; education, healthcare, and culture;?
communal services; tourism and the environment; pensioners; urban planning
and cadastre; and the media.

An integral part of this analysis was also a public opinion poll that was
conducted via a household survey. The survey® was administered to a sample
of 452 households from March 9 to March 15, 2005, and was organized by an
expert team and nine interviewers.* After the survey was completed, the data
was processed and analyzed.

In addition to local experts, about 30 more partners joined the process
in the phase of formulating the context analysis. These included public
companies (housing-communal services, construction, urban planning,
land), sub-municipalities, high schools, primary schools and preschools,
business entities, healthcare institutions, sports and cultural organizations,
nongovernmental organizations, (Orthodox and Catholic) religious
communities, social welfare institutions, the employment service, and
national statistical and geodetic institutions.

The context analysis began in January 2005 and lasted eight months.
The draft strategy was then prepared and completed in December 2005.
The document was submitted and discussed at public hearings and citizens’
forums over the course of six months. Citizens’ comments and inputs were
incorporated into the draft plan. Concurrently, external experts gave input on
how to improve the plan’s technical aspects and presentation. The Assembly
of the Municipality of Ada finally approved and adopted the plan in June
2006.

2. Analyses of the situation with youth, nongovernmental organizations, religious
communities, and amateur societies are also an integral part of this analysis.

3. The questionnaire (in Serbian and Hungarian) contained basic questions concerning the
indicators of the situation in the municipality, as well as questions about how the citizens
rated the priority development goals of the local community and whether they were willing
to participate in their realization. The questionnaires were grouped into 11 smaller samples,
put together based on electoral rolls, and according to the criteria of education, ethnicity, age,
gender, and place of residence.

4. The following development priorities were identified: employment and creating new
jobs (49.3 percent); developing economy, agriculture and SMEs (39.8 percent); solving the
problem of sewerage and water drainage (34.1 percent); maintaining and building roads
and sidewalks (23.0 percent); improving the quality of healthcare services (20.35 percent);
building a new telephone exchange (17.0 percent); introducing a youth entertainment program
(10.6 percent); developing sports and recreation (8.6 percent); improving the quality of
drinking water (7.7 percent); expanding the natural gas network (7.3 percent); environmental
protection (6.4 percent); developing tourist potential of the Tisa River (6.2 percent).



The entire process lasted 17 months. The key aspect was that the process
was fully owned and funded by local stakeholders. All activities were
coordinated by the municipal manager and the strategy formulation team
was in charge of organizing the work groups and the public discussions and
soliciting new ideas and inputs.’

The formulation of the Ada Development Strategy saw the participation
of local experts from relevant fields, citizens, interested community members,
and local politicians. The goal was to generate a sustainable and realistic
development plan. One of the key tasks was to mobilize all institutions
and nongovernmental organizations in the community and to raise citizen
participation to the highest possible level. The most significant citizen
participation in the strategy formulation phase was achieved through surveying
citizens in order to gauge public opinion, and by holding citizen forums at
sub-municipalities, which was continued through the implementation phase
as well.

External expert support was provided during the public hearings and
citizens’ forums, and during the formulation of the draft plan. The local team
recognized the need to facilitate the public discussions, and to seek out expert
input in order to ensure the creation of a technically sound and coherent plan.

Steps in the Process

The formulation of the Development Strategy followed a methodological
framework that included context analysis, a SWOT analysis, visioning, goal
setting, and the defining of sectoral objectives and priority projects.

Context Analysis

Acomprehensive overview of the current situation in the municipality included
an objective account of the following: demographic structure, economic
capacities, situations in public companies and local government, the capacities
of communal and social infrastructures, the position of pensioners and the
state of urban planning, and cadastre. The conducted analysis gave a general
impression of the municipality and generated a basis for the preparation of
the next phase of the process in which the developmental prospects for Ada
were analyzed.

5. The handbook, published in 2002 by the Settlement Development Office of the Hungarian
Ministry of the Interior entitled “Instructions for the Formulation of the Settlement
Development Concept” (“Utmutaté a telepiilésfejlesztési koncepci6 készitéséhez”), was a
useful resource. During the planning phase some technical assistance was also received from
the Standing Conference of Towns and Municipalities of Serbia.



SWOT Analysis (Developmental Prospects)

The basic aim of the SWOT analysis was to identify and examine the
strengths and weaknesses of the local community, and its opportunities and
threats, in order to determine the starting point for establishing guidelines for
the development strategy. A basic potential was recognized in agricultural
land development, metal-working, and textile industries, the underutilized
tourism potential of the municipality, the proximity of Ada to the European
Union (bordering with Hungary), highly-qualified personnel, inventive new
local self-government, and the willingness of the population to embrace new
developmental ideas.

The most significant weaknesses identified in the SWOT analysis were
the poor traffic connection with the immediate and wider surroundings, a high
percentage of unemployed inhabitants and agricultural workers, negative
demographic trends, incomplete or, in some cases, unsuccessful privatization
of public companies, no branding and marketing of the municipality,
fragmented farms, and poor and underdeveloped communal infrastructure.

The opportunities that opened up in the future conception of the territory’s
development relied on the highlighted potentials, primarily within the
following domains: continuation of traditional production activities, tourism
development, transborder cooperation, and joint efforts with neighboring
municipalities and regions, setting up a new industrial zone, and investing in
education and capacity development to enhance the quality of leadership and
human capital of the area.

As well as having opportunities, the municipality also faces threats that
have been identified as an obstacle to the successful development of the entire
community. The most significant threats involve the continued demographic
aging of the population, the unstable political setting and slow decentralization
process, the endangered environment, and other negative trends.

Definition of the Vision
Building on the results of the SWOT analysis, the stakeholders participating
in the process articulated the vision for Ada as follows:

“A modern, economically developed municipality, with a fully esta-
blished communal infrastructure and developed human resources.”

The vision presented the envisaged future of the Municipality of Ada in
2012 (see Box 1). It is based on tradition, geographical position, available
resources, and above all, citizens who are ready to restore the former status
and prosperity of Ada and make it even stronger. The stakeholders also agreed
on common values (see Box 2), that should strengthen and guide the planning
process.



Box I. Vision Statement (Excerpt from the Official Document)

A modern, responsible, efficient, and service-oriented administration; work that is
carried out using modern IT technology (e-governance) and with constant monitoring
and improvement of the performance of public servants; services accessible
to the client in terms of both space and time are provided in a “one stop shop”
and electronically; acceptable prices, amiable and motivated employees, simple
procedures and clear and understandable information; citizens who are satisfied
with solutions concerning communal services, which are based on competitiveness,
constant monitoring of service quality, and public-private partnerships; a redefined
and reorganized system of sub-municipalities and offices; in economic terms, the
accentuation is on the development of entrepreneurship, agriculture, and tourism
and, thanks to different funds and loans, many entrepreneurs should receive
their first loans, as well as benefit from training and education opportunities;
the issue of environmental protection will be resolved over the long term by the
construction of a sewerage network in the settlements Ada and Mol, as will be the
problem of waste disposal; the formation of strategic and regional partnerships will
lead to the unification of the tourist office and a successful marketing campaign,
which will produce significant results; reconstructed roads and infrastructure,
new accommodation capacities, and eco-food in hospitality facilities will attract
numerous domestic and foreign tourists; they will attend local events, hunt in nearby
hunting grounds, etc.; young people will not leave Ada, but rather be proud of it,
because there they can find work and have a secure future.

The agreed common values served as a basis for defining the Steps
towards Realizing the Vision. The basic axes of development were defined
and guided by three basic components of sustainable development: economy,
society, and environment. Accordingly, the following axes were formulated:

- Development of tourism — preparation of the general tourist office of the
municipality; development of a recreational center;

- Development of agriculture — agro-business center; educating and in-
forming farmers; bringing rural areas closer to the local community;

- Revitalization of industry — industrial zone; economic development fund;
education in the field of small and medium size enterprises (SMEs);

- Environmental protection and development of communal infrastructure —
provision of gas supply in urban settlements; regional waste disposal site;
water supply and sewerage; street lighting; education of stakeholders;

- Better use of the favorable geographical position — a bridge on the Tisa
River; connection with the pan-European Corridor X; a ring road around
the town;

- Technical equipping of the local government — service center for citizens;
education and modern equipment, workers” Olympics; opening up to the region;

- Strengthening of human resources — education and participation; support
and scholarships for the youth; development of education.



Box 2. Agreed Common Values (Excerpt from the Official Document)

Leadership — implies a responsible government, flexible about new ideas, motivated
and open to the public.

Strategic approach — based on a realistic assessment of the comparative advantages of
the municipality, tackle the dangers head-on in an organized and planned manner in
order to achieve the desired goal and overcome the obstacles.

Participation — manage changes through a broad consensus and include all the
citizens from the local community in the decision-making process.

Objectivity — in the process of providing services to citizens, public servants should
treat everyone equally regardless of gender, age, race, nationality, ethnicity, disability,
regional or national origin, marital or social status, and political or religious
affiliation.

Service-oriented — make the beneficiaries/citizens happy, work for them and because
of them.

Legality/legal security — respect for the Constitution, law, and human rights is one of
the classic values on which the work of public service is based.
Openness/transparency — the functioning of the local government should be public
and should strive to enhance public access to information and insight into all the
processes and activities in all institutions.

Efficiency — providing services to beneficiaries in a quick, inexpensive, and high-
quality manner

Effectiveness — providing the kind of services that the beneficiary expects, in the
form he wants, where and when it suits him.

Responsibility — officials and public servants from the local government are
responsible for their work and attitude towards the citizens and this responsibility is
monitored and evaluated not only at election time, but also on a daily basis.
Education updating opportunities — local government must be willing to offer
professional development education opportunities and use modern informational
technologies to the fullest.

Development of Priority Projects, Implementation Measures, and
Instruments

Priority projects were designed to conceptualize the axes of development.
The Strategy envisions 42 projects organized into seven thematic areas. The
Strategy did not specify development measures, or instruments and policies,
but instead provided a framework for the implementation, through which the
projects were developed in more detail. Each project/program had a defined
timeline (in months for smaller projects and in years for capital projects)
and project coordinators. Some of the projects also defined general financial
resources, concept designs, and ideas for ways to provide financing. The
projects elaborated reflected precisely identified sources of financing (Table
1) and were in accordance with the documentation required for competitive
bidding. Project coordinators coordinated the exercise.
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Table 1. Sources of Financing

National National Investment Plan
Ministry of Finance and Economy
Ministry of Education and Sports
Ministry of Agriculture and Water Management
Ministry of State Administration and Local Self-

government
The Autonomous APV Capital Investment Fund
Province of Vojvodina Provincial Secretariat for Sports and Youth

Provincial Secretariat for Agriculture, Forestry
and Water Management

Provincial Secretariat for National Minorities
Provincial Secretariat for Local Self-government
and Intermunicipal Cooperation

Local community Municipal budget
Citizens’ contribution

Foreign sources EU Programs

Realization/Implementation

In the period beginning July 2006 through June 2009, a significant number of
Strategy projects worth a total of approximately EUR 22 million have been
implemented. A coordinated effort in resource mobilization and the creation
of a business and development environment attractive to investors are among
the key catalysts responsible for these impressive results. The most significant

capital projects that have been or are being implemented include:

- the revitalization of the industrial sector through the establishment of
an industrial zone that cost EUR 500,000. The project was realized with
funds from the National Investment Plan (NIP). After the implementation
of the first phase, greenfield investments (investments in physical
company-related structures in areas where no previous facilities exist)
worth approximately EUR 8,000,000 were realized;

the revitalization and renovation of all sports facilities at a cost of EUR
1,200,000. The project was realized with funds from the Ministry of
Finance and Economy, the Ministry of Education and Sports, and the
Provincial Secretariat for Sports and Youth;

the construction of a bridge on the Tisa River with the investment cost
of EUR 6,700,000. The project was realized with funds provided by the
Ministry of Infrastructure, NIP, and the Capital Investment Fund of the
Autonomous Province of Vojvodina (APV);
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- the construction of a ring road costing EUR 2,500,000 was realized with
funds from NIP and the APV Capital Investment Fund,;

- the construction of a sewage system estimated at EUR 10,000,000 is in
progress, and so far EUR 2,000,000 have been invested from the funds of
NIP and the APV Capital Investment Fund;

- the expansion and development of the gas supply, estimated at EUR
1,000,000, is in progress; EUR 300,000 have been spent on the project so
far, with funds from citizens’ contributions and from the municipality’s
budget.

Figure 3. Bridge on the River Tisa Figure 4. Sewage System

Built to connect Ada with the First phase construction between Ada
municipalities of Coka, Novi Becej and and Mol, two kilometers in length
Kikinda - recognized as a prerequisite (official document).

for economic development of Ada

(official document).

While the Strategy defined a total of 42 projects, another 100 projects
were conceived and designed during the course of the implementation period.
These were projects stimulated by or resulting from the direct and indirect
impact of the strategy projects, and were proposed and implemented through
the collaboration of various institutions (educational, cultural, NGOs, civil
associations, and others), or through the private sector.

The investment effort was facilitated and coordinated by the local
autonomous government. The following are examples of such projects:

- a poverty reduction project, which generated new projects after the
opening of the local Poverty Reduction Office, which was engaged in
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the strategic planning of social policy, adult functional education, step by
step inclusion of Roma children in preschool institutions, public works
projects, etc.;

- the construction of the road infrastructure which included five projects:
main road, ring road, bridge access road, roundabouts, signposts;

- the revitalization of sports grounds and facilities (around 20 individual
projects);

- other projects related to education, culture, civil associations, and
nongovernmental organizations.

While the overall implementation of the projects and the level of
investment realized through the implementation of the strategies are
commendable, the rate of implementation and completion of projects varied.
Also, these investments seemed to focus heavily on infrastructure projects
and other priority projects. Projects related to healthcare, education, inclusion
of the youth in public life, and similar projects did not attract the same level
of interest and funding.

Innovation and Revision

During this period, Ada’s local government focused on creating the
preconditions for the sustainable development of the local community, the
promotion of team work, and the establishment of good relations with all
the ministries of the Republic of Serbia and the secretariats of the Executive
Council of the Autonomous Province of Vojvodina. One of the most impor-
tant goals during the process of developing the Strategy, and during its
implementation, was to build municipal capacity, initiate branding efforts, and
establish a coherent profile of Ada and its mission. A process, that four years
ago was launched as an initiative by committed and enlightened individuals
who understood the importance of strategic direction for the development
of a community, has now been accepted and adopted by a broad circle of
stakeholders and citizens.

The strategy incorporated the most important issues and priorities, but
also less obvious ones. The strategy was flexible enough to adapt to and
accommodate diverse needs and priorities. Building on the success and lessons
of this experience, current preparations are underway for the development of
a second generation Strategy.
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The Key to Success

After a four-year experience of developing and implementing the Strategy,
key leaders involved in this process believe that opportunity, desire, and
knowledge were the most important preconditions for the success of this
process:

The formulation of this strategic plan was not stimulated by the assistance
of donors and international organizations, but rather by the local initiative
of a citizen group with a strong will to move forward and bring about
change.

In the participatory process, local knowledge and experience was tapped
to the fullest extent, while external technical assistance was used for
the purposes of facilitation and to assist with the preparation of the
final document. The citizens groups and advocates did not use parallel
structures to initiate a planning process, but rather worked within the
framework of the municipal infrastructure. While this should be, in
principle, maintained, future models should seek to enhance the role of
external by making better use of their expertise in knowledge sharing,
skills transfer, and capacity building.

The process has offered a learning by doing opportunity and raised
awareness for both decision-makers and citizens regarding the virtues
and practice of local governance.

There was a high level of political support for and during the process,
as well as for the implementation of the strategic plan. The continuity
and active participation of the municipal leadership and the establishment
of local teams representing different departments to oversee project
completion will be important in the future.

The approved funds for the implementation of priority projects, which
the municipality of Ada succeeded in securing, were impressive within
the Serbian context and far more than any other “small”” municipality has
been able to secure to date.

A local administration’s capacity is a key prerequisite for any successful
strategy development process and its effective implementation, especially
for complex projects. Assessment of an administration’s capacity, and the
integration of necessary capacity-building support, is vital for successful
strategy planning and implementation.
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Common Challenges, Common Solutions

The Experience of Participatory Planning Processes in Romania

Ana Vasilache!

Introduction

This is the story of a small Romanian community that embarked on a
participatory strategic planning process to overcome the socioeconomic
distress it underwent during the transition from a centralized to a market
economy. This transition was further complicated by a lack of municipal
capacity to address these challenges. The town of Horezu did not have any
prior experience with a participatory process or community engagement,
but the community managed to not only successfully develop a strategic
integrated development plan, which was approved in 2004 by the municipal
council, but since then has also managed to mobilize EU Structural Funds
and implement 80 percent of its plan. Further, Horezu’s success became an
inspiration to neighboring communities and to two surrounding counties,
which led to the cooperation of 10 communities in aregional strategic planning
effort. It also led, for the first time in Romania, to the creation of county level
socioeconomic development plans through participatory processes. Among
the key factors to this achievement was the hands-on, continuous, professional
facilitation provided by a Romanian NGO? that methodically promoted a

1. Ana Vasilache is the founder and Executive Director of Partners Foundation for Local
Development (FPDL). An architect and urban planner, she has extensive experience as an
international trainer, consultant, and facilitator working in many Central and Eastern Europe
countries, South Asia, and East and West Africa. Ana Vasilache received the Habitat Scroll of
Honor 2000 for her dedication to improving urban governance in Romania and Central and
Eastern Europe.

2. Professional facilitation was provided by FPDL, a Romanian NGO established in 1994
to enhance the democratic processes of governance through capacity building of public
administration and civil society representatives in Romania and the CEE/SEE region. For
more details on the participatory planning processes or to download training manuals and
handbooks, visit http://www.fpdl.ro.
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learning-by-doing approach, and mobilized technical support inputs from
different sources, notably the University of Architecture and Urban Planning
in Bucharest. The case study presented here reflects the author’s experience
as part of the team involved in the process.®

The central theme of this paper is to demonstrate how professional
facilitation and training inputs support the quality, substance, and outcomes
of participatory strategic planning processes. First, the baseline situation of
Horezu and the triggers behind the process will be explained briefly. Second,
the key steps of the strategic participatory planning process in Horezu and the
facilitation/training approaches underlying them will be highlighted. The next
section will focus on the strategic plan implementation and the extension of
the participatory planning processes to larger territories. Finally, a conclusion
will highlight the key lessons learned.

Baseline Situation and Triggers

The Participatory Planning Process in Horezu started in 2004 with the
intention of building the capacity of trainers from Central and South Eastern
European (CEE/SEE) countries to facilitate the participatory elaboration of
strategies for Local Economic Development (LED).* The LED training was
designed to field test the manual before it was published and distributed.

Like other countries in CEE, in Romania the transition from an
authoritarian to a democratic political system and from a centralized to a
market economy, resulted in economic hardship and social distress for many
communities. Before 1990, Horezu was an industrial processing center,
as a result of public investments made in the furniture, food, and textiles
industries. But after the 1990s, industrial activities witnessed a significant
decrease, the level of unemployment increased, youth started to leave the
town, and those who stayed behind had to go back to their traditional way of
subsisting from agriculture, animal breeding, and small trade.

3. The initiation and successful implementation of the participatory planning processes
described in this paper were made possible due to the professionalism and commitment of
the FPDL team of trainers/facilitators: Ana Vasilache, Ancuta VVamesu, Daniela Plugaru, Doru
Bularda, Olivia Baciu, and Andreea Buzek, lead by Nicole Rata, FPDL Deputy Director. In
this paper, the FPDL team is referred to as “the facilitators.”

4. The process started with the support of the Local Government and Public Service
Reform Initiative (LGI) of the Open Society Institute. The training was based on the United
Nations Human Settlements program (UN-HABITAT) training manual on Local Economic
Development (LED).
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The town of Horezu was selected as the live laboratory for this LED
Training of Trainers (TOT) for a variety of reasons: it has a manageable
territory of only 7,000 inhabitants; was going through a difficult economic
situation, had little prior experience in strategic participatory planning for
economic development, and therefore had an appreciative need for it.

Figure 1. The Monastery of Hurez and Traditional Ceramics

The name of Horezu is also linked with the
neighboring Monastery of Hurez, a monastic
complex built at the end of the seventeenth
century and registered in the UNESCO World
Heritage list, visited by more than 70,000 tourists
each year.

It was also selected because, in addition to its challenges as a small,
economically depressed community with weak access to information and
funds, Horezu has untapped economic potential: it has a wide reputation as an
ethnographic center for age-old folk ceramics, has a beautiful geographical
location where the traditional occupations of fruit-growing, animal breeding,
ceramics, and wood-processing are still present, and is a traditional
commercial center for the neighboring communities for farming products
and household utilities. Last but not least, at the time it had an active female
vice-mayor interested in collaborating with the facilitating NGO to begin the
planning process in her community.
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The Strategic Participatory Planning Process in Horezu

Getting Started

Obtaining Commitment and Building Trust

The process began by focusing on obtaining a broader endorsement from
Horezu’s elected officials and local leaders, building trust between the
stakeholders and the facilitators, and transferring basic knowledge about
both strategic planning and local economic development to these groups. The
facilitators identified local supporters and secured the support of the mayor
and vice-mayor. To raise awareness in the larger community about the LED
process, two other parallel events were organized: a children’s contest with
drawings about how they imagined their city as adults, and the contestants’
artwork, exhibition, and awards ceremony took place in the town hall on the
evening prior to the LED Planning Conference. The second event, a youth
contest and awards ceremony for the best and most innovative business idea
that utilized local resources, took place on the last day of the LED Planning
Conference.

Forming a Core Planning Team and Defining “Local” in LED

A core group including experts/facilitators, municipal officials/staff (such
as the vice-mayor, councilors, head of the tax department, head of the
planning department), and local leaders (bank executive, high school official,
television executive) was formed. The facilitators provided them with more
detailed training on participatory strategic planning and local economic
development. Although the economic and market boundaries exceeded the
local administrative boundaries, it was pragmatically agreed to by the group
that for the LED planning process the “local area” should be defined as the
area over which the municipality had jurisdiction, i.e., the administrative
territory of Horezu.

Identifying Stakeholders and Involving Them Early in the Data Collection
Process

First, the facilitators targeted the business community by developing a
specific survey for this group. To incorporate the general public, they
organized public meetings to both alert the public about the strategic planning
process for LED, and to solicit their input through a survey. This was the first
time the community had been solicited for input on public policy and local
development.
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Establishing the stakeholders Partnership Group

For the three-day planning conference held in April, a more detailed
stakeholder analysis was undertaken and a “Partnership Group” was
established. The focus was on identifying the main stakeholders in four
activity areas: public administration, agriculture and forestry, traditional
crafts and tourism, commerce and industry. More than 40 people from all
four groups participated in the LED planning conference.

Preparing the Planning Conference

A team of experts in urban planning and economic development from the
University of Architecture and Urban Planning, Bucharest, was contracted to
produce a situation assessment of Horezu’s economic development potential.
The results were compiled in a report (provided in Romanian and English) and
shared prior to the LED Planning Conference with members of the Partnership
Group (as well as with the group of 10 trainers who were selected to attend
the regional LED TOT). A summary of the results was also presented at the
planning conference to set the context and build a common understanding
of the existing situation and trends. The data collection included reviewing
already existing documents, statistics, and research, and collecting new data
through:
- conducting a business and local residents’ attitude survey, including
perceived problems and opportunities;
- analyzing the situation with regard to existing local resources and their
potential; and
- developing a SWOT Analysis (Strengths, Weaknesses, Opportunities,
Threats), in collaboration with the core planning team members.
The three-day LED Planning Conference was designed to be preceded by
a regional TOT with participants taking part in the planning conference as a
group of experts providing inputs. The TOT was attended by trainers from
five CEE countries and the representatives of two supporting international
organizations.

LED Planning Conference
Building Common Understanding for the Existing Situation

At the beginning of the conference participants were given a presentation
of the Situation Assessment, including the SWOT analysis. In that way
organizers ensured that they were all beginning with a common basis and
would make better-informed decisions during the planning process.

29



Developing a Common Vision for Horezu

Participants developed a vision for Horezu through drawings. During
presentations the facilitators captured key words, then put their vision into a
text during the lunch break, together with the core planning team members.
They presented it after lunch in a plenary session, and modified it on the spot,
based on participants’ comments.

Identifying Problems and Opportunities to Achieve a Vision

In the afternoon, groups of participants identified the obstacles as well as the
opportunities they can encounter or use in achieving their vision, which they
presented in plenary sessions.

Figure 2. Photographs from the LED Planning Conference

One participant s feedback at the end of the conference: “The first day I came because my
boss asked me to do so. The second day | came out of curiosity, and now on the third day, |
am sorry it is over!”

Breaking Vision into Strategic Objectives and Cluster Problems/
Opportunities
The evening was used by the facilitators to organize and cluster the problems
and opportunities under the vision’s four main areas, which also formed the
four strategic integrated objectives:
- Tourism: Develop tourism around effective use of Horezu’s natural and
cultural resources.
- Associations: Establish associations that can support local partnerships
for the benefit of the community.
- Agriculture, industry, crafts: Increase value added products in the areas of
agriculture, forestry, crafts, and small industry.
- Local Government: Increase capacity of the local government to take a
leading and proactive role in local economic development.
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Strategy Development

The next morning, participants generated strategies by answering the
question: “What can we do to overcome the major problems we face, and use
key opportunities to achieve the objective?” Participants assigned themselves
to work on the objective they wanted to achieve. The four groups developed
alternative strategies, which were presented in plenary. During the evening,
the facilitators organized ideas on flipcharts to be used on the last and third
planning day to prioritize the most important strategies and to decide on the
timelines and responsible organizations/people to implement them.

Implementing the LED Strategic Plan and Extending the Process

Since 2004, the team of trainers/facilitators continued to offer support to
Horezu for the LED strategic plan implementation through different projects
financed by other sources of funding.® During these years, the integrated
development planning process was extended to the whole region of the
“Oltenia sub-mountainous area,” including neighboring communities with
similar features, challenges, and strengths. Below is a synthesis of the main
implementation steps.

Approving the LED Strategic Plan in the Horezu Local Council

In collaboration with the planning team members, the facilitators put together
the Horezu strategic plan document including the Planning Conference
results. In June 2004, local elections were held. The LED strategy document
was deliberated and approved by the local council shortly after the local
elections, having the support of the newly-elected mayor, who was involved
in the planning process in his former position of local councilor.

Projects Developed by the Horezu Local Government

A training event on project development was offered by the trainers who
trained the Horezu local government representatives. As a result, two of
the project ideas were further developed and the Horezu local government
successfully applied and received two EU grants, one to modernize the city
hall’s IT equipment and one to rehabilitate the road that links Horezu with
one of the poorest villages, inhabited mostly by Roma. Based on the ideas
developed by participants in the summer school, the Horezu local government
also applied, in close collaboration with the Institute for Tourism Studies

5. Such as the Global Opportunity Fund of the UK Embassy in Romania, PHARE program,
and the Norwegian Fund for Civil Society.
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from Bucharest, for EU funds for a large rehabilitation project focused on the
town center.

Building Local Actors’ Capacities through Training

The facilitators organized a course on entrepreneurship for youth titled “How
to Start a Business®. Extending the process to neighboring communities,
they also provided Leadership and Management Skills Training (L&M)
in order to improve the basic knowledge and skills of the community with
regard to the most important factors involved in the LED process, and also
to help them understand and better perform their new task of developing
or implementing local economic development strategies. Further, some of
those who attended the L&M training were selected as LED promoters, and
were provided with the Change Agents Skills Training to build their capacity
to facilitate problem-solving processes, to identify funding opportunities,
and to elaborate and manage EU-funded projects for LED. Also, experts in
ecological farming and rural tourism were invited to share their knowledge
and skills necessary to enhance performance within these economic activities,
and in order to meet EU criteria and develop their businesses. Research visits
to the northern part of Romania were organized to learn from various best
practices.

Figure 3. Offering Expertise through a Summer School
for Architecture and Urban Planning University Students

In July 2004, a 10-day Summer School was organized in collaboration with the University of
Architecture and Urban Planning for 40 of their students. They generated concrete project
ideas and sketches to implement the five formulated tourism strategies.

6. In cooperation with the Center for Economic Development in Bucharest — Shell corporate
program “You Can”.
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Figure 4. Trainings

Some feedback from participants:

- “The specific topics of this training
program and the way it was designed
clarified our role as a planning team and
helped us understand how to work and to
communicate both within the team and
with the community.”

- “What | gained through this training
is useful both on a personal as well as
professional level, and | am sure that this
will impact me positively and will become
visible during my activity.”

Expanding the Process to Neighboring Communities

While continuing to support Horezu in implementing its LED strategy, the
facilitators succeeded in extending the process to seven other towns from
the same region — the Romanian South-West Development Region. Besides
training, they coordinated the development of economic potential diagnostic
studies for each community. The vital information was collected interactively
through data guides completed by the local planning teams and disseminated
to each of the communes in the respective counties of Gorj and Valcea,
where they would be completed. The exercise involved 279 interviews and
110 questionnaires, completed with the support of the 2005 summer school
program titled, “Let’s Talk with Local Actors,” and attended by architecture,
urban planning, and sociology students.

A participatory process was designed and facilitated in each of the seven
communities for the establishment of local economic development strategies.
The process involved 163 people—elected officials (mayors, vice-mayors,
council members), public servants, NGOs, private sector representatives, and
others (teachers, doctors, priests, citizens).

Meetings were organized to facilitate knowledge exchange among
community members and other local, county, or central government
representatives. Common projects were designed involving communities
from both Gorj and Vélcea counties. The Gorj County Council initiated the
establishment of the “Gorj Mountain Region Communes Association” and
the Horezu mayor established the Association “Depresiunea Horezu” to
enhance the collaboration among the communities involved in the project.

A Regional Strategic Planning workshop for the Oltenia sub-
mountainous area was organized and attended by 47 representatives from
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eight communities (including Horezu), Romanian experts from county
and central levels, and foreign experts from the international organization
UN-HABITAT.” The regional workshop was aimed at building a common
understanding on the integrated economic development concept, elaborating
ideas for tourism service packages through collaboration of different local
actors, as well as facilitating experience exchange. Following the workshop,
the project for a physical development plan for the Oltenia sub-mountainous
area was included in the design curricula of the Urban Planning Faculty of
the university. Students’ projects were displayed at the exhibition organized
by the facilitators at the Faculty of Architecture and Urban Planning and they
were handed over to the communities through their representatives.

For a new project, initiated by the Depresiunea Horezu Association with
PHARE program support, called, “Ten for a Modern Public Administration,
Horezu Micro-Regional Development,” the facilitators focused on building
the capacity of local public administration from ten neighboring communities,
strengthening their partnership through the creation of a Center for Micro-
regional Development and the Network “Rural +” formed by the local
development promoters. They elaborated a common strategy at the micro-
regional level, which included programs and projects developed for accessing
European Union structural funds. In a continuous outreach effort, Horezu local
government experts, working for the newly-created department for European
integration, established close collaboration with experts from Finland who
participated in this project. In 2010, the association will implement two
new projects® focused on the rehabilitation of historical patrimony and on
building the capacity of local professional associations (farming, forestry,
and ceramics production) to create social enterprises.

Besides marketing its own community, the Horezu local government has
created and continues to host a regional website devoted to the whole region
of “Sub-mountainous Oltenia.” It has also received the first prize in a national
contest among local government websites dedicated to local development.

Expanding the Participatory Planning Process to County Level

For the first time in Romania, FPDL facilitators designed and conducted
participatory planning processes for socioeconomic development in two
Romanian counties, one initiated in collaboration with Gorj County and one
initiated by Valcea County as a partner.

7. UN-HABITAT.

8. The Association, in partnership with FPDL, the facilitators, and supported by the
Norwegian Fund for Romania and EU Structural Funds.
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Figure 5. Expanded Planning Conferences

Both projects were supported by EU
PHARE funds in 2006-2008. New
challenges faced facilitators, such as:

- ldentifying the multiple stakeholders
from the public, private, and civil
society sectors at the county level

- Motivating stakeholders to be actively
involved in the process and at the
same time building their capacity to
participate in an effective way

- Accessing the necessary data to
conduct the diagnostic studies that
analyze counties’ economic, social,
and environmental situations and
potential.

In both counties and processes, the design included:

- Embedded capacity building/training events for public and civil society
sector representatives;

- Data collection using participatory tools, involving business and civil
society sector representatives as well as citizens, through surveys,
questionnaires, public meetings;

- Expert studies to build a common and informed view on the existing
situation, interpreting both statistical data and citizens’ perceptions, the
results of which were disseminated before the planning conferences to
key stakeholders;

- The two- to three-day planning conferences were attended by 65 to 100
participants, representing the majority of towns and cities, the main public
institutions, and the NGO and private sectors (among the 100 participants,
48 mayors attended the Gorj planning conference);

- Securing strong commitment from county leadership through their active
participation throughout the entire process;

- Strategic Planning Conferences wherein plenary sessions alternated with
group work to produce visions, strategic objectives, and the strategies to
achieve them;

- Strategic planning documents structured with strategic fields/directions
by the facilitators, synthesizing planning conference results;

- Aseries of meetings organized to further detail and expand the strategies
in each specific field/direction, by expanding the range of experts involved
in the process;

- Special planning meetings for elected council members to build ownership,
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deepen their understanding about the planning document content and the
participatory process through which it was developed (this step eased the
formal approval of the planning document);

- Creation of implementation structures, through the secretariat in the
county councils and implementation committees involving all sector
representatives; and

- Involvement of teams of students from the Urban Planning Department of
Bucharest University, who took the strategic plans as terms of reference
and crafted alternative physical development plans for the county. The
plans were presented at the final evaluation conferences, together with the
County Social and Economic Development Plan documents.

Disseminating Information

The case of Horezu is incorporated in the International Organization’s LED
manual.® Two training handbooks, to be used in the facilitators training
and training of trainers programs, were elaborated and printed: What is
Participatory Planning® and What is Local Economic Development, in
English and Romanian. Many university students were involved and benefited
from the practical learning opportunities created in the summer schools. The
concepts of participatory planning and local economic development were
introduced in the Integrated Urban Planning and Urban Management courses,
as well as in sociology courses at the University in Bucharest.

Figure 6. Presenting the Case Study at International Events

FPDL representatives were invited as panelists at the “World Urban Forum 2004 in
Barcelona, where the Horezu experience, as well as the Regional Program ‘“Working
Together,” were presented.

9. UN-HABITAT and also in the UN-HABITAT planning brochure which has been circulated
at the fourth session of the World Urban Forum held in 2008, in Nanjing, China. The English
version is available in pdf format at: http://www.fpdl.ro.

10. In collaboration with UN-HABITAT SIRP, Belgrade, available in English, Romanian,
and Serbian.
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Lessons Learned

The following are the main lessons the facilitators learned during these
processes in the last five years:

People understand the logic and advantages of participatory planning only
through having the experience of being involved in all its steps - from
identifying the common challenges to identifying the common solutions.
Data collection is the first step of the process and should be based on the
broad participation of key stakeholders.

People have to make informed decisions when planning their future, and
therefore need to have a common understanding of their present situation.
Physical planning should be preceded by strategic planning.

There is a tension between the scope and openness of the participation
process and the quality of its results, and the key question was: What is
better, an excellent strategic plan developed by a small group of experts
or a less perfect one, developed and owned by a larger group of people?
The answer was that it is better to have a plan elaborated by those who
have to implement it, a plan that does not end up on a shelf, but in real-
life changes.

And it was also understood, as James Surowiecky demonstrated in his book
The Wisdom of Crowds, that we should not fear a less than perfect plan,
because it was demonstrated that if you put together a large enough and
diverse group of people and ask them to make decisions, that group will,
over time, be intellectually superior to the isolated individual, no matter
how smart or well-informed he/she is. This does not mean that well-
informed, sophisticated analysts are of no use in making good decisions.
It means that, however, no matter well informed and sophisticated an
expert is, his/her advice and predictions should be pooled with those of
others. If with most things, the average is mediocrity, with participatory
decision-making, the average is often excellence, as if we have been
programmed to be collectively intelligent.

The facilitator’s role is to get the process going on a methodical path,
and on the basis of shared quality information, analysis, and deliberation.
The facilitator must also bring the necessary expertise to the process. The
facilitators did this by involving university students and professors in
the planning process, which proved to be beneficial for all sides, local
authorities and the universities. This allowed for high-quality expertise at
a relatively low cost and was also a benefit to the university, supporting
students and professors “to get out of the university walls” and applying
the theory into practice.
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Participatory planning is contagious if successful: in the Horezu
experience, neighboring communities and higher-level public authorities
asked for its replication.

Last but not least, skilled facilitators and trainers are crucial to the success
of the participatory planning process, but in the end, all the credit should
go to those making it happen.
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The City of Nis Development Strategy

The Implementation, Updating, and Fine-tuning Process

Miroljub Stankovié, Nenad Popovié, and Dejan Milosevié *

Introduction

A city development strategy’s formulation process has many common
features applicable to different cities. These features are formulated and
codified in various books on strategic planning. The literature formalizing
the stages of strategy formulation also recognizes that the implementation
strategy almost never goes as planned. Through the implementation process,
a strategy starts its life independent from its initiator’s intentions. As a result,
the implementation of a strategy is a unique endeavor for each particular city.
This paper presents the case of a city in which a strategy was formulated
under one local government while its implementation started after new
leadership took office.

The formulation process of the Development Strategy of the city of Ni$
was carried out during the 2007. Shortly thereafter, local elections brought a
new administration into office, following a different party’s coalition. However,
this did not stop the strategy from being internalized and implemented. Despite
the change in local leadership, by the end of 2009, the assembly approved
three documents based on the original strategy that now determines the

1. Miroljub Stankovié, an architect and planner, has logged over 20 years of work experience
at the Ni$ Urban Planning Institute and is currently manager of the new spatial plan of Nis.
He has formulated nine general plans and over 100 urban plans in 18 municipalities across
southeastern Serbia. He was part of the core technical team for the formulation and updating
of the city of Ni§’s Development Strategy.

Nenad Popovi¢ is a sociologist and assistant professor at the University of NiS. He is author
of several papers on strategic planning and was consultant and part of the core technical team
for the formulation and updating of the Development Strategy for the city of Nis.

Dejan Milosevi¢ participated in the formulation and updating of the Development Strategy for
the city of Nis. He was in charge of the communication plan as director of the NGO Protecta.
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city’s future development. These documents are the Operational Program for
2009-2012, the City Development Program for 2010, and the 2010 Budget.
The adoption of these documents as a follow-up to the strategy document
approved by the previous administration in essence represents the continued
commitment of the local government to promote and implement the original
strategy.

The Strategy Formulation Process

The Development Strategy for the city of Ni$ was adopted by its city assembly
in December of 2007. The document was a result of a year-long process
during which more than one thousand civic leaders and representatives of
a range of stakeholders contributed to its formulation. It was a participatory
process based on the “learning by doing” approach.

Thousands of the city’s inhabitants, young and old, participated in the
process of shaping their city’s future by taking part in civic initiatives and
children’s drawing competitions, expressing their hopes and wishes in face
to face interviews, and answering questions in a survey about their needs and
aspirations. All these contributions became ingredients of the vision of Ni$
at its best.

The City of Nis Development Strategy Vision Statement

A crossroads and a meeting point for people, ideas, cultures, and
traditions; a leading city in the region, in economy, education, sport,
and tourism; a center of sustainable development where high quality
of life for all citizens is achieved.

Hundreds of Ni§’s citizens took part in public hearings and round tables
discussing, drafting and commenting on the document. These discussions and
public input sessions substantially improved the quality of the document as it
was drafted by local working teams with the support of international experts.

Dozens of officers, public servants, representatives of local businesses,
representatives of political parties and various interest groups, members of
NGOs, and local experts, participated in workshops organized to accomplish
two principal goals: (1) assessing the territory of the city of Nis, highlighting
its strengths and weaknesses, and (2) choosing priorities and formulating
strategic development goals. All workshops were organized in two modules:
the “how to do” module consisting of learning workshops around participatory
planning skills, and the “do it” module in which participants actually applied
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what they had learned in the previous module. In this way, the process of
formulating the development strategy became a capacity building process
as well. A sizeable number of participants developed their communication
skills, analysis skills, and management skills, thereby improving the city’s
human resources for planning, strategic thinking, and governance.

A working group consisting of twenty municipal staff members did most
of the technical footwork of collecting and assembling data and information.
Without their engagement obtaining the empirical information needed for
situation assessment would have proven difficult. Later, a team of eight local
consultants carried out most of the technical analysis and drafting.?

The Main Challenges and Goals of the Strategy

The main goals of the strategic analysis for the city of NiS were: (1) to assess
the potentialities and weaknesses within its territory, (2) to reexamine its
position within the local, national, regional, and European context, and (3) to
draft development alternatives.

Figure 1. Nis and Pan-European Road Corridors
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2. Indispensable technical support was provided by UN-HABITAT, through its project office
in Belgrade, and international experts from ERVET, the Development Agency of the Italian
Emilia-Romagna region.
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Table 1. Snapshot of the City of Nis's Strategy:
Priorities and Strategic Goals (from the Strategy Document)

OVERALL GOAL

Improvement of the quality of the local system of Ni§, including job creation, business
development, institutional capacity upgrading, and a general improvement of the quality
of life in accordance with principles of environmental and social sustainability, which can
satisfy the needs of present and future generations.

Axis 1 Territory, infrastructure, and environment

The infrastructural and sustainable development of the territory is
General coordinated with environmental capacities considering the geostrategic
objective and traffic position of Ni§ at European, national, and regional levels,
while improving urban accessibility within the entire city territory.

1. Balanced spatial and demographic development of urban, suburban, and
rural areas

2. Improvement of environmental protection, including pollution, above all
solid waste and wastewaters

3. Valorization, sustainable development, and the improvement of natural
resources and cultural heritage

4. Quality development of ICT structure

5. Advancement of the system of still, dynamic, and public transportation
(rail, road and air transportation)

6. Ecological and technological improvement of the existing industrial/
business zones and centers

AXis 2 Economic and business development

Creating a favorable business climate for investment, developing
General entrepreneurship, increasing employment, and strengthening the com-
objective petitiveness of the economy of Ni$; strengthening territorial marketing
initiatives in order to improve the image of the city as an economic center.

1. Establishing and promoting a financial and institutional support model for
the development of entrepreneurship (SMEs and farms)

2. Strengthening of regional and local economic development

3. Improvement of tourist impressions of Ni$
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AXis 2 Economic and business development

4. Supporting liaisons between the university and the local economy with a
view to improving economic development

5. Promoting entrepreneurial, self-employment, and personal development
initiatives

Axis 3 Social development
Creating an encouraging and safe social environment in which all citizens
General ; . R i
objective can express and fulfill their needs for belonging and identity, socialization,

and personal growth.

1. General increase of safety and decrease of risk to life and health, property,
social safety, and housing

2. Creating conditions for personal and social development

3. Creating conditions to foster a rich and eventful social life

4. Strengthening community through the inclusion of all citizens, improving
solidarity, and developing the identity of ““the citizen of Ni§”

Axis 4 Governance

Strengthening vertical and horizontal governance and participation of
citizens and stakeholders, implementing an efficient system for planning,
formulation of policies, monitoring and evaluation.

General
objective

1. Integration of institutions and competences and cooperation with
municipalities and regions

2. Rationalization of instruments for the analysis of the city territory
(databases, GIS)

3. Reform of local self-government, public services, economic institutions,
and their coordination to increase territorial attractiveness for investments

4. Upgrading performance of public services in the planning and
management of the development of the city territory

5. Reform of the local self-government system and development of
institutional capacities
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The territorial assessment was done using a thorough stock taking and
hard data analysis combined with reflective and SWOT analysis. Positioning
the city in a new national and international context was a somewhat more
intricate task.

Ni$, once considered a regional center in the former Socialist Republic
of Yugoslavia and a leader in the electronic industry, lost its position over
the past two decades. Losing its competitive edge and its place in the market
soon resulted in the loss of its talented and educated young work force.

Now Nis is part of a much smaller national market (the Republic of
Serbia) with aspirations to keep its status as the center of Serbia’s Southeast
region. For this region and its more than one million inhabitants, the city
provides important services including healthcare, education, cultural events,
informational services, regional market hosting, and so on. The realization
of this ambition is constrained by the loose and fluid territorial organization
of the country, weak institutional links between local communities, and
limited decentralization and municipal capacity, which result in heavy
dependence on central government. On the other hand, the city lies on one of
the main transport lines of Europe (Corridor X, see Figure 1), and it has well-
established connections with a number of European cities and international
organizations. This makes Ni$ not only a Serbian, but a Balkan and European
city as well. In defining the city’s identity and future, both local and European
facets of the city had to be taken into account.

The core of the strategy consists of an overall goal and four strategic
axes leading to that goal. Each of the four axes is defined by its own general
objective and by a set of specific objectives as shown in Table 1.

The strategy and the process of its formulation was widely shared in
international conferences and considered to be good practice.

The New Political Leadership and the Ni$ Development Strategy

Unfortunately, implementing the strategy was not resumed immediately. The
whole of 2008 went by without much progress due to the change in city
administration after the 2008 local elections. By the end of 2008, however, the
City Development Program for 2009 was prepared and formally adopted by
the city assembly. This program explicitly referred to the city’s development
strategy, adopting some if its programs and organizing its activities following
objectives set out in the strategy. The implementation of some of these
projects started in 2009 and some projects were fully completed by the end
of the year.
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However, the implementation of the strategy had more hurdles to
overcome. As can be expected, the new local government was reluctant to
adopt as its own an agenda formulated under the previous administration.
Using the argument that strategic development should reflect the city’s
immediate situation, the city’s mayor insisted that new initiatives, new
partnerships, and new projects should be included in the official strategic
documents, in order to reinforce the agenda as their own creation. This was
put forth as justification for the formulation of the Operational Program
2009-2012, a document expected to elaborate the strategy into a mid-term
implementation plan, with clear indication on funding sources.

Working on the new operational program was also used as an opportunity
to update the original strategy. Changes included correcting factual errors,
updating statistical data, and removing activities that had already been
completed by 2009. Overall, the changes were marginal and the form won
over substance: the strategy document was reissued with a new cover page
and a foreword by the new city mayor (Figures 2 and 3).

Figure 2. The Original Figure 3. The New Image
Cover of the CNDS of the CNDS

B\Sm
il

Ternja-pa
\

PeBuan,
Crparerunje pa:snja I'pa.qa Hmua
3a nepuog 201

ﬁtlm—;ﬁj

An important part of the operational program was a detailed
communication plan. The three main purposes of the communication plan
were to increase the strategy’s visibility, to familiarize the local population
with the strategy (its main objectives and axes) in order to involve them in
the implementation process, and to inform potential investors and/or donors
regarding opportunities offered by the city. The communication plan included
the new graphic standard designed to improve the visual consistency of all
publications related to Ni$’s strategy development.
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Implementation of the Strategy

Concerning strategy implementation, three key issues were raised. The first
issue concerns the institution or mechanism for implementation, the second
concerns financing, and the third refers to the sequencing of activities and
projects.

Regarding the mechanism for implementation, one of the “ready to go
projects” listed in the original strategy was the “Establishment of a Special
Local Development Unit,” the main task of which was to manage local
development through formulation, updating, and implementation of the
development strategy. The unit was supposed to operate under the supervision
of the city development council nominated by the city assembly. Some of the
members of the body were supposed to be involved in the formulation of the
strategy.

However, the new leadership took a different stance. They delegated
the task to the existing local economic development office under the
justification that the development of economy should have priority over
all other development issues. The local economic development office is
organizationally linked to the city council that in fact works as the mayor’s
cabinet. However most of those working in the office have not participated in
the strategy formulation. Further, delegating implementation and coordination
to this office meant excluding the city officials and public servants who were
engaged in the formulation of the strategy. In this way, the strategy became
tightly connected to the local executive, but lost its bonds to the citizens and
their representatives in the city assembly.

As for the issue of financing, the low revenue base of the city was found to
be a key challenge. The strategy relied heavily on external sources of financing
for its implementation. Among others it counts on the National Development
Fund, National Investment Plan, foreign sources of financing such as IPA
(the EU’s Instrument for Pre-Accession) and other EU Programs, loans from
international financial institutions (such as the EBRD, EIB, and World Bank),
as well as private investments. The problem is that such sources are not easy
to access and when accessed, they involve conditions that local governments
cannot easily meet. For example, the national government (which is in
control of some of the above funds) has its own priorities and often allocates
significant resources for projects of national importance but not necessarily
of high priority to the Ni$S Development Agenda. This is illustrated by the
pending construction of a 9,000-seat capacity sports center which is to be built
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in Ni$ as part of preparations for the 2012 European handball championship
hosted by Serbia. The value of this investment amounts to more than EUR
six million. At the same time, projects that are of high priority on the local
agenda have yet to receive funding from the National Investment Plan.

Another example is the establishment of a logistic and cargo center in
NiS. The cargo center is one of the central projects for the development of the
city economy. The project is worth more than EUR 60 million and the city of
Ni$ has found a partner willing to invest in it. The contract was signed but its
implementation was delayed for more than a year because the laws regulating
the necessary paperwork were not passed in the National Assembly on time.

Finally, sequencing the strategic implementation is also determined by
circumstances beyond the control of the local government. In principle, the
implementation steps have been set out by the three-year operational program,
the annual city development program and the budget. These three documents
form the city’s bylaws; however, unplanned and emerging opportunities
frequently demand quick responses from the city’s leadership. Although their
responses do not affect either development objectives or the list of projects
planned, they do change the priority of implementation by boosting projects
with secured external funding, while delaying implementation of projects
without it.

The Politics of Strategy Implementation

The Development Strategy of NiS enjoyed wide support from all sides during
the process of its formulation. However, the implementation process could
be expected to cause some disputes on the local political scene. The debate
surrounding the local budget for 2010 in the city assembly was the first
instance of such a dispute. In spite of a general agreement and support of the
priority development projects identified in the strategy document, there has
been heated debate over allocation of public funds for their financing.

Similar debate could be expected outside city hall as well. Broad
participation in the strategy’s formulation inspired high expectations from
many stakeholders. Political parties, NGOs, inner-city municipalities, and
private companies are still proposing projects that more or less fit the strategy’s
objectives and they continue to expect local governmental support - financial
and otherwise - justifying their claims by citing correlation between their
proposals and the strategy document. Of course, not all projects can expect
support, which may fuel further argument regarding the priorities.
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Dissemination of Strategic Thinking

The strategy’s formulation revealed that in many areas and aspects of
community life there had not been a clear idea about what the city’s
development goals could be and how those goals should be achieved. The
strategy document offered the community an opportunity to clarify and
fill those gaps. Yet there remains work to be done. Some of the strategic
axes need further development and elaboration regarding sector strategies.
At the moment, several task forces are at work on specific strategies for
security, social policy and protection, culture, youth, waste management,
tourism, health and sport, as parts of the implementation of Ni$’s territorial
development strategy. In addition, there are many references to the strategy
within recent official documents and during the public appearances of local
appointed officials. This illustrates the successful penetration of the strategy
into the political and public spheres.

Lessons Learned

The change of political power can hinder the process of a strategy’s
implementation. It is recommended to formulate a strategy and to build the
mechanisms of its implementation well before elections.

If the change of power happens before the strategy takes root, it is possible
that the new leadership will initiate its own new process or change priorities.
In such an instance, it may be more important to win the new leadership’s
support for the strategy’s general objectives than to preserve the original
strategy in its entirety. In the case of NiS, because of the broad popular and
political support the strategy enjoyed, the new leadership tried to assert its
own agenda through a process of programmatic elaboration, while being
careful to keep the core of the original strategy intact.

Strategic thinking, civic engagement, and local capacity are among the
key outcomes of the process of strategy formulation and implementation.

Finally, developing strategies has proven to be a self-generating process.
Once strategic thinking is introduced to a community, it tends to spread into
all spheres of life.
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Reference note

This article is the product of the authors’ own research and documentation. It is based on the
original material produced for strategy formulation and updating. Further information can
be found at: http://www.ni.rs/city-strategy.html and in Ramirez, L. et al. (eds.) 2008. SIRP
BOOK. Belgrade. UN-HABITAT SIRP.
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Learning from Croatian Comparative Cases

Strategic Programs in Virovitica, Solta, Samobor, and Benkovac

Irena Dokié'

Introduction

Croatia’s transitional period, marked by its conversion from a socialist to a
market economy, lead to changes that have influenced development planning
in the country to a certain extent. Often, fragmented local planning was the
norm, but the transition required a shift in perspective toward an integrated
way of thinking, and a more holistic approach to development. During the
last decade, participatory methodologies, which promote an integrated
approach to local development planning, have been used in a number of cases
in Croatia.

This paper explores the specifics of four Croatian cases where the
participatory methodology was used during the creation and/or implementation
of strategic programs for development. The paper will draw conclusions that
illuminate both the negative and positive aspects of the applied methodology.
The four selected cases were chosen based on their different circumstances:

- The town of Virovitica was chosen as a war affected area that primarily
utilized a “top-down” approach which resulted in a feeling of a lack of
ownership, and led to an implementation failure.

- Theisland of Solta was selected because of a specific regulatory framework
that refers to the Islands Act. A combination of a “bottom-up/top-down”

1. Irena Doki¢, MA in Urban Management, is a member of a multidisciplinary team, currently
employed by the Institute of Economics, Zagreb. Her interests include regional and local
development in Croatia, with a focus on urban economics and the problem of brownfields.
She was involved as an expert in the four case studies presented. As a trainer and lecturer,
she delivers modules on strategic development planning and programming, regional policy in
Croatia, and project cycle management.
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approach generated wide implications for Croatian development planning
practices, and had a critical positive impact.

The town of Samobor started preparing its own program and requested
methodological assistance. The town’s approach is considered
“bottom-up” and is characterized by local ownership and local links to
implementation.

The last case refers to the town of Benkovac, which had stable political
conditions, a mayor with a clear vision, and leadership that enabled a
smooth process of program preparation, followed by well-managed and
controlled program implementation. The four cases are summarized in
Table 1 and located in Figure 2.

Table 1. Selected Cases and their Particularities

VIROVITICA SOLTA SAMOBOR BENKOVAC
- war-effected area - island municipality - developed town in the - area of special state
- top-down approach (special regulation - vicinity of Zagreb concern
- change of leadership ~ [sland Act) - bottom-up approach - bottom-up approach
with negative impact - mixture of bottom-up /- changing political - clear vision and a
on the development top-down approach circumstances with strong leadership
planning process - change of leadership impact on stability in a stable political
- low capacity in with positive impact (and dynamics) of the context
participatory on the development process - low capacity for
planning practice planning process - moderate capacities program elaboration
- implementation - low capacity in including internal - parallel adoption of
failure participatory planning institutional capacity budget and strategic
- lack of ownership practice assessment program
- low degree of - implic_ations for - establishment ofa - steered program
participation Croat!an develppment responsible body for implementation
planning practice program development _ . o4erate to
- low to moderate degree - moderate degree of high degree of
of participation participation participation

Experience shows that preparing strategic development programs is

less demanding and more feasible than program implementation. One of
the frequent problems encountered during implementation is described as
“Tuesday morning syndrome.” City/town council meetings in Croatia are
often held on Mondays. On Tuesdays, the council is expected to take the first
implementation steps, but unfortunately this doesn’t often happen. Practice
in the selected cases demonstrates how this syndrome can be overcome and
cities can improve the preparation of the strategic development documents,
among other things, as tools for receiving EU funds.
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The Planning Framework in Croatia

The word “planning” is common and well-known from socialist times,
(centrally planned economy, physical planning, production and/or
manufacturing planning). As part of the ex-Yugoslavia, Croatia was centrally
planned, managed, and controlled for years, and this has left its traces. In 2000,
the Vice-Prime-Minister’s office, supported by an international organization,?
initiated the implementation of a project to strengthen the capacity for regional
development. This project defined the framework for regional development and
for planning in Croatia, and laid the first foundations for a modern local and
regional development planning system in accordance with EU regulations.

Within this planning framework, a set of documents (laws, strategies,
programs, plans, etc.) determining local development directions were
adopted at different governmental levels. Table 2 depicts the set of Croatian
development documents at different levels.

In order to be effectively managed, this complex planning framework
requires a good deal of exertion and structural capacity. Table 2, though not
fully exhaustive, clearly shows the different institutions directly or indirectly
in charge of local development. Such environments often impede the process
of successful planning and implementation.

The Tradition of Spatial Planning

“Planning” in Croatia primarily refers to spatial planning. The practice of
spatial planning has existed for decades; spatial plans have been used as
planning tools at the national, regional, and local levels. However, spatial
planning is static and does not actually involve a development dimension.
Rather, it is a tool that helps to manage space in an efficient way and does not
encompass the other aspects of a complete planning process.®

Local Development Planning in Croatia

Local development planning is a strategic process and a management tool for
public administration that has been utilized in Croatia over the last decade
for the allocation of existing resources (internal and external) in a more
effective, coherent, and transparent way. Development planning ensures that
working partnerships with major partners (government, relevant ministries,
implementing bodies) achieve their objectives and goals.

2. The German International Cooperation Office, GTZ.
3. See more in Healey (2007).
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Table 2. Development Documents and
Corresponding Governance Responsibility for Implementation

DEVELOPMENT DOCUMENTS

By sectors: economic, social, environmental,
spatial, public administration, etc.; or integrated

GOVERNANCE RESPONSIBILITY

Political and administrative

International and EU-related programs:
-Integrated pre-accession program — IPA

-Sectoral Strategies

-Strategic Coherence Framework

-Transnational Cross-border Operational programs

International and national level
- Government offices and ministries

National development strategies, programs, plans:
-Strategic Development Framework,

-Law on Local Self-government and Government,
-Law on Financing Units of Local Self-government
-National regional development strategy,
-National spatial planning strategy,

-National Environmental Action Plan,

- and more than 100 other documents

National level
- Ministries, agencies, institutes
- State offices

Regional development strategies, programs, plans:
-Operational programs to be implemented on
NUTS Il regional level;

National and regional level
- Government office, ministries, and groups
of counties

-Regional operational programs or county
development strategies on NUTS I11 level;
-Cross-border Operational programs on NUTS Il1
and 1V level

Regional level
- County authority (Local Self-government
Units - LGUs)

- County spatial development plans

National and regional level
- County authority and planning institutes,
ministry

Subregional development strategies or programs:
- Sustainable island development programs

National, regional, and local
- Ministries, counties, LGUs

Local development strategies, programs, plans:
- Local socioeconomic development strategies,
- Local spatial plans and physical planning
documents

- Programs of comprehensive development

Local level

- at first stance — local authorities, but:

- higher level approvals necessary for
implementation of programs, plans and
projects

- need to be coordinated with all responsible
institutions from higher governance levels
(county, ministries, etc,)
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In compliance with EU regulations endorsed by the national government,
all 52 bodies of the state administration have to prepare their strategic
plans for a three-year period.* The plans outline developmental needs,
detailed objectives, and expected outcomes, including a brief indication of
the resources available for achieving the stated objectives. The priorities
indicated in each strategic plan are the inputs for the so-called “Strategy of
Governments’ Programs” which is adopted by the government and serves as
a basis for the preparation of a yearly budget.

In terms of strategic planning at the regional level, a number of regional
operational programs have beenpreparedinthe lastseveral years. The programs
adhere to the European regional development planning methodology and
principles.® These documents have an impact on local development planning
in Croatia in that they affect the balance of priorities, objectives, measures,
and, ultimately, the resources that will be allocated for different activities.

At the local level, a number of local governments have prepared local
development strategy documents, but it is still unclear to what extent these
methodologies are organized and how successful their implementation has
been. Recently, courses on regional and urban development (including
planning at all levels, urban economics, and urbanism have become a part of
the university curriculum in Croatia. There is still a shortage of planners with
a broader and integrated picture of development. The acquired practice has
yet to be understood, especially in terms of resources, tools, methods, and
evaluation with system indicators.

Evolution of Croatian Participatory Planning Practices within the EU
Multilevel Governance Environment

The concept of multilevel governance is a product of the EU integration
process. EU access requires that numerous prerequisites be met, such as the
organization of the regulatory framework that impacts Croatian planning
practices. Programming, as one of the instruments of a transparent and
sound funding stream, requires compliance with the development documents
at different levels. The possibility of accessing EU funds to finance
development projects at the local level requires a larger number of local

4. Budget Act, Articles 22-24, Official Gazette, 87/08. During the spring of 2009, the triennial
plans were prepared for the first time according to the organized methodology proposed by
the Ministry of Finance.

5. Regional Operational Programs have been prepared for 20 counties (lower tier of
government in Croatia). The city of Zagreb, having a dual status (city and county are one
unit) has yet to prepare the document.
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strategic documents to be produced, even if they are not based on the analyses
of true needs. Documents are prepared merely as a reference to higher level
programs in order to ensure smoother and easier access to EU funds. This
leads to a distorted approach to development planning. A balanced set of
selected projects in terms of integrated approaches (sustainable development
encompassing different levels, sectors, and areas) should be the result of a
complete planning process in which the identified and relevant stakeholders
have actively participated, rather than a set of projects based on short-term
financial benefits.

As the democratic process has evolved across Eastern Europe in the
last decades, so has the role of community participation in the planning
and implementation processes of community projects. This is evident in the
following Croatian case studies.

The Participatory Methodology in Strategic Planning at the
Local Level: Four Croatian Case Studies

The four cases analyzed in this paper used the common methodology of the
“Goals-Oriented” planning model (approved by the government and the
supporting international organization,® that together also selected the cities/
areas studied here). In all cases, the following steps were taken:

- Preparation phase (assessment of readiness of the potential beneficiary,
establishment of development boards and development teams, kick-off
seminar) that varied from case to case depending on where the initiative
was undertaken.

- Analytical phase (conducting SWOT analyses of economy, environment,
and society sectors, see Table 2; participatory workshops; combination of
measures and the integration with existing political programs), including
external or internal analyses of the capacities of each local government.
Problems were identified based on the possibility of transforming them
into achievable objectives, and were identified during workshops with
stakeholders.

6. Three cases, Virovitica, Solta, and Samobor, were promoted by the Croatian
government, supported by the GTZ, the German International Cooperation office, in
collaboration with the experts from the Institute of Economics, Zagreb (ElZ). The
development of the Benkovac program was independently carried out by the EIZ with the
same methodology.
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- Development phase of the plan of objectives/results, strategies, programs
and a yearly action plan for the first year of the annual strategic plan
(indicating objectives, resources needed, priority, roles, and responsibilities
for implementation).

- Public hearings. This phase varied from case to case and was done
depending on the level of interest of the staff in charge, and the availability
of time and resources.

- Adoption of the strategic program by the development board, city board,
and/or city council depending on each case.

- Preparation and adoption of the budget (including financial allocations
necessary to finance the activities of the first year). The simultaneous
approval of the strategic document and the budget was not always
achieved in all four cases.

- Implementation of the first year activities. This was the critical phase;
true and complete implementation occurred in only one case.

- Monitoring and evaluation (internally), updating and further consulting
(externally). This phase was not set-up completely in any of the cases and
it is something that should be fostered because experience in this area is

lacking.
Economy Figure 1. Triangle of Conditionality
(Strategic)
development
document Triangle of conditionality — adapted
" " version, encompasses analyses of all the
Society Environment sectors as inputs necessary to think and
INSTITUTIONS develop in a sustainable way.

Source: Adapted from GTZ project documentation, 2007.

The result of the process in all four cases is a document containing the
local administration’s objectives for overall development, including all
information gathered and assimilated in all steps.

The Town of Virovitica

Virovitica was selected as the first pilot project in which the development
planning participatory methodology described above was applied. This case
is considered in this paper as a top-down approach since it came from an
external initiative. As explained in the introduction, Virovitica and its territory
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have been impacted by the war but still have good developmental potential
and are suitable for a pilot project.’

The top-down approach, overestimating the readiness of the potential
beneficiary, proved to be applicable only to a certain extent in the preparation
phase. Most of the analyses were carried out by external experts. The teams
were established and they undertook the analyses of five different sectors
(economy, social sector, environment, spatial planning, and institutions).
Results were discussed intensely at the City Board session. Possible con-
tradictions and conflicts between categories were avoided as long as mutual
understanding of the meaning of the statements was reached. During the
elaboration phase, the political structure changed (the mayor was replaced),
which slowed down the process, but in the end led to the adoption of the
strategic document.

Achieved results

The applied participatory methodology reflected an improvement in the local
government’s decision-making process, and raised awareness of problematic
local issues. But it was contrary to consultants’ opinions (Starc 2004) that:
(i) implications of participation are especially recognizable when it comes
to the question of ownership and the commitment to changing traditional
ways of thinking; (ii) the inappropriate level of participation and incomplete
selection of interest groups, as well as predominance of external assistance,
can have serious consequences during the implementation phase; and (iii)
ownership and commitment are more likely to occur if people have the option
to be involved in the decision-making process during the project. Virovitica
demonstrated that an unclear understanding of the process, and the loss of
a sense of active participation, resulted in a lack of ownership and lead to
an implementation failure. As far as the implementation phase is concerned,
there are no significant outcomes and the document has not been recognized
as a powerful political decision-making tool in the town of Virovitica. In
this particular case, the top-down approach did not prove to be an adequate
development planning instrument at the local level, especially with the
political sensitive environment in Virovitica at that time.

7. Atthat time, the town of Virovitica did not have any experience in similar projects and the
international organization had already prepared some projects that could have been part of a
development strategy. Additional criteria for the selections were: the vicinity to the Hungarian
border and thus with cross-border cooperation opportunities; relatively good infrastructure
connections; important regional histor