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A B S T R A C T

A large number of different strategies at the central, regional 
and local level have been done in the last decade in Serbia.  
Studies on their quality show that quite a number of strategic 
documents meet the standards in their form, but in terms of the 
content, they do not have a clear strategy and strategic projects, 
they overlap and are poorly intercoordinated. The paper 
indentifies and discusses the stages and steps in the strategic 
planning process, that are crucial for formulating long-term 
sustainable development solutions for a specific territory and 
the improvement of its citizens’ lives. Its main thesis is that the 
local strategies lack the strategic thinking, i. e. that the solutions 
are not based on its products. Attitudes about the causes of 
the lack of the strategic in the strategies are illustrated with a 
specific example: the planning process and the content of the 
Development strategy of the City of Pančevo.
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LOCAL DEVELOPMENT STRATEGIES WITHOUT 
STRATEGIC THINKING: LOST IN BETWEEN 
POLITICIANS’ GAMES, ADMINISTRATIONS’ 
RIGIDITY AND PLANNER’S DEPRESSION 

D
an

ije
la

 M
ilo

va
no

vi
ć 

R
od

ić
 _

 L
oc

al
 D

ev
el

op
me

nt
 S

tr
at

eg
ie

s 
Wi

th
ou

t 
St

ra
te

gi
c 

Th
in

ki
ng

INTRODUCTION

A large number of different development strategies at the central, regional and 
local level have been done in the last decade in Serbia.  The motives that underlie 
their preparation are twofold. On the one hand, they are the consequence 
of striving for harmonization with the legislation and the European Union 
practice in the public policy area. On the other hand, they are the means to 
overcome weakness of formal planning system to provide answers to complex 
developmental problems in a dynamic environment.

About 91 sectoral and 14 intersectoral strategies on the national level were 
produced and were active according to data from 20141. Analysis carried out 
in 2010 within the project “Support to strengthening the coordination of active 
policitics in the Serbian Government”2, was concluded with the finding that 
only 50% of the reviewed strategies should be kept and updated, i. e. that there 
are big overlaps among them and that a large number of them is obsolete. 

Today there is almost no municipality or city in Serbia which has not at least one 
strategic document, whether it is a comprehensive or a sectoral strategy. At the 
local level, according to the Standing Conference of Towns and Municipalities’ 
(SCTM)3 database of the local strategic documents, there are 867 registered 
planning processes4 in municipalities and cities in Serbia. This means that 
cities and municipalities in Serbia, on average, have adopted 5.2 strategic/
action plans. Twenty-seven percent of the total number of strategies and action 
plans are the comprehensive local strategies, 20% are the strategies in the field 
of the social protection, and then the strategies of economic development, 
local environmental action plans, action plans for improving the status of 
refugees and displaced persons, local action plans for children and local plans 
for young people follow5. The local strategic documents mass development 
was started after extention of local self-governments’ original jurisdiction in 
20026. Special encouraging factors have been and still are the EU Instruments 
for Pre-Accession Assistance (IPA) to the candidate countries. The access to 
these funds is conditioned by the existence of: (1) the strategic document, (2) 
the mechanisms for the establishment of the cooperation between national 
institutions and donors, (3) the mechanisms for establishing connections between 
priorities and funding, and (4) the existence of mechanisms for monitoring 
the implementation of strategies and projects, as well as evaluating of their 
performance. This conditioned access has launched an avalanche of making 
development strategies at different levels and characters. Thus, for example, in 
order to align with the 2014-2020 financial framework of the European Union, 
the Provincial Secretariat for Local Self-Government of AP Vojvodina financed 
comprehensive strategies development in 15 towns in Vojvodina within this 
time range. 
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According to the research on strategic planning in Serbia, despite the large 
number of strategic documents, the system of planning and public policies 
coordination in Serbia is not sufficiently developed. At the conference “Do We 
Plan the Future of Serbia”7 held in 2014,  it was concluded that “the majority of 
strategic documents do not have clear strategy, that they significantly overlap, 
that no attention is paid to the strategic importance of the projects, that they do 
not include action plans nor have a clear link with the budget planning, as well 
as a clear monitoring system of their implementation and evaluation”.

Thus, despite the practice and experience of nearly two decades, the support of 
numerous international expert teams, published manuals and guides, as well as 
a growing number of people (in all of the three sectors) who had the opportunity 
to participate in the process of making a strategic document, our development 
strategies generally represent “the dead letters”. 

The main objective of this paper is the identification and discussion of the 
issues and stages in the planning process, which can be crucial for formulating 
strategic and long-term sustainable development solutions for specific territories 
and improvement of the lives of its citizens. The main stance is that the local 
development strategies lack strategic thinking, i. e. that the solutions are not based 
on its findings. Attitudes about the possible causes of the lack of the strategic in 
the strategic documents are illustrated with the planning process and the content 
of the Development Strategy of the City of Pančevo. Findings are generated 
from a dual perspective: the “internal” - from the position of the consultant 
for strategic planning methodology who had the opportunity to influence the 
process and the content of the strategy, and “external” - from the position of 
a researcher who could monitor and analyze the possibilities of application of 
collaborative planning model developed for the previous theoretical research8. 

Figure 1. Strategic thinking and planning. Adapted scheeme from Graetz, F. 2002:457
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(COLLABORATIVE) STRATEGIC PLANNING AND 
STRATEGIC THINKING

Planning is a complex process of preparation, formulation and implementation 
of the decisions regarding the future. Decisions are the response to the existing 
problems and opportunities on the one hand, and the idea of ​​a desired future on 
the other. Strategic planning is the public authorities` activity that coordinates 
the development of the territory at various levels, regulates and controls 
different processes within the same. Products of the strategic planning are the 
strategies and their action plans which define in detail the activities, timelines, 
indicators, required resources, legislative and institutional framework for their 
implementation in order to achieve defined objectives. The role of strategic 
planning is to ”formulate and realize the strategies based on a process of 
strategic thinking”9 (Figure 1). 

The design of the planning process should enable strategic thinking, and the 
products of strategic planning should be based on it. Strategic thinking and 
planning are “different, but interrelated and complementary processes” which 
are essential for effective strategic management, i. e. the formulation and 
realization of sustainable strategies10. Strategic thinking aims to provide 
meaningful information, creation of the ideas, the search for innovation and 
different futures that could lead to redefining of perception and the way we 
think about things or the way we perform some tasks.

Strategic thinking  has five main characteristics: it has a systemic perspectives, 
it is intent-focused, involves thinking in time, it is hypothesis-driven and it is 
intelligently opportunistic”11. According to Liedktka12, a strategic thinker “could 
be regarded as the one who learns, rather than the one who knows”. Strategic 
thinking process cannot be easily described, systematized and rationalized, 
and thus made easier for learning and aquiring. That makes it a critical part of 
the planning process. Possible implications of the characteristics of strategic 
thinking to the design of the strategic planning process concern primarily 
methods and techniques (Figure 2), as well as their positions and the method of 
their implementation in the planning process. 

Elements of Strategic Thinking Relevant Strategy Concepts & Techniques

Systems Perspective
Stakeholder mapping
Value System analysis
Future Search Conference

Intent Focused Story writing

Thinking in Time
Scenario Building
Gap analysis
Use of analogies

Hypothesis Driven
What if .. if then
Knows, Unknows, Presumed
Aleksander’s Question

Intelligent Opportunism Share and Compare
Simulation Techniques

Figure 2. The implications of the characteristics of strategic thinking on the choice of methods and 
techniques of strategic planning. Source: Liedtka, J. (1998). Strategyc Thinking: Can it be Taught?. Long Range 

Planning, vol 31, no 1, pp. 126
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So, the planning of the strategic actions should be preceded by creative thinking 
of possible actions that could be taken.  Imagination of different futures should 
be followed by formulation of the desirable options which have to be rationally 
evaluated and compared. The one that is in accordance with the assessment 
of the available resources should be chosen.  However, in the context of 
complex developmental problems that cities face today, planning rationality 
is not enough. The process of searching for solutions and their realization are 
becoming more complex because different stakeholders have to be involved. 

Thus, when it comes to the strategic planning of community development, 
the ability of the individuals (political leaders or experts) to generate different 
ideas is not enough. This means that it is necessary to develop a collaborative 
planning models and methods that enable the integration of technical, social and 
natural sciences on the one hand, and on the other hand, intensive and active 
participation and cooperation of a wide range of actors, which often involve 
conflicting perspectives13. Strategic thinking skills require a combination with 
the skills of improved communication and cooperation while providing the 
conditions for the realization of collaborative rationality of the all involved in 
the planning process14. For successful collaborative process, it is not enough 
to collect the people and tell them to cooperate, but it is necessary to fulfill 
the conditions for reaching the collaborative rationality15.  According to the 
Innes&Booher’s theory of collaborative rationality (DIAD), key requirements 
are that the participants: (1) Represent the full diversity of interests, (2) Have 
interrelated dependence, that is that they cannot achieve their own interests 
independently.  In such situations, everyone has something that someone 
else needs. (3) Are engaged in face-to-face dialogue that respects Habermas 
conversational conditions: (a) The process of deliberation is provided, (b) All 
the participants are fully informed, (c) All the participants are able to present 
their own views, (d) All the participants are listened to, (e) There is support 
in order to establish the legitimacy and reliability of the spoken, and (f) it is 
necessary to strive for a consensus.

Innes&Booher16 consider that it is very important to stress that collaborative 
processes are not always collaboratively rational.  According to them, 
collaborative rationality represents a new form of planning and management 
and is an essential alternative to the traditional linear model that primarily 
relies on expert knowledge. Collaborative processes which are collaboratively 
rational result in specific socially valuable/useful results.  Products of such 
processes can be very diverse in form.  Collaborative processes are adaptive 
and they constantly evolve: they adapt to the opportunities and challenges of 
shifting context that is specific and unique. The key argument is that it provides 
the change of the system due to the changing of attitudes, relationships, and 
capabilities of the participants.
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The collaborative planning model is not derived from theoretical findings on the 
characteristics of the desired planning model and development management. It 
is the consequence of the failure of the rational model to cope with the 
increasingly complex problems in more dynamic, more unstable and more 
unpredictable environment/context.  The theorists, the practitioners and the 
authorities embraced the collaborative planning, each in their own way. Their 
arguments and motives are of philosophical, practical or political-ideological 
origin. They all agree that it is more democratic way of decision-making which 
in a better way reflects the everyday reality of modern life. On the other hand, 
it proved to be a more effective form of governance. The Authorities act in 
a complex context, in which the power to implement and take action and 
responsibility for them are divided between several different types of actors.

The implications of understanding that the strategic thinking and collaborative 
approach are prerequisites of successful strategic planning are: 

–– The focus is on the ability for strategic thinking of those who are 
responsible for strategy development (especially leaders), and the 
involvment of all those (in the community) who have them also,

–– The role of the planner, in addition to the expert one, is to be the catalyst 
that encourages the strategic thinking of others involved in the process,

–– The design of the planning process is that the skills of strategic thinking 
can be encouraged, practiced, realized and developed within many 
people. 

STRATEGIC PLANNING IN SERBIA

There are several researches on strategic planning in Serbia17 and their findings 
have similar conclusions: the strategies in Serbia are often mutually conflicted, 
their goals are unrealistically set, the way in which the priorities are set out 
is vague.  According to analysis conducted within the project “Support to 
strengthening coordination of active policies in the Government of Serbia”, 
less than 30% of documents had clearly stated strategy, over 25% significantly 
overlapped, about 25% had clear plans of action, while less than 10% contained 
any kind of performance assessment.  Similarly, it is proposed that less than 
50% of the examined strategies should be retained and updated. In the Report 
of the European Commission on Serbia’s progress for 201318, it is stated that 
“the lack of coherent sectoral strategies and strategic investment plans leads 
to a poor preparation of projects”19. The SCTM20 study analyzed 40 SCTM 
strategic documents of various kinds from 20 municipalities and concluded that 
“the insufficiently clear and workable national strategies are major challenge 
in defining local strategies”21,  that most of the strategies and projects are not 
aligned with the real size of the budget of the municipalities”22, as well as the 
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budget is prepared without relying on a planning document, that municipalities 
often do not act following the plans and deadlines for the execution of the 
strategic documents, and that the priorities are changed by the individuals’ will.

The greatest number of strategic documents were supported (initiated) by 
the international partners. This assistance, in almost all cases, concerned the 
financial aid package, conditioned by planning methodology and measures 
for raising the capacities of local administration employees.  Comprehensive 
strategies, including the strategies for local sustainable development are mainly 
financed from EU development programs, such as MIR 2, PRO, SMEs and NO 
EXCHANGE 2. Development strategies of social welfare services are mainly 
supported by the EU through the Social Innovation Fund and DFID and the 
Government of Norway, with the support and participation of the Ministry of 
Labour and Social Policy. Most of the local environmental action plans were 
supported by the Regional Centre for Environmental Protection from Budapest, 
and plans for management of municipal waste by GTZ.  Local action plans 
for children were supported by UNICEF, local plans for youth by Ministry of 
Youth and Sports, and action plans dealing with the problems of refugees and 
displaced persons with the help of international donors were supported by the 
Commissariat for Refugees of the Republic of Serbia. 

As a part of the package for capacity building of local administration employees, 
in Serbia were published several manuals and guidelines for the strategic 
planning of different quality. Only a few high-quality manuals do not represent 
a schematic set of practical guidelines, but also explain the reasons because of 
which an integrated approach, a methodological process and the importance 
of compliance with local resources are recommended. It very often resulted in 
literal downloading of the recommended methodological procedures which is 
not adapted to the local development context and the specifics of the conditions 
in which the planning process took place.  It is one of the disputable themes 
when talking about collaborative processes, and Guijt and Shah23 call that the 
paradox of participation.  Standardization can be considered the opposite of 
what is the essence of collaborative processes - a departure from the “schematic 
planning to find more flexible methodologies and those more oriented to the 
very content”. Collaborative processes should have a high level of adaptability, 
that is the possibility of various planning processes. According to the traditional 
understanding, the planning process and its products schould be placed in the 
“formal arenas”, in which the behavior and actions of people are defined by 
procedures and positions24.  Unlike traditional forms, collaborative processes 
are highly effective only if they have a high level of voluntary contribution, 
informality and flexibility. In recent years, the prevailing understanding is that 
the capacities of agencies and agents are much higher than those defined by 
formally procedures25, i. e. that only informal relationships and networks play 
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Š

significant roles in the creation and adoption of such procedures. The importance 
of understanding “uniqueness of each individual practice” is highlighted, 
compared to the “the reading of individual cases through the generalized lens of 
procedural rules or manuals of best practices”26.

DEVOLPEMENT STRATEGY OF THE CITY OF PANCEVO 2014-2020
City of Pančevo Development Strategy 2014-202027 resulted from the revision 
of the previous Development Strategy of Pančevo Municipality 2007-2025 
produced during the period 2004 to 2007.  The audit was launched for two 
reasons: the local government considered that solutions offered by the existing 
strategy were not in line with the changes in the global and local economic 
context. The second reason was an initiative of the Provincial Secretariat for 
Interregional Cooperation and Local Self-Government (which funded the 
revision of the existing Strategy) to prepare the strategic documents in all the 
municipalities in AP Vojvodina in order to make them compatible with a new 
EU financial framework.  Pančevo’s government estimated that due to “good 
practices in implementing local sectoral strategies and greater number of action 
plans”, the job of creating strategy can be done relying on their own human 
resources. Therefore, they made a decision in October 2013 to establish the 
Review Team responsible for Strategy development (hereinafter referred to 
as “Team”). The team had 19 members and consisted from the mayor, deputy 
mayor, 4 members of the City Council, 9 employees in the City Administration, 
1 representative of the public sector of Construction Direction of Pančevo, a 
representative of the Regional Development Agency RDA Banat Zrenjanin and 
1 hired consultant for strategic planning methodology28. None member of the 
Team was released from his usual tasks (even Team Coordinator), and all of 
them, for their efforts, were further, but very modestly paid. All members of the 
Team are locals.

The Team was interested in facilitating citizens’ participation in the planning 
process as follows: 

–– By informing about the process and achieved results through local media 
and social networks, 

–– By creating the focus groups for key development topics, and 
–– By formulating various questionnaires at different stages of the process 

that people were able to complete on-line or in a “traditional” way in key 
locations in the City.

The Team singled out five key issues (economy, agriculture, environmental 
protection, spatial and urban planning and social development) of importance 
for the development of the Strategy, and for each of them a focus group was 
formed, composed of actors that are assumed (by the Team members) to be able 
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to contribute to the success of the Strategy (for any reason). Each group had its 
own coordinator, who was also a member of the Team.

During the phase of the analysis of the territory, in addition to the collecting 
and processing of standard sectoral data, 13 meetings with focus groups 
were held. The focus group meetings involved a total of 279 experts, private 
entrepreneurs, public figures, representatives of NGOs. In the above mentioned 
areas key problems, causes of the problems and ideas about possible solutions 
were identified.

Additionally, three surveys were formulated and made available to on the website 
of the City of Pančevo for two months. Those surveys were also available in 
hard copy in the local communities’ offices, the City Service Center, City Hall 
and the Cultural Centre:

–– General survey in which citizens declared the kind of a city they want 
to live in, vision of the City of Pančevo in 2020, the most significant 
development potentials / the biggest weaknesses of the City of Pančevo, 
and they also gave suggestions regarding the development of the City. 
748 citizens responded ti the survey. 

–– Survey on environmental protection which covered the most important 
issues on the environmental situation in the City and suggestions for 
improving the situation, about which 223 citizens declared.

–– Survey for businesses that is delivered to the addresses of 130 commercial 
organizations and included questions about their business, difficulties, 
development plans and proposals for the improvement of the business 
environment in the city of Pančevo. Through this survey, the data from 
30 industrial organizations were collected. 

Besides that, the Team placed a call to the citizens to send the project ideas for 
the development of the City via the website and social networks. The data and 
ideas from all surveys were taken into consideration in the Strategy formulation 
process.

After the City analyses were done, the Team prepared the strategic objectives 
and the methodology for establishment of priorities, and based on that, the 
City Council defined the 11 strategic priorities.  The Team prepared a first 
Draft of the Strategy in april 2014 and made it available to all interested in on 
the website of the City of Pančevo. The Team organized 11 public meetings 
which were attended by 183 interested experts, representatives of institutions, 
business organizations of CSOs and citizens.  During the public hearing, 50 
suggestions and comments on the preliminary draft arrived in writing through 
specially prepared form that was available both on the City website and in 
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Figure 3. Comparison of the proposed planning process and the implemented one. The arrows and 
numbers mark the phases of special importance for developing or eliminating of the strategic thinking.
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the municipality service center. Remarks, comments and suggestions were 
processed and partly included in the text, on what basis was prepared the final 
Draft of the Strategy for the Development of the City of Pančevo 2014-2020. 
It was submitted to the City Council for consideration and determination of the 
proposal to the Assembly of the City of Pančevo. The Strategy was adopted on 
24 October 2014.

At the outset of the process, the consultant proposed to the Team members that 
the planning process schould be designed in accordance with the principles of 
collaborative-communicative planning, as well as that the citizens schould be 
informed and consulted about the entire process and its results. According to that, 
the design and the methodology of the planning process were proposed. Figure 
3 shows the comparison of the proposed process and the one carried out in 
the Strategy development process, indicating the key areas for strategic 
thinking. Those positions will be especially discussed further in the paper.

The Strategy development process is 
an opportunity for the community

The strategy development process can be understood as the opportunity to 
review and rethink of the working “as usual” patterns, generate innovative 
solutions, establish new partnerships and identify new resources for their 
implementation.  The Administration of the City of Pančevo, unfortunately, 
despite the secured financial and institutional support, has not used this 
opportunity adequately. The time span of seven years (2014-2007) had to be 
interpreted only as the first of several in a series of documents that would support 
the development of the City in accordance with a long-term vision. However, 
the Team believed that the basic purpose of the Strategy was to be an instrument 
for resolving the current problems, but not an instrument of searching for and 
tracing to the desired future.

The Team is the key to the successful process and 
the City Forum is the key to the dialogue about the 
City

The ability of members of the Strategy Team to collaborate and question the 
existing and create new answers to distinct development issues and challenges 
are prerequisites for strategic thinking in the planning process. It is therefore 
proposed that, in addition to the opening of the process for active, continuous 
and constructive participation of the citizens, the Tim itself shoul be opened for 
continuous collaboration and to joined work with the representatives of major 
institutions, groups of citizens and businesses and to form the City Forum 
(Figure 4).
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Figure 4. The proposed model of the formation of the City Forum: After initial stakeholder analysis, the 
Team should be joined with another 10 members (two from each focus group). When selecting new Team 
members, the representation of diverse interests, worthiness to work in groupe and interest in working on a 

project like this should be taken into account

Therefore, special attention must be given to the foundation of the initial Team 
and the recommendation is that the City leaders, such as the mayor, do that in 
cooperation with the facilitator with whom the understanding of the purpose 
of planning was achieved before. The initial Team agrees the mode of work, 
provides the resources (people, space, equipment, finance, media, etc.), and also 
elects new members of the City Forum, who should represent the interested/
cultural diversity of the City. The proposed organization of work, responsibilities 
and the relationship between the City Forum, the Team, focus groups and the 
general public are shown in Figure 5.

Focus Group 1 CITY FORUM

Focus Group 2 Where are we?

Strategy 
development 

team
Focus Group 3 Where do we go?

Focus Group 4 How do we get there?

Focus Group 5 Are we on the right track?

preparations and process 
organization

collect data, formulate 
problems and opportunities, 
generate sectoral solutions 

and proposals

formulate answers

public release of the 
reportfinal formulation

Figure 5. The proposed organization of work: duties and the relationship between the City Forum, the 
Team, focus groups and the general public. The proposal was not explicitly denied, but was not implemented by 

the Team either
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The formation of the City Forum as a multisectoral and multidisciplinary 
team could contribute to establishing a dialogue on strategic and long-term 
development of the City. The idea of ​​forming the City Forum was never openly 
rejected, it was not materialized until the end of the process.  The greatest 
resistence of the Team members to the idea was a consequence of understanding 
that opening and cooperation with those outside the public sector would be 
a confession of impotence and incompetence of the administration to realize 
the process to an end. Moreover, rivalry and struggle for positions, scores, and 
political points were very much present, not only between the different parties, 
but also within them as well.

The planning of the process and providing the resources

Key factors for the success of collaborative strategic planning process are 
careful planning and designing of the process itself. According to Forester29, 
the communication in planning is of political nature and it is determined by the 
structure of the planning process: “When a local organization or entrepreneur 
gets the information may be just as important as the information obtained. What 
planners do not say can be just as important as what they say. Planners shape not 
only a document or an information, but also citizens’ access to the information, 
their understanding and interpretation of such information, as well as their 
ability to participate effectively in the political processes that affect their 
lives. The structure of the planning process reflects the form of communication, 
which affects the organization of the community, citizen participation, and 
autonomous action of a responsible citizen”.

Collaborative planning requires an appropriate environment in institutional 
and organizational terms.  In this sense, Innes & Booher30 believe that for its 
realization is very important the existence of a leader and dedicated staff. The 
reallization of an authentic dialogue requires good preparation, education and 
training of the participants and managers of the process. There are principles 
and good practices examples that the realization of an authentic dialogue can be 
relied upon, but it is crucial that every situation is different and that it requires 
different modalities, i. e. that every dialogue is authentic!! The quality of the 
outcome depends very much on the ability of the participants to communicate 
productively. An authentic dialogue is not just verbal communication and it is 
not expected to be spontaneous in occurrence within large groups. It is necessary 
to provide adequate conditions in which the interview takes place, as well as to 
train people to accept new ways of thinking and speech. Without these conditions, 
it is very difficult to ensure retention in the process, i. e. meet a key condition for 
achieving collaborative rationality – diversity of interests represented.
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The process of developing the Strategy of Pančevo can be considered the planning 
process, which was open for public participation, but was not collaborative, even 
within the Team. The Team did not have a facilitator, but that role was occasionally 
assumed by the coordinator of the strategy, who, at the same time, was in a very 
unenviable position given that it was on a lower position in the hierarchy in 
relation to a large number of Team members. The authority of the facilitator 
could be provided by political leaders, but, in this case, it did not happen. The 
document was created in a standard procedure which involves the synthesis of 
partial/sectoral contributions, with only the Team coordinator and a couple of his 
associates familiar with the whole proposal. In addition, no other basic working 
conditions were provided, such as separate premises and equipment, access to 
finance and adequate working time. Great quality of the document in the sense 
of the word tidiness and literacy is therefore a consequence of the enthusiasm, 
dedication and knowledge of the coordinator of the Strategy.

The vision makes sense only if it is created in a 
collaborative process

One of the key opportunities for the promotion and realization of strategic 
thinking is a collaborative visioning – formulating of shared/integral vision 
of community development/respective territories.  Visioning process usually 
represents an important, often turning stage in the process, in which, due to 
the generation of common ideas on the future development, forms a stronger 
sense of belonging to the Team and the responsibility for the development of 
local community. After visioning, the perceptions of the participants about the 
relationship between individual and collective/public interest often changes, 
that has then been perceived as a basis/condition for the better of individuals/
vested interests/groups. Therefore, the key value of collaborative visioning is 
not in the product as it is in the process in which it occurs. Without a chance to 
settle in a face-to-face dialogue, it is only more or less pretty optimistic sentence 
that does not have a deeper meaning and has no foundation in reality because 
it did not create additional value – realization of understanding and mutual 
inspiration of the Team members.

In the process of formulating the Strategy of Pančevo, the vision was formulated 
by several Team members on the basis of the findings in the phase of analysis 
of the situation and initiatives with so-called “patchwork technique” and not in 
the joined visioning process, which is considered a necessary prerequisite for a 
change of sectoral and individual in an integral and joined understanding of the 
development of the City. The vision was then presented and adopted without 
discussion at a meeting of the Team (the Team meetings were never attended by 
all members, and the mayor and some members of the City Council were only 
at the first meeting).
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Development options are a prerequisite of different 
way of working and thinking

Additionaly, the formulation of the vision in a collaborative process is the 
recommendation that in the collaborative process should be formulated various 
development options, which can be based on different value orientations 
and priorities. The reason for that is that, due to the multiplicity of interests 
represented, it is very difficult to formulate an optimal development solution at 
the very beginning of the planning process. Formulation of a variant is used to 
enable access to a wider offer for the purpose of choosing the best course of the 
development in certain areas. This procedure involves identifying a group of 
actors with different interests, but also with different roles, positions and power 
in the society. The function of the said variant approach to planning, in recent 
years, particularly promotes the use of the scenario method. Different scenarios 
review different development options which can often be opposed to the views 
currently applicable not only in the region but also in the framework of the 
planning Team. Besides they can contribute to the reduction of manipulation in 
the use of knowledge and better understanding of the preferences of actors, they 
can make a significant contribution to achieving compromise and consensus to 
conflict resolution. Overall, the scenario analysis provides a broader and more 
creative thinking about the future, i. e. strategic thinking. Planning options must 
be evaluated from different viewpoints, to demonstrate both the good and bad 
sides of proposals, that is to keep in mind all the benefits and costs. With this, 
managing (only) by intuition or the interests of some powerful interest groups 
can be avoided. The options must “pass” the assessment and verification on 
various aspects of evaluation by the members of the City of Forum and working 
groups, and the general public to the public.

In the process of drafting the Strategy of Pančevo, the development options are 
not formulated. Methodology consultant proposed organization of a two-day 
workshop at which the extended Tim would generate the options, evaluate and 
implement the choice. The proposal was not explicitly denied, nor the reasons 
were disclosed, but the development of the Strategy took place in a standard 
way via translating sectoral goals into the sets of the activities.

Development projects in the form of narratives

In the continuation of the process, after the formulation of the strategic 
objectives, the Team started their operationalization by defining a set of activities 
and their attributes in a standard format: time of realization, responsible and 
accountable for the implementation, budget, etc. Activities largely represented 
the current maintenance and standard set of investments that are purported in a 
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city even without the existence of the Strategy. This is proof that the Strategy 
was created as the need to “solve the problem” rather than as a desire to “use the 
opportunities and new ideas.”

To the Team was proposed to organize an extensive list of aforementioned 
activities and thus reconsider the formulation of strategic projects that could 
be discussed and that could be the presented in the form of a narrative. Such an 
approach would allow better understanding and integration and rationalization 
of the activities that would be undertaken.  Without such groupings into 
development projects, it is impossible to achieve the integral development 
of a territory, but the activities remain sectoral activities whose meaning and 
position in the system are difficult to understand and monitor outside the narrow 
circle of people in whose jurisdiction it is located. 

CONCLUSION

Although in Serbia there is no institutionalized system of quality assessment, 
monitoring and evaluation of the effects of the implementation of strategies, 
programs and projects, on the basis of a few sporadic researches, as well as on 
the basis of the low level of their implementation, it can be concluded that a 
large number of strategic documents complies with standards in their form, but 
that, in terms of content, those are without a clear strategy and strategic projects, 
that they overlap and are poorly intercoordinated.

We believe that the problem is primarily caused by a lack of leadership of 
local governments which understand the benefit of and is able to build an 
effective partnership between all “stakeholders” (private sector, civil society, 
local government officials and politicians). Strategies that should change the 
reality, not only in respect to the present problems, but in line with a strong 
common vision, presuppose the existence of administration/politicians capable 
of strategic thinking, and the affirmation of the same with the other whose 
activities are relevant to the development of the community.  In contrast, our 
public policy and public services have become arenas and products that capture 
short-term political points, and in which political parties fight for the rating and 
not only with each other, but also their management staff within them.

On the other hand, there are professional services and professional planners 
who, pressed by numerous regulations and procedures, pressures, and concerns 
regarding the retention of the workplace, left the “reins” of the planning process 
to the political and financial interests and gave up on the idea that reality 
can be interpreted, and also changed in a creative way. Thus the strategical 
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planning takes place within the standardized template for programs produced 
by the schemes of the planning process, according to the toolkits and manuals 
developed by the various international and domestic organizations and experts. 
Although in this way the practice of discipline is facilitated, it also “represents 
a potential danger for each the same, because in such proceedings inevitably 
happens the removal of practical methods from the starting point on which they 
should be based.” In this way, the possible is “reckless application of the same 
without a deeper understanding of their meaning and the philosophy on which 
they are based”, i. e. the routine and template approach.  It is therefore very 
important to understand that the strategic planning process must be distinguished 
on the basis of the development of the context in which they formed, and 
not on the basis of methodological procedures, methods and techniques that 
dominate in professional practice. It is important not to ask in relation to these 
recommended procedures “with the same awe, ignorance and fear as poor rural 
priest toward the mighty Latin cadences of Thomistic theology”31. We believe 
that the methodological procedures must be continuously critically examine in 
order to avoid “following a methodology as rituals that become purpose for 
themselves”32, and contributes to the transformation of the same in accordance 
with your values ​​and commitments.

Although in the local development planning in recent years there is an 
increasing trend of involving the public, this practice is not uniform and is 
mostly predominantly formal, because it is more about fulfilling the form, 
and less a result of understanding the utility. Politicians and professionals of 
public services are generally uninterested in cooperation with civil and business 
sector and include them “out of inertia, as this is done in other municipalities/
cities, and because it is perceived as a kind of obligation, and not because they 
believe that they can, with their competencies, information from the field and 
expertise, contribute to the better results of that process”. The study on civil 
sector participation in the development of local strategies examined33 CSOs 
statements that “where there is a sincere desire to cooperate, it primarily comes 
from the educated and sensible local officials, who in the process recognize 
the interest of the local community through the involvement of civil society 
organizations, while political structures generally have not developed sufficient 
awareness about the importance of the civil sector can play in the process of 
strategic planning, i. e. that the “rigidity of the municipal/city administration 
and inadequate human resources” the ones who contribute to “activities 
related to the development of strategic documents are carried out with very 
little enthusiasm and without sufficient knowledge”.  From the questionnaires 
intended for businesses in Pančevo, we state the paragraphs which are 
confirmed by the views of NGOs: “The work of these institutions is directed 
“inwards”,  not “outwards”. Overall, institutions behave as if they were an aim 
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for themselves, not as they are made in order to solve problems in their field of 
work”. It also states that the obstacles to generating new and innovative solutions 
in the cooperation process are“sluggishness, incompetent administration and 
lack of understanding of the functioning of the economy”.   An interesting 
feature is their perception of the reasons to refuse the cooperation: “I’m trying 
to figure out why this is so, and I find no other response but the fact that we 
are dealing with vain, immature and very terrestrial world.  If only there is a 
little understanding of what could one of us get, I think that they would’n let 
us home until they get everything we can give them. However, those of their 
ignorance, hotshots and paranoia, see us as a potential threat, not a help. ... on 
every meeting we beg them to get us involved and they explain that it is exactly 
what they do ... it ends with endless tirades of the people unaware of their own 
incompetences. Every initiative for creative conversation is destroyed.  ... We 
can tell them about social responsibility, convince them that our interest in 
the City was the primary motive for participation in the development of the 
Strategy. They do not trust us.“

In the conclusion we can emphasize that providing the conditions for generation 
of collaborative strategic thinking on cross-sectoral/interdisciplinary workshops 
of the expanded city team for formulating a common vision, elaboration 
of different development scenarios, their analysis and comparison, and a 
selection of a set of development programs, projects and activities, depends 
on understanding local political leaders that they represent income for the 
city, as well as knowledge of administration and planners to implement the 
process. There will always be the representatives of civil society and private 
sector stakeholders to live in a healthy and successful cities and to join the job 
competently and actively.
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