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ABSTRACT

The paper will focus on the challenges of institutionalizing the new
planning instrument — Integrated Urban Development Strategy
(IUDS).! It starts with a discussion on fostering innovations in urban
governance, the impact of European urban development policies
and the implementation of new planning instrument. Driven by
demand for more effective and flexible planning, urban governance
influenced the use of different instruments in practice. One of them
is IUDS. The strategy development processes in three Serbian cities
are the first examples of operationalization of the collaborative
approach and IUDS in Serbia as the post socialist context which
is adapting and adjusting to market oriented model. As such it
holds endogenous character and meaning within the local planning
practice. The key challenges of the strategy implementation
are identified as understanding of the expected outcomes of its
application and the existence of potential for change. With regards
to the indicators of institutionalization of this new instrument, local
planners have pointed out at the importance of providing further
technical support, steps towards the implementation of the strategy,
further capacity development, introduction of better communication
as well as the establishment of relations. As a new instrument for
urban development planning and supporting urban governance,
the strategy has become the subject of analysis in the field of
administration, professional and the academic community.
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INTRODUCTION

Several initiatives have been taken in the field of policies of integrated urban
development, quality of life and better governance and in order to strengthen the
economic position of cities in the European Union (EU). Frequent discussions
on transforming institutions and procedures at all levels of government were
encouraged by different objectives — from promoting competitive local economy
to reducing the gap between citizens, businesses and the state. Debates in this
field are often contradictory. They resulted with various forms of transformative
initiatives at the local level. Urban governance is seen as a complex set of
political entities, where participation, partnership establishment, coalitions,
pacts, public dialogue and networks are conceived, in order to develop new
policies and rules. Here, planning and urban governance are strongly associated
and manifested through the development of strategic plans.

Through the discussions on urban governance, the need for flexible, innovative
and responsible management is highlighted, including the shifting dynamics of
global economic relations, recognizing the mobilization and active participation
of society. Although the European model of urban development is based on
economic, social and territorial cohesion and sustainability, the leading powers
of these processes are neither individual nor unique in their direction®. They
affect the community within a complex set of variable dynamics of economic
relations, social needs and cultural preferences, but also in different expectations
of what constitutes appropriate and legitimate forms of collective action. In
a changing social environment, governance capacities assume a new role in
relation to the allocation of material resources due to economic globalization and
trends towards decentralization of functions and power leading to fragmentation
of political, economic and social structures of the cities and the lack of public
funds causes them to seek partners to achieve the set goals.

Development of strategic plans (for urban development) — integrated urban
development strategies, was for the first time implemented in Serbia. As such,
these strategies represent a test-ground for the collaborative approach in the
local planning practice.

The past two decades evoked interest in the debate on collaborative planning as
a form of action in practice.> One of the key focuses of collaborative planning
is strategic planning that has the priority task to take a role in establishing
courses of action through a complex social dynamics.* Serbian urban context
represents fruitful base for investigating the possibility of operationalizing
the collaborative approach to planning due to being characterized by rather
complex social dynamics expressed through transition from socialist to market
oriented model, decentralization, deregulation, problems of populations under
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increased risk of social exclusion and poverty, loss of urban identity, urban
sprawl and occupation of agricultural and forest land, informal construction
and usurpation of state owned land, etc.

Collaboration in the planning is based on the view that social groups and
individuals are able to learn from each other, and that this knowledge affects
behavior in decision-making.’ Here, the planning / governance is perceived as
an active process in which social meanings are formed through discourse, and
where social action provides legitimacy for the decisions being made.

Under the conditions of fast changes, conflicts and complexity, urban
governance requires flexible systems that have capacities for urgent problem
solving in order to face the contemporary challenges. Here, the collaborative
action encourages a complex system to foster knowledge and progress. As such,
it is based on a view that social groups are able to learn from one another.
Moreover, it holds the ability to encourage joint action, creativity, adaptation
and innovation.®

Collaborative planning model is a novelty in existing planning practice in
Serbia which is commonly and traditionally related to rational planning
approach.” Current transition to market oriented planning and EU integration
process imply harmonization with EU policies and influences the local planning
practice. Thus, this paper aims to enhance some of the first experiences in
operationalizing the collaborative model within the informal planning practice
of three Serbian cities.

EU INFLUENCIES

When we say European city, what do we think of? European city consists of its
geographical context, as well as spatial, social, political and value system and
model®. Although it was thought that the EU has no direct jurisdiction over the
policies of urban and territorial development, the Lisbon Treaty (2007) contains
provisions that provide legal basis for supporting the implementation of urban
policies at different levels — invitation to economic, social and territorial
cohesion, jurisdiction of local governments and the dimension of principles
of subsidiarity (EU, 2014). Economic, social and territorial cohesion represent
basic policies of the EU. As such, they carry a strong urban dimension. EU
conducts the impact on urban development in two ways - primarily through
structural policies where the financial incentives the Member States and their
regions are obliged to comply with European policies; and secondary, through
regulatory policies which create a binding legal framework for all Member
States, especially through the guidelines of environmental or competition policy.
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Why is it important to point out the European policies of urban development?
One reason is the process of European integration and opening of opportunities
for Serbian cities to apply for European funds, but it is not essential. Moreover,
some of the EU urban issues are similar to some of the issues of Serbian cities and
towns. European urban development policies promote sustainable development,
which is of special importance for Serbia where the political priority is given
to the economic development and investment attraction. These are important,
although insufficient, if we take into account the importance of quality of the
environment and overall quality of life of citizens. At the same time, European
policies promote understanding that introducing new planning instruments
opens the thematic field of urban development planning, integrated and strategic
approach, and linking the planning practice with realistic funding sources.

Similar to other European countries, Serbia represents a field for investigation
of various planning and governance instruments, including the integrated
urban development strategy. Implemented processes in Kragujevac, Uzice and
Kraljevo in the period 2011-14 represent the first experiences of applying the
integrated and participatory approach in the planning of urban development
in Serbia.’ Also important, these are the first experiences in implementing
collaborative urban development planning in Serbia.

ENCOURAGING NOVELTIES IN URBAN GOVERNANCE

The topic of governance becomes one of the key “’slogans” of the last decade.
It covers different contexts, most of which are related to the difficulties
in managing urban development. Urban governance refers to effective
collaborative planning, processes (and mechanisms) of decision-making
and their implementation in order to coordinate individual efforts of local
governments, civil society organizations and commercial sector, according to the
progressive realization of sustainable urban development and local democracy.
As such, it essentially involves a new approach to the decision making process
and expected outcomes, organization and institutional support and integrated
development, which involves linking of sustainability, economic development,
political views, social justice and cultural freedom.

Newer understanding of the concept of governance relies on the issue of
distribution of responsibility, directing the urban governance in line with
political arrangements and processes, decision making, responsibilities,
relations between public corporations / agencies and allocation of resources.
The concept of governance recognizes that power exists inside and outside the
formal authority and institutions of government. Large number of definitions of
governance includes three groups of actors: government, commercial sector and
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civil society. Also, the governance emphasizes the process by which decisions
are made on the basis of complex relations between a number of stakeholders
who have different priorities. Harmonization of conflicting priorities represents
the essence of the concept of governance. Here are some of the accepted
definitions:

— Urban governance is viewed as a collection of a number of different
ways in which individuals and institutions, public and private sector plan
and manage the common affairs of the city; it is a continuing process
through which conflicting or diverse interests may be customized and
take over activities through cooperation;

—  “Good” urban governance is directly linked to the concept of wellbeing,
and includes ensuring the availability of services such as adequate
housing, security of property, drinking water, sanitary living conditions,
clean environment, health, education and nutrition, employment, public
safety and mobility.'

“’Good” urban governance is expressed through standards. They are
operationalized and embedded into principles that lead practice. They are
characterized by: sustainability in all dimensions of urban development,
subsidiarity, equity, efficiency (in the provision of public services and fostering
of local economic development), transparency and accountability, involvement
of citizens and urban safety. The tasks of urban governance involve the
provision of: infrastructure for the efficient functioning of the cities; services
that affect the development of human resources, improve productivity and raise
the standard of living of the population; services and resources that support
production activities and provide greater efficiency of the commercial sector,
regulating of the activities of the commercial sector that affect the general
welfare of the community and urban safety.

Urban governance involves establishing strategic directions and measures for
implementation. These are identified as following:
1. Leadership and decision-making,
2. Coordination of different actors and activities — establishing trust,
directing power, building consensus and managing conflict, as well as
3. Processes that support the introduction of change and adaptation, such
are learning, evaluation and monitoring.

If comparing the experiences of applying the urban governance, the European
practice emphasizes the context of local control which consists of various forms
of collaboration and forms of governance. There, participation, partnerships,
coalitions, pacts, public dialogue, networks and development activities represent
a prerequisite for effective formulation and implementation of strategic plans.



SAJ_ 2015 _7

Atthe end of the twentieth century, the key challenges that have a direct impact on
the planning of cities are recognized as globalization, sustainable development,
European integration, economic reforms, market and demographic changes
stood out."" A decade later, what is highlighted are the global and European
processes involving the decline of traditional manufacturing industries and the
inexorable rise of the service sector, redefining of spatial relations and political-
economic framework, as well as significant changes from government to
governance.'? Also, this period is recognized through the challenges of adapting
to economic growth, dealing with the effects of climate change, management
of demographic changes and ensuring social and territorial cohesion.!* Urban
areas are the focus of the EU objectives of “’smart, sustainable and inclusive
growth”, but also represent challenges of urban development ’smart growth”,
sustainability and ‘’urban sprawl”.'* Modern problems of migration in Europe
in 2015 will certainly initiate corrections of European urban policy. Recent
initiatives are related to the integration of efforts to formulate an urban agenda,
which is expected during 2016. Along with the traditional thematic field of
urbanization trends, the relation of urbanization and environment, adequate
housing and sustainable settlements, the priorities are expected in the field
of economic and, in particular, democratic development, urban governance,
respect for human rights (ensuring “’right to the city”), equality, urban safety,
reducing the risk of disasters and increasing resistance of cities to changes
(“’urban resilience™)."

Urban development policies represent a response to these challenges. As such,
they are getting adapted and changed, and have become an integral part of
European policies related to the promotion of balanced economic development,
social cohesion, environmental protection and improving the quality of life in
urban areas. New planning and governance instruments require innovations
in approach to planning. In the field of urban governance, planning requires
the introduction of participatory approach which involves the acceptance
of specific ways of thinking, organizing and developing special culture of
communication. Planning relies on a process of cooperation and collaboration,
which takes place through interactive exchange of information and knowledge
among participants of the planning process. The collaboration represents the
result of multiple dimensions of planning, mutual impacts of different targets of
urban development (economic, social, political, aesthetic), enhanced routing to
specific projects, but also expectations related to the more effective planning,
that is achieving visible results. Collaboration is based on the notion that none
of the actors has the ability to achieve what he/she wants on his own (and to
do it without the voluntary action of others, including local authorities). It is
important that participants observe the project / plan through a perspective
different than own. Each of the actors carries specific information and
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knowledge based on which he/she expresses views that result from different
value perspectives. Moreover, they have different interests and / or values that
often overlap. It is these overlapping values that hold potential to form the basis
for action through collaboration.

The ability of planning to make a difference and change lies in the ability to
recognize upcoming events and how to maintain or modify an existing operation.
This includes recognition of the relationships between disputes and practices,
as well as the search for opportunities within the public arena. There, different
stakeholders have access to shared, collective observation of environmental
quality and governance processes that allow action

INTEGRATED URBAN DEVELOPMENT STRATEGY

In practice, the integrated urban development planning is implemented through
an approach based on the spatial dimension, linking resources with collaboration
of various stakeholders, and is realized through integrated urban development
strategies.'®

Spatial dimension provides basis for identification of problems and potentials of
the area, as well as communication and cooperation between the actors involved.
This way it is possible to overcome the interest-oriented and limited sectoral
policies. In addition to the integrated approach, it is important to highlight
the need for participation of all relevant stakeholders and organization of the
process, which focuses on the complexity of the problems and potentials of the
area. Additionally, themes that are recognized significant are: coordination and
cooperation between different levels of government, facilitating the conduct
of communication with citizens, creating networks of administration and
entities from surrounding, as well as enhancing local economy, involvement
of representatives of public institutions and other relevant stakeholders in the
planning and implementation of projects and activities.

The aim of the integrated urban development strategy is to contribute to the
social, economic, environmental and spatial aspects of development. As
such, the strategy is seen as a response to modern requirements due to linking
economic, social, control and political components of planning with spatial and
physical ones. It also includes participation in all phases of planning, introduces
collaboration and, links the plan with financial and time frames and actors /
institutions as holders of the activities who will implement it. Such document
represents suitable instrument for the promotion of efficient urban areas,
authentic socio-spatial pattern of social and spatial integration. Integration
represents the basic procedural theme, which means that all policies, projects
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and proposals should be observed in conjunction with each other. The synergy
between the elements should be regulated with regards to the desirable overall
impact that should be stronger as a whole than realized through individual
elements being implemented in isolation.

The strategy of integrated urban development sets the priorities for sustainable
urban development — it aims for collaborative decision-making and agreeing on
priorities. It also contributes to maximizing the value of financing the priority
measures/projects and developing links within and outside environments. The
formulation of strategy is a development process that is to derive with a document
which includes: new knowledge about the area and ideas on how to improve the
area, a vision of what the area might become, strategic goals and development
activities, areas of intervention / activities, stakeholders, policy / measures for
implementation, the time frame of activities and potential sources of funding.

Within last two decades the numbers of European cities were involved in the
development of integrated urban development strategies, and especially after
the adoption of the Leipzig Charter on cities in 2007. The implementation of
the strategic urban development planning as a testing field for collaborative
planning is a novelty in urban planning in Serbia where the integrated urban
development strategy represents a new planning instrument.

EXAMPLES FROM PRACTICE IN SERBIA

The first steps in the implementation of integrated urban development strategies
were made in the period 2011-2014 in three cities in Serbia — Kragujevac, UZice
and Kraljevo.!” The development of a integrated urban development strategy of
inner cities was tested in a form of pilot projects.'®

In mid-2011 the processes of developing strategies began in Kragujevac and
Uzice, and in 2013 in Kraljevo as well. Resolutions on the preparation of the
strategies were adopted by local assemblies and then working teams were formed,
consisting of representatives of local government, public enterprises (urban
planning, local economic development, investment management, housing,
technical infrastructure, land, culture, education, social and health protection,
environmental protection, heritage protection, sport and recreation, etc.) and
NGOs (environmental protection, social protection, etc.). The main tasks of
strategies were based on the identification of potentials of the space / location,
defining the complexity of the structure and purpose of the revitalization of the
identity of the city. The first step took form of an analysis of existing conditions
in the different fields of action. The analysis of strengths and weaknesses as
well as the evaluation of results and definition of need for interventions was
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performed. In addition to defining sectoral strategic, development directions
through urban structures, public spaces, economy, infrastructure, housing,
social and health protection, culture, education, etc., the focus of strategies was
set on the formulation and coordination of a catalog of measures — a set of
activities with certain carriers, financing method and timeframe.

The preparation of strategy involved a process of professional engagement,
communication and participation, as well as evaluation of solutions where
various stakeholders were involved. This kind of practice created a significant
basis for actively directing the complex process of inner city development,
but also providing prerequisites for the implementation of European policies
of integrated urban development. One of the key features of the strategy is
the participatory implemented planning process, which was consistently
implemented on the examples in Serbia (Scheme 1). Local planners recognized
results as the following: better identification of problems, generating ideas
and evaluation of the proposals, improvement in work with citizens, increase
of legitimacy, establishing cooperation between organizations, activating
commercial and non-profit sector, and a new perception of “alternative” way
of planning."

Resolution on
ADVERTISING Elaboration of a Plan

ON LINE WEB INFORMATION

DISCUSSION GROUPS

AND WORKSHOP Context analysis ‘

Framework conditions
WORKSHOR and SWOT analysis

SURVAY RESEARCH |
Needs for intervention

DESIGN WORKSHOP

DRAWING COMPETITION

AND AWARD SCHEME
ADVERTISING |

COMMUNITY VISIONING —— Visionand
sectorial strategies
ON LINE WEB INFORMATION |
WORLD CAFE’
WORKSHOP Measures / Final experts’
report
CONFERENCE/PRESENTATION ——— Presentation |

Announcement of
Public Hearing

ADVERTISING

ON LINE WEB INFORMATION ON LINE WEB CONSULTATION Public Hearing

|
ADVERTISING
|

Resolution on
ON LINE WEB INFORMATION Adoption of a Plan

Scheme 1. Participatory process of developing the strategy®
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Different techniques of participation have been applied within the process:
1) informing — advertising, web advertising, questionnaire, conference;
2) consultations — discussion group, web consulting, public access;
3) active participation — workshop, design workshop, drawing contest,
‘visioning’, ‘world cafe’, public forum, and
4) feedback techniques — report, electronic information.?!

The experiences in participatory planning and drafting strategies of integrated
urban development were presented at the meetings of professional associations
and to the academic community in Serbia, as well as at international conferences
(WUF VII in Medellin in 2014, Connective Cities in Leipzig in 2014 and LED
in Thilisi in 2015).

CHALLENGES OF INSTITUTIONALISATION

In the conditions of innovative practice, it is necessary to understand what
the expected results and potential achievements of the strategy of integrated
urban development are. Also, we need to understand the conditions for
its implementation, as well as the possibilities for institutionalization and
implementation capacities.

(1) Expected results and the range of strategy-The main
field of strategy is planning and urban governance. Strategic planning should
integrate different sectors, politics, resources, actors, knowledge, where strategy
is the first step in the process of better urban governance. As such, it is expected
to be effective in linking planning with different institutions and resources that
may be acquired.

The contribution of integrated urban development is the provision of overcoming
sectoral policies. In the field of urban development, strategy achieves the most
significant effects in locating specific area interventions, which improve the
urban environment and strengthen urban identity. The existing research on
possibilities for its implementation suggest that these effects are manifested
through following aspects: achieving greater national and international
recognition; coordination of project initiatives; linking interventions of
different parts of urban areas which are usually in different jurisdictions;
linking development locations with key investments in infrastructure; fostering
economic opportunities; limiting threats in maintaining the balance of the
environment and, recognizing the cultural heritage that must be preserved.?
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The strategy can contribute prosperity, social well-being and improvement
of the environment, which requires the “’political, economic and cultural
consciousness and imagination, but also to be able to recognize human relations
and place management, and understand the public interest and the quality of
governance and the authorities”.” However, only some of the strategies are
actually “’strategic”. In other words, only a few actually produced significant
effects in addition to representing the formal way to attract funds for financing
or were part of the legal framework. Some strategies have served political
purpose as a ‘’rhetorical decoration” of local politics, or as a confirmation to
already established directions of development.

The analysis of possible effects of strategic planning stated that it is initiated in
the conditions of expected changes. However, when it comes to the narrow field
of strategic planning and urban development, it is significant to mention the
analysis of the changes as one of the outcomes of planning.?* In relation to the
potential for change, new research suggests the transformative potential of the
strategy through the analysis of its interactive dimensions. These dimensions
cover the reasons for the initiative, positioning interests, opportunities for
increasing knowledge and selective ideas positioning into a common strategic
framework.”

Should we, why and how enhance the strength and focus on solving urban
problems? What is the real reason and the right moment to launch the initiative?
Creating strategies in Kragujevac, Uzice and Kraljevo was initiated by an
international organization whose mission is to support the process of European
integrations and better land management — minimizing the land consumption
and urban sprawl.

The reason for initiative can also be the transformation of undeveloped and
deprived areas, launching the development of key brownfield locations, better
regulation of traffic, densification and intensification of the use of land and
facilities in inner cities, creating a better urban identity and positioning of
the city, increasing the attractiveness, necessity for harmonization of various
initiatives of public and commercial sector, economic development and creating
jobs, or all together. One of the national consultants involved in the strategy
preparation explained: ’It took me time to understand the local context,
development drivers and specific potential of each individual area in the city -
for Kraljevo it is its coastline along the river of Ibar and central urban matrix,
while the city of Kragujevac is unique for the industrial cultural heritage.”
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However, it should be noted that the most common reason for initiating the
development of a strategy is possibility to apply for EU funds, as well as better
coordination of sectoral policies. Local partners recognized these potentials:
“’the integrated approach encourages planning of the local budget, and provides
a better insight into the financial needs of the different sectors, and can be used
for accessing various national or EU financing sources and donor programs.”

In whose interest is to develop a strategy? The strategy may be initiated by the
local government (urban development department, local economic development
agency, the cabinet of the Mayor), lobby groups, civil society and others. In the
cities of Kragujevac and Kraljevo the initiators of strategies were local public
enterprises for urban development, and in Uzice that was the department for
urban planning.

In addition to the importance of harmonizing sectoral policies, local planners

have recognized the importance of collective effort:
> In development of this strategy the priorities and measures of sectoral
strategies were taken into account, but the problem was only partially
solved. The speed of change in these areas requires more frequent
reassessment of existing solutions in order to respond to the issues
long-term, and thus potentially eliminate negative impacts. Direct
participation of relevant stakeholders in strategy development process
contributes to its clearer profiling, and further promoted its position to
be in the function of all stakeholders.”

The essence in the process of strategy development is to combine efforts.
Regardless of the carriers, the development of a strategy requires awareness
of how collective action contributes dimensions and dynamics of urban
development. This requires an approach that is focused on collective action.

The dynamics of urban development include introduction and development
of various sources of knowledge about space to contribute recognition of the
complexity and diversity of visions of future development. These contribute
cognitive function of planning practice, too. Cognitive field means grouping and
integration of different opinions, changing perceptions of what is the subject of
common interest, agreement on the new issues and outcomes.

On the forum of citizens in UZice in an interview with local media, a local urban
planner recognized the significance of the different views of development:
I was particularly pleased with the fact that the introduction of today’s
gathering was the exhibition of drawings ofthe youngest citizens of Uzice
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who presented their visions, aspirations and completely unencumbered
views how Uzice should look like in the future. Of course, life also
brings the official models and frameworks that are limited by money. [
hope that the young generations will have even more powerful visions
of development of Uzice than we do.””

Local town planner in Kragujevac pointed out at difficulties in the implementation

and the importance of integration of different opinions:
“We learned a great lesson during the development of strategy.
Politicians and experts had to come out of their offices, talk to citizens,
but also to cooperate with other departments and institutions. Citizens
had the opportunity to publicly assess and review the planning solutions.
Strategy development and implementation of proposals were thorough
and precise, and setting priorities was arranged according to the real
needs and potential sources of funding.”

In the case of Kraljevo participants recognized the significance of changes in
perception of what the “’common interest”” can mean. One of the local planners
recognized that “’citizens’ ideas should have crucial impact on the determination
of priority projects”. She explained:
“Most of the priority projects are associated with specific urban matrix
of Kraljevo called “Little Chicago”. We connected this project with
complementary steps such are the development of the other bank of
the Ibar river, reconstruction of bridges, formation of a communication
axis. The aim is to increase the socio-economic integration of the two
unevenly developed urban zones on two river banks. Direct contacts
with the citizens in the form of interviews and subsequent public forum
enabled them to express their ideas, opinions and desires. This includes
improving the connectivity and mobility of the various parts of the city
and renaturalisation of river banks as the lungs of the city.”

Involving stakeholders and encouraging them to express their views publicly,
through discussion and common assessment and selection enhances opening
field of learning. Developing ideas through joint action opens the process
of deliberation, active research, identifying, recognizing, remembering and
learning about the problems and goals of the individual attitudes and on the
occurrence of common attitudes and values.”® The cognitive function of
planning is based on the ability to establish a public arena for discussion and
joint action, which enables communication, interaction and socialization.”’
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Figure 1. The priority areas of intervention in IUDS in Kragujevac, UZice and Kraljevo
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Each strategy involves selective focus. It offers a way to identify topics,
ideas, requests and arguments which are placed within concepts, images,
or principles, As such, these new ideas and topics get meanings and
provide guidance. Strategy provides the possibility for selection and it is
oriented toward issues that really matter.”® The strategy is able to direct
on “’interventions as initiators of action” whereby, as recognized by local
consultants: “the main task is how to sort out priorities because each of the
actors has to be determined towards some of the priorities; and they should
achieve agreement about it, especially from the aspect of funding possibility”.

“’Strategic” implies that some of the decisions and actions are seen as significant
in relation to the others. Here, the planning process is related to decision-making
on priorities, as well as to formulate fair and structural answers to the problems,
challenges, aspirations and diversity. The strategy’s potential is recognized in
possibilities that it creates - to comprehend the problems and under-recognized
potentials, to identify the places of ‘’hidden power”” where new coalitions for
change can be created, to include new knowledge and to articulate strategic
ideas. The very process of creating strategy involves checking the ability to
make a selection and to provide simple solutions.”

(2) The introduction of novelties and institutionalization
of  changes — In the strategy implementation phase, indicators of
institutionalization changes are the capacities of actors to effectively implement
strategies, as well as their interrelations. This requires the existence of mechanisms
for information exchange and dissemination, establishing partnerships,
coordination of activities, coordination between institutions and work on
joint projects.’® As all three strategies are almost adopted, it is not to expect a
detailed field for analysis but perceptions of local partners are of importance,
expressed on the subject of further work on the strategies implementation.
These expressions are focused on provision of institutional support, first steps
towards the implementation, provision of further support to capacity building
and introduction of better communication and establishment of relations.

The provision of institutional supportincludes the formation of professional teams
(representatives of various sectors) and management structure that can monitor
the implementation and communication of the strategy. Different modalities
for establishment of units for implementation were stated in the process of
strategies development. However, none of the three Serbian cities has achieved
the formation of implementation units. Any proposal for the establishment of
new management structures opens a dilemma — should there be a new institution
or should we adapt existing governmental structures? As mentioned by local
planners, “’the formation of the implementation unit is especially important to
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ensure the institutionalization of knowledge and gained experiences. Especially
in the circumstances when the staff is changing after elections.”

Attempts to establish a joint work between the representatives of local
institutions responsible for economic development, investment promotion
and urban development planning are still at the initial stage. In UZice the first
initiative was launched by Regional Development Agency, in Kragujevac by
public company for planning, service for investment and Mayor’s cabinet,
while the cooperation between the Project Center in Kraljevo and public
company for planning has not yet been realized in terms of further support to the
implementation of the strategy. Here, it is evident that the activities on concrete
projects are challenging due to difficulties in maintaining the continuity of
cooperation between representatives of different sectors and institutions. This
issue is reported by local planners: “unfortunately, the communication between
different administrations is limited, everyone is responsible only for their field
of activity, development of plans, economic development, without common

>

platform on which to observe and unite the views.’

It should be mentioned that all three cities faced political change in local
authority after the elections. Therefore, it was to be ensured that there is a
continuity of activities by establishing trust and political support for the process
of strategies implementation. One planning professional explained:
“’Soon after the strategy was made in Uzice, the elections were held
and the whole team that worked on the strategy has been replaced. We
managed to persuade new political leaders to adopt a strategy, but it is
difficult to maintain continuity and advance when you are constantly
faced with political changes.”

The phase of strategy implementation covers issues of implementation
mechanisms, partners, and potential funding sources, work in stages and time
frame, risk, coordination and monitoring.
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Figure 2. Development of browfield locations in Kragujevac and UZice
(Sources: GIZ / AMBERO project and Simeunovi¢, S.student MA U, 2015)
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The first steps towards the implementation of strategies were made in
Kragujevac and Uzice in 2014 and 2015. These were the initiatives related to
the development of brownfield locations. Kragujevac has decided to develop
the site “’Military Technical Institute” (supported by GIZ project). The City
of Uzice shows slightly different strategic priorities. At the initiative of the
Women’s Center “’Uzice” and the Regional Development Agency ‘’Zlatibor”,
Uzice has launched a project of social entrepreneurship within the site of the
factory “’Cveta Dabic”, which is funded by the European Union under the
cross-border cooperation program of Serbia-Montenegro.

Planning, implementation process and urban governance require additional
knowledge and skills, or, capacity development. The process of preparing
strategies in Kragujevac, Uzice and Kraljevo obtained the technical assistance
of German and Serbian experts. Participatory implemented processes of
strategies development represented a testing ground for understanding and
acquiring new knowledge and skills, but also allowed an insight into the lack of
existing capacities.’!

One of the key features of strategy is to link urban development planning
with funding sources, which is a novelty for local planners. One local expert
explained: “’the introduction of funding sources is a language that politicians
understand, and we thus can show the real potential of our proposals.” The
strategy preparation process was contributed by trainings and field-study trips.
Additional capacities were essential in order to enhance local community in
the field of urban governance: ‘’It is necessary to regularly obtain trainings and
learn to think differently. We shouldn’t only focus on the local budget, but also
try to find alternative sources of funding.”

The need for capacity development in the field of cooperation has been
recognized. Local planners pointed out the importance of introducing better
communication and establishing relations: “’a significant innovation is close
cooperation with public institutions and citizens, compared to the traditional
distance between urban planners and other administrations (where urban
planners usually conducted the planning process without the involvement of
others), and where as a result unification of different views’ is perceived.”

The website about the process of strategy preparation in Kraljevo is the one
of first examples of procedural transparency and informing the general public
in Serbia®’. In all three cities the process was followed by local media. The
importance of transparency and strategy communication is recognized by local
planners as well:
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“’what needs to be improved is the dissemination of results; local self-
government is not used to the media promoting plans and strategies
because it did not have to do that for decades... there is a lack of capacity
and public awareness in the field of transparent planning procedures via
digital media.”

The capacity improvements on how to creatively respond and adapt to
changes takes the central role. Capacity development still represents area for
improvement. Therefore, further technical support is essential.

(3) An important issue relates to the implementation of the
integrated urban development strategy in planning
practice in Serbia. This subject should be considered at the different
levels — administrative, professional, research and educational. These levels
also represent a test ground for the applicability and sustainability of integrated
strategic approach to planning and theory of collaborative planning as well.

The existence of European policies and programs that promote integrated urban
development do not guarantee successful application in local practice. It is
important to point out that since 2002 the competences and activities of local
self-governments in Serbia have expanded. Hence, municipalities have legal
ability to independently adopt their own development programs (in addition to
urban plans that have been independently adopted for more than six decades,
and spatial plans of the local government units in the last decade). Initiatives to
supplement legal framework through development policies, under preparation
of the draft law on the planning system in the Republic of Serbia, represent a
part of the recent practice which prescribes the preparation of public policies.*
The integrated urban development strategy is a public policy document. In some
European countries it is a part of the formal planning system (United Kingdom,
Slovenia), and somewhere not (Germany). What is more important is the existence
of a national program which provides a strategic framework and provision of
financial support for implementation. The importance of the national program/
policy on urban renewal / regeneration of cities in Serbia has been recognized
and implemented into the Planning and Construction Law in 2014.

Relevant, different approaches and methodologies for the preparation of local
strategic plans for sustainable development require coordination and adjustment
to the traditional local Serbian planning practice. According to the latest data
mapping of strategic plans in June 2015, 897 planning process were registered at
the local level (in 169 municipalities in Serbia, including urban municipalities)
and 488 adopted strategic plans.3* Most of them are so-called comprehensive
development strategies that include sustainable development strategies as
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well as various sectoral strategies in the fields of social protection, housing,
including social housing, waste management, environmental protection,
energy efficiency, agriculture, tourism, development of small and medium-
sized enterprises and other. Development of these strategies is supported by
international partners through donor development programs, but also through
support of the state administration.® As stated, the strategies were made in
line with methodologies that required participation with relevant ministries.
The integrated urban development strategy has its own specific methodology,
directed by the spatial dimension. The experiences of international practices
show possibility to develop methodological guidelines at national level. These
act as a guide to facilitate implementation in practice, but also to define a
framework and quality of development.

Another important aspect of integrated development strategies is the complexity
of the urban problems. Serbian cities have similarities but also differentiate
to other European cities.>® The differences in the ability to use resources and
available funding are even more significant.’”” However, it is important to point
out the logic behind the integrated strategic planning. This is also addressed
as “’the problem approach” that initiated a dialogue and ultimately led to the
designation of financial support from the EU, but also by the countries, regions
and cities themselves. Originally deprived urban areas and neighborhoods
had problems of socio-economic integration of the population, but, both
geographical scope and subject matter of urban development has changed
over time in accordance with the current problems and potentials of urban
development. These were translated into policies.

The technical support for the development of strategies in Serbia was offered
by German experts. When asked how they see thematic similarities and
differences of ‘”’local” and “German” strategies, German experts pointed
out that there is no major difference except in the field of social and health
care, education, culture and recreation. These are in the Serbian conditions far
better represented, as a consequence of traditional organization of public sector
and intensive participation of representatives of these institutions during the
process of strategy formulation. What makes a crucial difference is the system
of available sources of funding, especially in the implementation phase.

In urban development in Serbia the implementation of integrated approach and
strategicurban developmentplanningisanovelty. The IUDS isanew planning and
governance instrument that integrates various aspects - economic development,
social integration, better quality of life, improvement of environmental quality.
Initiatives in Kragujevac, Uzice and Kraljevo represent the first experiences and
are a test ground for analysis and verification. In addition to traditional spatial
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/ physical planning, socio-economic planning and urban governance, defining
institutional arrangements and establishing procedures for the implementation,
integrated urban development strategies introduce new methods of work, new
procedures, theories developed in a different setting, different practices, but
also the demand for new knowledge.

At the academic level, the integrated urban development strategy of Kragujevac
served as a training ground for work of students of master program Integrated
Urbanism at the Faculty of Architecture 2014.> From 2015 an elective course
on this topic has been organized. It included problem-oriented approach and
practice-oriented teaching.

CONCLUSION

It is evident that new challenges affect local communities. In these
circumstances, local governments do not have functional instruments to direct
the sustainable urban development. At the same time, new social actors are
being created (local and those outside the municipality, even the state) and are
having a growing impact. Cities and municipalities have to prepare for the new
circumstances in which they have to cooperate with the commercial sector and
civil society as partners. Contemporary conditions bring forward pressure to
introduce alternative planning and governance models with a focus on issues
of strategic development of cities. These efforts and activities are followed by
the introduction of various planning / governance instruments including the
integrated urban development strategies.

The introduction of innovations in the planning of urban development is
achievable but it is important to understand and perceive some of the expected
outcomes of such practice. In this paper we have focused on the enhancement
of the application of the [UDS as a new planning instrument in accordance
with EU urban policies. The preparation of integrated urban development
strategy implies a participatory process that aims to define and implement urban
development. It adapts to modern conditions, seeking planning approach that
aims for direct, coherent, selective, and very important legitimate, intervention,
reached through collaboration of different actors. The strategy is an instrument
that connects planning and urban governance, ensures overcoming sectoral
policies, locates priority spatial areas of intervention intended to improve
the urban environment. Its potential for transformation effects the change.
Transformative potentials are reflected in dimensions of the strategy initiation,
interests positioning, opportunities for increasing knowledge and prioritization
as setting selective ideas in common, as well as strategic framework. With
regards to indicators of institutionalization of a new instrument, local planners
have pointed out the importance of providing further technical support. Here,
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the first step towards the implementation of strategies required additional
knowledge and skills as well as further capacity development, introduction
of better communication and establishment of relations. The strategy, as new
governance and planning instrument, has become a subject of analysis in the
field of administration within professional and academic community.

The aim of capacity developing is to transfer the gained knowledge and skills
from the alternative field of invention into the daily practice of a broader
planning and urban governance environment. It is necessary to mobilize and
create new ways of action and accept new knowledge. Institutionalization of
changes means improvement of capacities and possibilities to create networks
for collaboration between the actors, but it also relates to the introduction of
new standards. Human resources and new knowledge are necessary in order to
institutionalize changes.

Three pilot projects served as a testing field for implementation of the
collaborative approach to planning. The importance of a collaborative approach
has been recognized in the urban planning practice which is no more limited to
directing and controlling of construction, but broadens range of influences on
the development of capacities in a way that promotes long-term and sustainable
improvement of quality of life.

One of the reasons for the implementation of collaborative approach is to
distinguish new ways of decision making in public policies domain in order
to establish an alternative to the traditionally imposed ‘’top-down” solutions.
Moreover, the procedures are more open and discursive to meet the requirements
of'individuals and general public. Tested cases have shown that the collaborative
approach to planning in Serbian context contributed: better identification of
problems, generating ideas and evaluation of the proposals, improvement in
work with citizens, increase of legitimacy, establishing cooperation between
organizations, activating commercial and non-profit sector, and a new perception
of “alternative” way of planning.

Presented case studies are the first examples of operationalization of the
collaborative approach and IUDS in Serbia as the post socialist context which is
adapting and adjusting to market oriented model. As such it holds endogenous
character and meaning within the local planning practice in applying the
integrated strategic approach to planning. The introduction of innovation and
institutionalization of changes takes time to understand and reflect on. The
introduction of novelties also requires patience due to the time that is required
for qualitative transformative changes. These are created through small steps and
in various forms that eventually build a base for understanding and experience
that are possible to unite through a transformative context.
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NOTES

Svetlana Jevdovi¢ Mati¢ (Assistant Mayor, Uzice), Dragan Jevtovi¢ (Urban Planning Directorate
Kragujevac), Marica Mijailovi¢ (Planning and Construction Directorate, Kraljevo), Ruza Penezi¢
(Construction Directorate Uzice), and Viktor Veljovi¢ (national consultant, Kraljevo) took part in
interviews prepared, and participated in testing the integrated urban development strategies.

Author of the paper was engaged as a project manager for development of the Integrated
Urban Development Strategies in Kragujevac, Uzice and Kraljevo, within engagement in GIZ/
AMBERO-ICON Project *’Strengthening of Local land Management in Serbia’ as national senior
expert for urban planning.

The new public management was used as a theoretical inspiration of governance. It introduced new
control instruments — strategic planning, performance indicators, monitoring, and involvement of
the commercial sector and delegation of authority. Although criticized for technocratic approach
and belief that the market mechanisms solve social problems as well, the new management
approach is still popular. Some of the aspects of this approach are incorporated into the main
directions of developing European policies, although there are also elements that are disabled.
H., Wollmann and G. Marcou, “From public sector-based to privatized service provision. Is the
pendulum swinging back again? Comparative summary,” Edited by H. Wollmann/ G. Marcou
(Elgar: Cheltenham, 2010), 240-260.
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