Institutional determinants

of innovations
in regional governance in Poland

Aldona Wiktorska-Swiecka + Matgorzata Michalewska-Pawlak + Monika Klimowicz




Institutional determinants

of innovations
in regional governance in Poland






Aldona Wiktorska-Swiecka + Matgorzata Michalewska-Pawlak + Monika Klimowicz

Institutional determinants

of innovations
in regional governance in Poland

Warsaw-Wroclaw 2017



The publication proceeds from the research completed
under a project financed by the National Science Centre.

Reviewer: dr hab. Leszek Kwiecifiski, prof. UWr

© Copyright by Uniwersytet Wroctawski

© Copyright by Oficyna Wydawnicza ASPRA, Warsaw 2017

© Copyright by Aldona Wiktorska-Swiecka, Malgorzata Michalewska-Pawlak,
Monika Klimowicz

All rights reserved. No part of this publication may be reproduced or transmitted
in any form or by any means, electronic or mechanical, including photocopying, recording,
or any other information storage and retrieval system, without the written permission.

ISBN 978-83-7545-765-0
Cover illustration: hurca.com/Fotolia

Publishers:

A Oficyna Wydawnicza ASPRA 22\ Uniwersytet
03-982 Warsaw, 8/44 Dedala St. %I& Wroctawski
tel./fax (22) 870 03 60

e-mail: oficyna@aspra.pl
www.aspra.pl



Contents

Introduction ......... ... ..

Chapter 1
Theoretical aspects of research into innovation
in regional governance .............. ...
1.1. State of research into innovation in regional governance .............
1.2. Conceptualisation of institutions and their significance

in the creation and implementation of innovation

in regional governance. ......... ... ...
1.3. Europeanisation as a research category explaining

the origins and course of innovation processes

in regional governance. ... ... .. ... ...
1.4. The explanatory potential of the multilevel

governance concept displayed in the study

of innovations in regional governance ............ ... ... ... ...,

Chapter 2
Regional governance in Poland in the context of institutional practice . . . .
2.1. The region as a unit in territorial division of Poland ............ .. ...

2.2. The objectives of regional governance in Poland ....................



2.3. Selected instruments of regional governance in Poland ............. 45

2.4. Multilevel nature of regional governance practice in Poland ......... 49
Chapter 3

Innovations in regional governance.

A definition-based and model-based approach ....................... 57
3.1. Defining innovations in regional governance ...................... 57
3.2. Types of innovation in regional governance ....................... 65
3.3. Model for studying innovations in regional governance ............ 70
Chapter 4

Implementation of innovations in regional governance in practice.
An analysis of selected case studies .............. ... ... ... . L. 85
4.1. Criteria for selecting the case studies of innovations

in regional governance in Poland ......... ... ... ... ... . ... ... 85
4.2. Integrated Territorial Investments of the Central Sub-region

of Silesia: innovation in innovation in governing

the Silesian Province ......... ... .. 87
4.3. The National and Regional Rural Networks as an example

of innovation in regional governance in Poland .................... 109
4.4. The entrepreneurial discovery process: an innovative

method of economic and social regional governance

as seen in the Eddzkie Province ......... ... ... ... . L 128
4.5. Evaluation as a process innovation in regional governance .......... 140
4.6. Direction Silesia 3.0 as an example of a conceptual innovation

in regional governance in the Silesian Province .................... 155

4.7. Conclusions from the cases studies . .............................. 173

In lieu of a conclusion: Drivers of and barriers

to innovation in regional governance in Poland ........... ... ... ... ... 177
Drivers of innovation in regional governance ...................... 177
Barriers limiting innovation in regional governance ................ 188

Bibliography .......... .. 195



Introduction

Regional governance is undoubtedly one of the most interesting research
areas in management studies, political science, economics or studies fo-
cusing on public policies. Governance as a concept supporting the so-
cio-economic development of regions is firmly rooted in the literature on
the subject. It is also one of the main trends in institutional practice in
regional development.

Key areas of regional governance, such as information management,
relationship management, creating scenarios for the future, selection of
the procedural path and rational strategy implementation, require inno-
vative solutions which take into account the phenomenon of the exist-
ing division. Consequently, decision-making processes become increasing-
ly a result of integration of concepts generated by various regional actors.
There are two groups of factors influencing the process. The first is asso-
ciated with growing aspirations of the actors involved and crystallisation
of their interests, the second with the public authorities’ decreasing ability
to effectively manage development processes.

In the regional governance concept, the role of local and regional au-
thorities is linked to their functioning within the framework of many
different self-organising networks involved in mutual interactions. As
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a concept which emphasizes the crucial role of intersectoral cooperation
and its bearing on regional development, regional governance emerg-
es as an area in which new solutions are generated and implemented.
Based on cooperation, these solutions contribute to positive changes in
regions. This stems from the fact that cooperation involving represent-
atives of various sectors who, after all, operate under different organisa-
tional conditions, will engage all of them in a joint search for new ways
of solving development problems of each region. In practical terms, it
means that different views on the problems to be resolved, and different
approaches to potential solutions must lead to an identification of a new,
joint solution.

The subject of the analysis presented in the monograph are new, inno-
vative solutions supporting regional development in all their complexity.
The monograph presents the results of studies conducted as part of a re-
search project with the view to defining and understanding innovative
solutions that have been put in practise in regional governance in Poland,;
and also to follow the pursuit of strategic objectives of regional develop-
ment as well as to define the institutional determinants of the applica-
tion of innovative solutions in regional governance. The studies carried
out within the framework of the research project “Innovations in region-
al governance in Poland” were financed by the National Science Centre as
part of its research grant no. UMO-2013/09/B/HS5/04522.

The Polish administrative reform of 1999 vested regional governments
with powers related to implementation of regional development policy.
As much as the Act of 5 June 1998 on Regional Government became
the legal basis for managing the development of regions in Poland, more
practical implementation of managerial powers, and the results there-
of were arising from specific decisions and actions taken by competent
authorities. Poland’s accession to the European Union came as another
important step in the process of empowering self-governing regions.

Eventually, the accession not only obliged the government to introduce
legal and institutional changes into the functioning of regional authorities,
but also caused a transfer of European norms and standards in the manage-
ment of regional government on the country’s regional level. The process
is referred to as Europeanisation. The inclusion of Polish regions into the
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European Union regional policy has strengthened a number of principles,

including those of subsidiarity, partnership, participation and additionali-

ty, which have laid down the basis for the development of new relations in
regional governance, different from those that used to function in the past.

One of the theses formulated in this project is that the process of European-

isation has become a source of innovation in regional governance.

What requires an in-depth analysis, however, is the degree to which
regional authorities use their powers to act and thus, to create innovations
in regional governance. The fact that formally and legally, authorities of all
Polish regions have all equal status, does not prejudice the quality of pub-
lic policies they implement. That is why innovative solutions applied by
regional authorities vary in terms their level and scope, and, ultimately,
produce different developmental effects.

The project examined the sources of innovation in governance in Pol-
ish regions as well as the role of different stakeholders, decision-making
processes and political effects. Due to scarcity of scholarly studies of inno-
vation in regional governance, the research conducted under the project
was done on a pilot basis. The authors sought to broaden the knowledge
about governance in Polish regions, which automatically led to the crea-
tion of new sources of knowledge.

Bearing in mind the research objectives mentioned above, the research-
ers formulated the following hypotheses:

1. Europeanisation is the one of the sources of innovation in region-
al governance. Europeanisation introduces innovations into regional
governance in its practise, but it is political culture and regional au-
thorities that ultimately determine their effects. Europeanisation pro-
vides for interaction mechanisms, institutions and the acquis as well
as other European standards and values, functioning within other ju-
risdictions (e.g. Borzel, Panke, 2010). The research presented in the
monograph addresses the impact exerted on regional governance by
the authorities in charge of it. For this reason, the authors adopted
a broad definition of Europeanisation which includes various types of
flow patterns and various institutions, not only regulatory but also
organisational ones, and likewise, different ideas and values. Moreo-
ver, Europeanisation creates new power relations at the supranational



10 = Introduction

level, national level, and regional level. It affects the political com-
munity (for the purpose of this monograph we will equate it with the
regional community), party politics, which also determines regional
governance processes, and public policies implemented on the region-
al level. Its impact is both formal and informal in nature, and caus-
es changes in the standards adopted, for example, in the behaviour of
civil servants. Innovations in regional governance include both soft in-
struments for improving the implementation of selected policies, and
hard instruments in the form of legal and financial instruments of the
European Union cohesion policy.

2. Multilevel governance occurring in the management of regional de-
velopment in clusters and interactive networks fosters innovative solu-
tions through the processes of knowledge and learning diffusion, and
through the synergy of different actors, including regional authorities.
Non-hierarchical governance practices are different from the tradi-
tional prescriptive management instruments, mainly in terms of ways
and means motivating and encouraging cooperation. They contribute
to greater openness and transparency of the regional administration
and a better flow of information between the regional authorities and
the regional community at large.

3. Innovations in regional governance in Poland are more adaptive than
pioneering in nature. These solutions are a result of imitation, and are
implemented in a gradual and collective way. The source of innovation
is a collective decision-making process. Regional authorities adopt or-
ganisational and institutional solutions that have worked in other cas-
es. They gain access to them through widespread collaboration with
various actors at the regional level. New management methods are
also borrowed from the private sector through cooperation with busi-
ness and implemented in regional governance. Adaptations are made
possible due to the empowerment of Polish regions, thanks to their
participation in international and interregional cooperation, and net-
works disseminating good practices in effective governance.

In view of the fact that research into innovation is multi- and interdis-
ciplinary in nature, the authors’ research process was based on a method-
ology which embraced many research methods, including the institutional



Introduction = 11

method and case studies. The set of tools applied by the authors for the
qualitative analysis encompassed various elements of the analytical mod-
el developed by them.

The research process was inductive and its most important element,
in addition to the analysis of the literature, EU documents, governmen-
tal documents and other legal instruments was qualitative studies carried
out on the regional level. They were complemented by research conduct-
ed on the national level.

The main objective of the review of literature was to identify innova-
tion in regional governance described in the existing scholarly publica-
tions. The methodology used for the purpose of literature review made it
possible to identify ideas and concepts associated with innovation in re-
gional governance as they were published by scholars and researchers.

The authors used print and electronic materials such as academic pa-
pers from scholarly journals, scholarly monographs, chapters from aca-
demic publications, empirical studies, conference papers and reports,
both theoretical and empirical. All these types of sources examined by
the authors came from the following libraries: University of Wroctaw Li-
brary, Wroctaw University of Economics Library, Wroclaw University of
Science and Technology Library, University of Barcelona Library, Univer-
sity of Vienna Library, Free University of Berlin Library, LM University
Library in Munich, Technical University in Dortmund Library.

Electronic sources were searched for by means of databases like Science
Direct, Web of Science, Google Scholar, Journal Citation Reports, JSTOR
and SCOPUS.

The material collected as a result of the authors” analysis of the sourc-
es was used to assess the state of research into innovation in regional gov-
ernance. At the same time, the material collected by the authors made it
possible to conceptualise terms essential to the research process, the terms
like governance or innovation. The study performed by the authors led to
the formulation of theoretical foundations for their analysis of the genera-
tion and implementation of innovation in regional governance in Poland.

The material was also used to build a model for researching innovation
in regional development. The model was then tested as part of the au-
thors’ qualitative studies.
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Drawing on statistical data, the authors selected four Polish regions
(voivodeships or provinces) which underwent qualitative analyses. The
criteria for selecting the regions were dictated by changes in the average
GDP per capita growth rate in the regions in 2007-2010 and the rela-
tion between GDP per capita and the national average.

The factor that guarantees success in empirical studies is the right
choice of a sample. The authors’ choice of the sample for analysing in-
novation in regional governance was determined by the nature of en-
tities involved in decision-making affecting regional development in
Poland. Under the regional governance concept, powers to make de-
cisions and take action in the region are given not only to the region-
al and national authorities, but also to entities like community organi-
sations, groups of interests, trade unions, entrepreneurs, the media and
others. In the context of potential participation of various categories of
entities it was thus necessary to select a target group representing the
broadest possible category of entities participating in decision-making
process and implementation of solutions in regional development in
Poland.

Given the specificity of the regional policy in Poland, when selecting
respondents for analyses on the national level, the authors focused on rep-
resentatives of the Ministry of Development (MD), whose specific tasks
within the government administration focus among others. on regional
development. The authors selected three MD representatives responsible
for various areas of managing regional development.

The selection of respondents for semi-structured interviews was target-
ed and encompassed representatives of sectors involved in regional gov-
ernance in the four regions in question. The final decision concerning
respondent selection is presented in the table below (Table 1).

The technique used by the authors was based on direct interperson-
al contact. The casual nature of the conversations made it possible to ob-
tain in-depth information. The qualitative research was conducted be-
tween January 2016 and February 2017. In their qualitative research,
the authors used the following research tools: individual in-depth inter-
view (IDI), semi-structured in-depth interview (SSI), focused group
interview (FGI) and dyadic interview.



Table 1. Sampling for empirical analyses
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Local government administration

thematic area:

thematic area:

Region/ | Wojewodztwo | Wojewddztwo | Wojewédztwo | Wojewoddztwo
sector dolnoslaskie 16dzkie pomorskie slaskie
(Lower Silesian (Lodzkie (Pomeranian (Silesian
Province) Province) Province) Province)
Marshal’s Office | Marshal’s Marshal’s Marshal’s
of the Lower Office of the Office of the Office of the
Silesian Province | Lodzkie Province | Pomeranian Silesian Province
(Director (Director Province (Director
responsible responsible (Director responsible
for the relevant | for the relevant | responsible for the relevant

for the relevant

thematic area:

cities, rural innovation, thematic area: innovation,
areas, enterprise | cities, rural innovation, cities, rural
and human areas) cities, rural areas)
capital) areas)

N=3 N=3 N=2 N=2

Director of the
ITI integrated

Director of the
ITI integrated

Director of the
ITI integrated

Director of the
ITI integrated

Private, quasi-private,
quasi-public

area of key area of key area of key area of key
importance importance importance importance
to the region to the region to the region to the region
or other or other or other or other
representative representative representative representative
entity operating | entity operating | entity operating | entity operating
on behalf of on behalf of on behalf of on behalf of
municipalities/ | municipalities/ | municipalities/ | municipalities/
districts districts districts districts

N=3 N=1 N=1 N=1
Representatives | Representatives | Representatives | Representatives
of entities of entities of entities of entities
representing representing representing representing

key areas: cities,
rural areas,
enterprise and
human capital

key areas: cities,
rural areas,
enterprise and
human capital

key areas: cities,
rural areas,
enterprise and
human capital

key areas: cities,
rural areas,
enterprise and
human capital

N=2

N=3

N=1

N=1

Source: Authors’ own analysis.
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Individual in-depth interviews were conducted with representatives of
the government administration, especially heads of the Ministry of De-
velopment departments which are crucial to the implementation and
promotion of innovation or regional development. The three interviews
were used to explore those areas of Poland’s regional policy in which in-
novative solutions were implemented. They were also a valuable source of
information about the significance of Europeanisation processes and mul-
tilevel governance to the generation and implementation of innovation
in regional governance in Poland.

The authors conducted over 23 semi-structured interviews with rep-
resentatives of the regional government administration, private sector
and non-governmental sector. The objective was to collect information
about the ways in which systemic regulations of regional governance in-
fluence the implementation of innovations in regional governance. The
main part of the research focused on gathering information about polit-
ical and organisational consequences of Europeanisation, and decentral-
isation for the generation and implementation of innovation in regional
governance in Poland, in areas like governance of cities and rural areas as
well as support for enterprises and development of human capital.

A focused group interview was conducted in the Lower Silesian region.
The focus group comprised experts in the management of regional devel-
opment. The objective was to obtain information about perceived signif-
icance of innovation in regional governance. The interview was comple-
mented by dyadic interviews (homo- and heterogeneous) during which
the authors elaborated on and confronted the significance of innovations
to regional development, and possibilities of their generation and imple-
mentation under the regional governance concept.

The present monograph comprises four chapters. In Chapter One, the
authors discuss the theoretical aspects of research into innovation in re-
gional governance. The chapter presents the state of research and intro-
duces a conceptualisation of terms essential to the analysis of innovation
in regional governance. An important element of the chapter is explora-
tion of Europeanisation and the concept of multilevel governance in re-
search into innovation processes in regional governance. Chapter Two
is devoted to issues concerning the institutional context of regional
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governance in Poland. The authors present in it the institutional deter-
minants of the regional governance model to be found in Polish regions.
In Chapter Three, they discuss definitions and models of innovation in re-
gional governance. The most important part of the chapter is devoted to
the presentation of a model for researching innovation in regional gov-
ernance that provides the basis for verification of the various types of in-
novation. In Chapter Four, the authors present five case studies of the im-
plementation of innovation in regional governance in Polish institutional
practice. The chapter summarizes the research conducted within the
framework of the project. The book ends with a conclusion in which the
authors present the most important factors facilitating and hampering
the generation and implementation of innovation in regional governance
in Poland.






CHAPTER1

Theoretical aspects of research into innovation
in regional governance

1.1. State of research into innovation in regional governance

International competition, open borders, new forms of communication,
decreasing costs of the movement of goods and people have all made it
necessary to redefine the paradigm of public governance, especially in its
territorial dimension. A breakthrough in this respect came in the mid-
1990s in connection with, among others, the emergence of new spatial
set-ups under the impact of global changes. The objective of the modi-
fications introduced into development management systems at the time
was to achieve not just effectiveness, but public value, defined as reach-
ing the targets by using public resources in the most effective manner.
Such an objective contributed to a change in the status of the public
sector; it could no longer maintain its privileged position and the very
choice of a sector or organisation to provide a public service became de-
cidedly pragmatic. At the same institutional practice determined the
shape of reflection on the specific features of contemporary governance.
The new approach necessitated the emergence of a hybrid and multilev-
el system of relations between various levels of authority (e.g., region-
al, national, supranational), to which access was obtained by local and
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regional non-governmental organisations as well as entrepreneurs. The
consequences of these processes included delimitation, in the literature on
the subject, of specific approaches to territorial governance, e.g. in rural
governance, urban governance and metropolitan governance, as well as
regional governance.

Worthy of note is the fact that regional governance is a concept that
has generally become part of the mainstream scholarly discourse and in-
stitutional practice. The demand for this specialist approach has devel-
oped to a different degree in, correspondingly, different societies and dif-
ferent stages. Globalisation, new development priorities (e.g. sustainable
and smart development), new political set-ups (e.g. associated with un-
ionisation, democratisation, including decentralisation and devolution
of power) and new technologies have shaped tasks on the regional level.
Globalisation combined with information and communication technolo-
gies sped up development towards knowledge and service society. For the
regions this meant that institutions, irrespective of the sector of in which
they operated, began to look for factors other than the standard ones, be-
cause they enabled them to increase their competitiveness. This generat-
ed innovative solutions in regional governance and was directly correlat-
ed with the specificity of a new paradigm of administration, i.e. public
governance. While the traditional bureaucracy concentrated on hierarchi-
cal accountability inside the civil service and then higher up with regard
to political leaders, New Public Management focused on the dual, mutu-
ally supporting accountability with regard to economic effectiveness and
to the client; public governance presented a comprehensive form of ac-
countability in which there were many stakeholders, both among the de-
cision makers and addressees of their decisions. Public governance was
applied primarily in normative analyses. It denoted an ideological ap-
proach to a modern and innovative formula of regional policy in which
issues that began to be of key importance were those associated with
civic participation. In this concept, a space for cooperation opened up be-
tween the public authority and civil society entities, such questions as
transparent processes, accountability and participation of citizens in deci-
sion-making processes being seriously examined. The concept emphasised
cooperation as a key form of engagement, referring to it as partnership.
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It also called for new forms of cooperation, new competences and new
leadership, requiring both political independence, and social responsibil-
ity, awareness, openness and sensibilities of all stakeholders involved in
governance (Wiktorska—éwiqcka, 2016).

The scholarly debate about governance, including public governance,
has begun to develop systematically since the late 1990s. It was launched
by and acquired an international dimension in the works of, among others,
B. Jessop, B. G. Peters, G. Stoker, R. Rhodes, G. Marks, L. Hooghe and
R. Mayntz. In Poland, the topic was popularised a few years ago by J. Haus-
ner, H. Izdebski, B. Kozuch, S. Mazur, J. Ruszkowski and J. Supernat.

It should be noted here that the discussion about public governance as
such has also highlighted issues associated with regional governance. This
special dimension has been tackled for more than a decade by authors like
G. Goertz, A., Benz, D. First, K. Zimmermann, and among Polish schol-
ars — T. G. Grosse, G. Gorzelak, P Swianiewicz and M. Lackowska. In the
current literature on the subject, the term regzonal governance is generally de-
fined as a set of various characteristics that added together make up a new
form of regional policy capable of supporting sustainable development on
the regional level (Benz et al., 2000; Benz, Fiirst, 2003). In addition, the
term points to the scholarly and political demands concerning the way in
which regional policy should be efficiently and effectively shaped and im-
plemented. Regional governance is also understood as a kind of panacea
to the challenges contemporary states are confronted with. The concept is
seen as means to resolve the main issues connected with, among others,
globalisation, democratic deficit or migrations (Furst, 2004, p. 46).

Scholars researching the subject (mainly American, Canadian, Austral-
ian, and in Europe British, German and Scandinavian), in formulating
their concepts of regional governance, take as a point of departure the
changing shape of institutions. It is generally accepted that local gover-
nance denotes a flexible decision-making model based on loose horizon-
tal networks of public and private actors (Barnes, Foster, 2012). As fea-
tured in the general approach to public governance, also in the context of
regional governance what is emphasised is the change in the traditional
model of self-government based on hierarchic, formal procedures and in-
stitutions. Local governance is not only about direct decision-making by
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virtue of executive powers, but also about creating a climate for coopera-
tion between various actors to achieve common objectives (Benz, 2004).
We are dealing here with alternative forms of participation, delegation
of responsibility for decision-making and provision of services to various
stakeholders (not necessarily elected). Networks and relations between
actors formulating and implementing regional policies are open to partic-
ipants other than just representatives of the public sector. Such networks
often lack formal hierarchy, which means that building trust between
the actors is of key importance to the effectiveness of the functioning
of local set-ups (Blatter, 2004). A key element in regional governance,
apart from the geographical perspective, is a territorially unique form of
self-direction which does not have a formal framework and is not limit-
ed to traditional partial systems (politics/administration, economy, soci-
ety). It appears wherever solutions of specific problems require cooper-
ation of public and private actors as well as private and social economy
actors (Table 2).

Table 2. Features of regional governance

Key elements of regional governance

Increased significance of regions | m non-centralised coordination of tasks

as spaces of self-direction m principle of voluntariness
and coordination = use of endogenous potentials
Focus on functionality m region as a space of social relations

m of key importance is the region’s function
and not geographical or administrative

delimitation
Intersectoral cooperation m intersectoral networks and cooperation
through regional networks between private and public entities
and partnerships ® joint visions and concepts for regional
development
System of incentives m competition as a tool for identifying
supporting management and supporting best practices
by means of various m financial incentives
instruments and forms ® increased importance of evaluation

Source: Authors’ own elaboration after Bocher, 2005.
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Thus, of key importance to regional governance are:
cooperation between actors guided by different logics;
cross-sectoral competences;

self-organisation of networks;

horizontal forms of interaction, without applying forms of power and

coercion;

m associated with independently selected (negotiated) regulation sys-
tems, which formally facilitate interactions, lower transaction costs and
increase the certainty associated with expectation fulfilment;

m high degree of reflectiveness, with a crucial role played by learning and
evaluation processes (Knieling, 2004, p. 78).

Authors of the literature on the subject note that on the regional level,
the impact of the institutional framework is markedly weaker than that
on the local or national level. In addition, the concept points to the na-
ture of the region as being closely linked to local as well as national and
European policies. As in the local level, engagement and trust among the
actors guarantees development and maintenance of networks and cooper-
ation. Unlike on the state and local level, there is a raison d’étre for man-
aging networks as well as strengthening institutional effectiveness as an
important condition of the functioning of multilevel governance (Wik-
torska-Swiecka, 2014). A key assumption here is stabilisation of political
decentralisation, measured by, according to Hooghe et al. (2010):

m policy scope indicating the regions’ power over sectoral policies,
e.g. with regard to culture, education, social welfare, security, economy
and control over local governments;

m representation indicating the way in which regional authorities (legis-
lative and executive) obtain power (through elections, appointment);

m ways of law-making indicating the scale of the impact of regional leg-
islation on the national level, from a lack of representation to the right
to veto national legislation by a majority of regions;

m constitutional reform measuring the degree to which a majority of re-
gions (independent of the national parliament) can change the nation-
al constitution.

Observation of current practices makes it possible to point out two ba-
sic types of regional governance: referring to the territory and referring
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to the function. Politicians, who, as a rule, refer to the territory, focus
on corporate territorial units, determined by the powers they have. En-
terprises operate on the basis of functionality: they cooperate with those
who offer them benefits to be derived from cooperation, irrespective of
the region to which they belong. Spatial aspect plays an important role
here as it is associated with transaction costs (Furst, 1997, pp. 187-204).
In addition, regional governance stresses the need to control processes in
the context of the entire region. However, practice shows that weak in-
stitutionalised forms of regional governance operate largely functional-
ly, i.e. in response to a specific problem, and are based on projects and ac-
tions, and therefore do not immediately and directly impact the entire
regional system. What emerges as a key feature in this approach are the
questions concerning decentralisation, both of public services (their (co)
production and technical aspects of their provision) and of decisions, in-
cluding participation of individuals and groups in the civil society, which
influence decision making and implementation in the regional dimension
(Wiktorska—éwic;cka, 2014).

This means that the essence of regional governance is not to strive
to bring about a market revolution in the public sector. Being a reform
concept, it tends to focus more on the improvement in the function-
ing of the institutional system and legislative processes, but also on the
improvement of standards based on which policies are implemented.
At the moment it is considered to be the equivalent of improvement
and — if necessary — modification of management methods in all aspects,
including those going beyond the questions of administrative poten-
tial. Understanding the essence of regional governance in the context
of public governance enables us to realize that the former is inherently
innovative, for regional governance denotes innovative solutions in the
management of contents, procedures, styles as well as organisations and
people. In this approach, administration focuses on the processes, their
effects, on the objectives and mission, and not on regulations. What is
needed to meet this challenge are non-standard and previously unheard
of solutions.

Yet an overview of the current literature devoted to innovation in re-
gional governance leads to a surprising conclusion that the question,
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tackled mainly in Western European discourse for more than a decade, is
still limited. This may be caused by the fact that the subject itself has not
been unequivocally defined yet (Michalewska-Pawlak et al., 2016). Re-
searchers tend to involve themselves mainly in the innovation discourse
in the context of increasing competitiveness, and when the discourse does
concern management, it is more in the context of public governance as
such. In their reflections, they mainly reflect on what kind of changes in
the public sector can be regarded as innovative; they study structures and
processes that strengthen or limit innovation, they observe how many in-
novations there are in the public sector and whether they are sufficient in
a fast changing society (Hartley, 2006; Osborne, Brown, 2005; Landau,
1993; Koch, Hauknes, 2005; Moore, 2005). It should be noted in this
context that some scholars focus on innovations as a key element in im-
proving the quality of service provision, while others see them as poten-
tially strengthening the legitimacy of the activities of public administra-
tion as an institution that generates public value by adapting services to
the needs and aspirations of their users (Mulgan, Albury, 2003). Analys-
ing detailed aspects of public governance, R. M. Walker et al. (2002) for-
mulate the concept of ancillary innovations, defining them as ones that en-
compass the innovation environment. G. Mulgan and D. Albury (2003)
speak of systemic innovations the basis (or effect) of which are new technol-
ogies and/or new organisational forms essential to the functioning and
management of new systems. J. Hartley, on the other hand, considers
(2005) innovations in public governance to be part of the dimensions of
innovation as such. In general, scholars studying the problem believe that
innovations of this type lead to changes of systems that go beyond the
boundaries between various sectors and the organisations operating with-
in them. They positively increase the range of resources made available to
stakeholders, which may improve system performance. At the same time,
they change the configuration of decision-making powers with regard
to ways of using private and public resources, and contribute to a new
division of burdens and privileges (Moore, Hartley, 2008).

On few occasions only is the question of innovation in public gov-
ernance as such combined with analyses of specific practices in the re-
gional dimension. Yet, even if the academic debate about innovation in
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regional governance is still very limited, it can be described as focusing

largely on the following issues:

m in the context of the socio-political approach, which entails increased
significance of the region as a level of political coordination, D. Fiirst
(2004, p. 48) stresses that regional governance strengthens a sense of
accountability of the region as a level of political coordination and de-
cision making, and brings with it an enhanced capability to self-direct
regional development. What it essential here, however, is political ac-
countability for important decisions concerning regional develop-
ment to be left to regional entities, which collaborate in this respect
voluntarily, without formal institutionalisation and without intersec-
toral divisions. This determines innovative solutions while affording
an opportunity to minimise the limitations of traditional bureaucra-
cy and to concentrate on a common goal instead of formal institution-
al framework.

m the replacement of the principle of territoriality with the principle of
functionality: political accountability of regions is not defined solely by
a multitude of administrative levels; in this approach the region should
remain an open and dynamically evolving space of cooperation of re-
gional entities seeking to achieve a common goal (Bocher, 2003). This
necessitates innovative thinking and operation, which often go beyond
the region’s geographical and administrative borders.

m with regard to intersectoral cooperation through regional networks
and partnerships: the potential of networks and cooperation between
regional entities is of key importance (Benz, 1996; Benz, 2004; Fiirst,
Zimmermann, 2005), and should include horizontal cooperation as
well as vertical cooperation with higher and lower political levels; such
an approach makes it necessary to establish and consolidate collective
institutional arrangements, which should in each case be founded on
specific “tailor-made”, previously unseen premises (e.g. with regard to
stimulating sectoral policies, like housing, cf. Metze, Levelt, 2011);

m with regard to the traditional system of managing regional develop-
ment by means of various instruments and forms, A. Benz points to
a hierarchical system for managing incentives (2000, p. 153) stimulat-
ing regional governance, a system that refers to the state’s potential for
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initiating cooperation on the regional level. The incentives may take

innovative forms that have never been used before.

This means that that innovations in regional governance must take
into account various entities working as agents of change, processes and
mechanisms as well as systems of values and norms, technology and avail-
able resources. Critical in this respect is the motivation of people involved
in problem solving, as well as leadership (Bland et al., 2010).

It is worth stressing that in each of the areas referred to above, innova-
tive solutions are generated, supporting regional governance objectives.
Examples of innovation in the socio-political dimension include solutions
stimulating self-aid, reciprocity and active involvement of stakeholders,
mainly people living in the region, which all of them appear in the gov-
ernance of political processes (Benz et al., 2007; Knieling, 2004). Organ-
isational and process innovations generated in this respect strengthen the
perception of regional governance as a political context in which mobili-
sation of joint efforts and democratic self-organisation presents itself as
a key value, the most desired and the most effective element of it. Such
an approach to innovation in regional governance is even more appar-
ent, wherever the principle of territoriality is replaced by the principle
of functionality, where dynamic space of cooperation guarantees accom-
plishment of various tasks in which regional entities make key decisions
regarding themselves, their powers and actions, and set goals for their
joint efforts. They also take independent decisions about the scale of their
operations. Authors of the literature on the subject have dealt most ex-
tensively with innovations in regional governance with regard to intersec-
toral cooperation through regional networks and partnerships, stressing
that the sine qua non condition of innovation in this respect is the exist-
ence of trust and consensus as well as shared visions for the main regional
political objectives among the participants in the networks and partner-
ships (Bocher, 2005). In general, intersectoral cooperation in its regional
dimension is not undertaken mainly to strengthen democracy, but is as-
sociated with expectations of greater effectiveness and innovativeness in
pursuit of public objectives (Brouwer et al., 2007).

In addition, the current discussions about innovation in region-
al governance demonstrates that special attention has been devoted to
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reflections on knowledge transfer in activities linked to regional develop-
ment processes, including tools and methods of using and adapting in-
novation in governance. It should be noted that the centre of gravity of
such an approach lies in reflections on the shift to the knowledge-based
economy model providing for a clear change in the understanding of in-
novation and innovation policy. In this approach, the debate focuses more
on innovations as key elements in increasing the region’s competitive-
ness in the context of knowledge generation rather than on the diffusion
of technologies and on networks involving SMEs operating in the region
(Cappellin, Wink, 2009). Sometimes the terms innovations in regional gov-
ernance and regional innovation governance are used interchangeably in re-
flections on the European Union’s innovation policy (Dodescu, Chirila,
2012), especially regzonal innovations strategies.

Scholars tackling the question of innovation in regional governance,
seen as a special dimension of public governance, tend to point to the
positive effects of innovation on regional development. They acknowl-
edge, for example, that its application makes it possible to avoid conflicts
and to promote inclusion. As W. R. Barnes and K. A. Foster stress (2012,
p- 13), innovation is associated with asymmetrical dissemination of infor-
mation, which increases inequalities and distance between the potential
“winners” and “losers”. Innovation in regional governance is to facilitate
conflict resolution and inclusion of those involved in innovation as well as
those who, as stakeholders or beneficiaries of innovation, do not take di-
rect part in it. In addition, the use of innovations in regional governance
supports relation building, specialisation and integration of individuals
and entities who otherwise would frequently be alienated. It also makes it
possible to transfer the so-called tacit knowledge, crucial to the reduction
of transaction costs. In addition, it reduces potential threats, strengthens
trust, supports legitimisation of actions and maximisation of short-term
benefits, and provides for multiple interactions between entities, thus be-
coming a basis for cooperation in the future (ibid.). Scholars also point to
the fact that innovations in regional governance are to remove barriers
and conflicts of interest, reduce transaction costs and minimise challenges
associated with the existing institutional limitations (Kickert et al., 1997;
Goldsmith, Eggers, 2004). Finally, by having a positive impact on the
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maximum effectiveness in the use of resources, innovations in regional
governance boost the potential for creating public value and promote the
culture of participation in governance, which improves good governance as
such (Gustavsen et al., 2007). Some scholars also note that an important
advantage of creating and implementing innovations in regional gover-
nance is that they can motivate people (increasing civil servants’ sense of
pride) and may also have broader psychological connotations (may en-
courage continuous improvement). Thus, innovations can have an inspi-
rational potential, which creates a sense of empowerment among public
officials (Swan, Scarbrough, 2005; van Tatenhove, 2009). Even if inno-
vations constitute limited interventions in regional governance (e.g. pro-
jects, campaigns or initiatives on the micro level), they have a knock-on
effect: a successful innovation in one sector may prove to be a precursor
of (potentially effective) innovations in another sector. Innovations per-
ceived in this manner may lead to the establishment of new institutions
and change relations between authorities of various levels. That is why,
as much as they themselves constitute only an element leading towards

a systemic change, they can potentially launch a broader and more pro-

found transformation in the region (Hartley, 2005).

The literature on the subject presents reflections on a number of in-
novative and effective solutions in regional governance. Their analysis
makes it possible to distinguish key elements that can be described as
the best practices in innovation relating to institutions, services, processes,
organisations and concepts. They include first of all:

m integrated services: the public sector — by offering an increasing num-
ber of services — pays attention primarily to how they are provided
(emphasis on better quality), and not to the type of services they are
(abandoning the subject of actions in favour of their effect). Of key im-
portance in this respect is not so much the provision of services, but
rather more effective coordination associated with the process and
better adaptation to the citizens” needs (Goldsmith, Eggers, 2004);

m decentralisation of service provision: provision of services from a high-
er to a lower level (for example, from the national to regional level)
should be combined with a guarantee of a higher level of response and
adaptation to the needs, and thus increase the satisfaction. Moreover,
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decentralisation of public service provision makes it possible to increase

the citizens’ feedback on the quality of services, and thus to make them

better suited to regional needs (Schaap et al., 2010);

m partnership as a highly useful solution: public-private partnerships as
well as public-social partnerships, public-public partnerships or mul-
tisector partnerships, emerge as an increasingly practicable solution,
common in regional governance, with a high innovation potential.
They make it possible to better utilise the resources available, and
to increase the effectiveness of service provision, but on each occa-
sion they require an innovative approach, given the absence of prece-
dents that would be available in the past (Bland et al., 2010; Metze,
Levelt, 2011);

m engagement of citizens: especially at the stage of formulating public
policies, their subsequent implementation and monitoring or evalua-
tion; this proves to be an innovation which so far has not been widely
used in regional governance and which has a positive impact on public
value (Brouwer et al., 2007);

m use of information and communication technologies: mainly with re-
gard to broader access to services, increased effectiveness and prompt-
ness of service provision, provision of services more oriented towards
citizens as recipients of the services, as well as their greater effective-
ness, appropriateness and their better quality. Information and com-
munication technologies are also means to deepen and consolidate
transparency as well as democratisation of public administration prac-
tice. Their application in activities associated with regional governance
enables decision makers and public officials to better cooperate with
society (Goldsmith, Eggers, 2004; Alberti, Bertucci, 20006).

In its examination of limitations arising in case of innovations in re-
gional governance, the literature referred to above invokes, first of all,
doubts concerning their definition. Of key importance here is the ques-
tion which of the solutions implemented in institutional practice can be
regarded as innovative. Clear criteria should be introduced in this respect,
which may prove to be helpful in defining whether a given regulation,
instrument or procedure applied by a public authority in regional gov-
ernance can be regarded as innovative. Another challenge is to establish
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the correlation between innovations in regional governance and the GDP
growth dynamics, though we need to bear in mind that to point to a di-
rect link between these variables may simply prove impossible. Authors
of the literature on the subject also stress that innovation in regional gov-
ernance is not an end in itself, but a means the public administration
has in actions aimed at improving the quality of the citizens’ life (Metze,
Levelt, 2011). In addition, innovations should be seen as complementing
the mechanisms of strengthening democratic governance, and not as re-
placing the existing institutions. Moreover, each organisation in the pub-
lic sector should decide on its own how to balance its stability and con-
tinuity on the one hand, and an innovative change on the other. It has
also been emphasised that innovations in governance are not dedicated to
regions in countries with less developed administrative systems in place
(Hartley, 2005). Finally, it has been noted that innovations in region-
al governance are currently a must for those public administrations and
governments that want to deal effectively with the challenges of the pres-
ent (Kettl, 2002).

At the end, it should be noted that in the Polish literature on the sub-
ject, the question of innovation in regional governance is only begin-
ning to enter the mainstream debate. Its basis has been laid down by
the reflections on innovation policies pursued by regional authorities with
regard to the functioning of regional innovation systems. A characteris-
tic approach in the Polish academic discourse dealing with the problem in
question is the one expressed by N. Gust-Bardon (2011) whereby the no-
tion of innovativeness of a region is usually treated as tantamount to in-
novativeness of the economy. Authors of the Polish literature on the sub-
ject reflect primarily on the use of the innovative potential of regions as
well as innovativeness of entities based in these regions (Poptawski, Po-
lak, 2011). This also relates to the concept of smart specialisation in re-
gtonal governance. Recently, studies have begun to emerge concerning, for
example, links between the quality of governance and the innovative-
ness of regions (Mitaszewicz, Jabloniska, 2016). Other questions tackled
by scholars include innovation in management as such, with analyses be-
ing devoted in this respect to various types of organisations, mainly busi-
ness entities. When it comes to public governance, Polish scholars discuss
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primarily models of development of Polish regions in the context of the
Polish economic reality and its impact on socio-political development
(Michalewska-Pawlak et al., 2016). A pioneer in the popularisation of the
topic of innovation in public governance is B. Kozuch (2015). The re-
gional dimension of innovation in the context of governance is still being
marginalised. The above notwithstanding, when considering the future
of the scholarly debate about innovation in the public sector, taking par-
ticular account of the question of regional governance, it could be argued
that with the transformations in the public sector, challenges of dynamic
changes as well as growing importance of subnational levels in develop-
ment processes, its role will continue to increase.

1.2. Conceptualisation of institutions and their significance
in the creation and implementation of innovation
in regional governance

When undertaking their research into the impact of institutional de-
terminants on the growth of innovation in regional governance in Po-
land, the authors of the present study adopted a thesis, discussed in social
sciences for several centuries, according to which institutions influenced
the social and economic development of states (Smith, 1954; Veblen,
1971; North, 1990; Olson, Kihkonen, 2000). This is explored in institu-
tionalism in economic geography, a strand of research indicating that so-
cio-political processes are determined by the institutional set-up in a giv-
en area, and that the institutions that make it up emerge as a result of
long evolutionary processes that are social, political, economic or cultural
in nature (Bukowski, 2011, p. 34).

Institutionalism as a theoretical strand is varied and presents a con-
glomerate of views on the relations between the individual and society,
relations that evolve on the basis of cultural, political, economic and so-
cial norms and principles (Dzikowski, Tomaszewski, 2013, p. 336). Dif-
ferent researchers exploring institutionalism have different approaches as
to how to define concepts, research problems and methods used in the
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research process, while their common denominator is the conviction that
institutions play a key role in the collective life of societies (Sadowski,
2014, p. 90).

There are various ways of defining institutions in the literature on the
subject; the definition adopted for the purposes of the present study is
a definition that stems from sociological institutionalism. Its premis-
es suggest that “institutions are formal and informal principles and pro-
cedures, operational practices as well as systems of symbols, cognitive
scripts and moral models all of which provide a cognitive and interpreta-
tive framework for social actors. They are seen as rules and structures val-
idated by social norms and values. They form sets of interlinked princi-
ples and routines defining relevant actions in terms of relations between
a role and a situation. Their essence is to structure the context in which
actions of individuals are interpreted and given a sense” (Mazur, 2013,
p- 35). One, therefore, claim that institutions influence social preferences
and actions of individuals, groups, power structures as well as their mu-
tual relations. Although they in themselves are a product of actions un-
dertaken by individuals and societies, and though they evolve in a longer
time perspective, they are relatively constant elements that determine the
functioning of the public sphere and its actors.

In the context of regional governance, institutions influence a range of
attitudes and behaviours of individual and collective entities, such as mu-
tual trust among regional actors, readiness to cooperate inside and across
sectors, openness to new ideas and solutions, willingness and ability to
learn, as well as readiness to implement changes on the part of the var-
ious actors in the management processes. As will be presented in Chap-
ter Three, the elements listed above have an impact on the level of inno-
vation demonstrated by public governance actors, also in their regional
dimension (Bason, 2010, pp. 87-98). Institutions are the elements that
can both inspire and restrict the actions of people and structures. Thus,
it is the institutions that create a context of innovative processes in the
management of regional development. The contextual nature of institu-
tions means that their impact on the quality and results of the manage-
ment of regional development can be either positive or negative (Kraft,
Furlong, 2013, pp. 81-82). A territory, with its specific socio-cultural
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characteristics that are part of the institutional order, is a point of ref-
erence in analyses of the impact of institutions on innovation in regional
governance (Nowakowska et al., 2011, p. 88). In this context, political,
social or economic specificity of the region is determined by the institu-
tional set-up shaped by specific processes, including historical process-
es. In his study, I. Pietrzyk, (2004, pp. 12—13) stresses that the region is
a space in which knowledge and skills are accumulated together with its
institutions and relationships between the actors of social and econom-
ic life. In itself the region is a space that is geographical, relational and
institutional.

The regional institutional context determines collective processes
of the creation, diffusion and acquisition of knowledge, processes that
constitute the foundation of all innovative processes. Learning denotes
a process of “continuous improvement, modernisation of the function-
ing” (Kwiecinski, 2015, p. 51) of an entity to make it operate more ef-
fectively in a manner more suited to the expectations of the environ-
ment in which it functions. Learning processes generate changes that are
positive from the perspective of the entity concerned, changes that oc-
cur thanks to the “acquisition and generation of knowledge, its storing
and distribution {...} as well as application” (Olejniczak et al., 2010,
p. 12). When it comes to regional governance of particular importance
is the so-called tacit knowledge, in addition to formal knowledge. It en-
compasses informal and non-codified knowledge that is an element of
tradition, culture, collective consciousness expressed in tales, legends or
collective beliefs. Although its nature is not scientific in the sense of em-
pirical verification, it is based on experiences, interactions and collective
memory of the community in which it has been generated and repro-
duced, and has a positive impact of the region’s ability to adapt to the
changing environment (Nowakowska et al., 2011, p. 96). Institutions
play a key role in learning processes, but are also a generator and carrier
of this tacit knowledge.

In their analyses, authors of the literature on the subject have pointed
to the territorial context of innovation processes. One of them is the con-
cept of learning regions proposed by R. Florida, who stresses the role of re-
gional institutional set-ups — encompassing economic, social and political
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actors — in learning and growth of regional competitiveness (Florida,
1995, p. 527-536). According to this author, the ability to generate, ac-
quire and use knowledge has an impact on the innovative capacity of eco-
nomic entities as well as other structures based in the region.

In an era of information society it is hard to overestimate the role of
knowledge in the management of regional development. As the results
of empirical studies presented in the following chapters show, limited
knowledge and limited access to information can still constitute a signif-
icant barrier to innovation, not only in the regional economy, but also in
regional governance. In this context institutions — be it social, political,
economic or cultural — will have an impact on the ability to learn, i.e. to
acquire, analyse and use knowledge and information in regional govern-
ance processes.

The authors note that innovations are always tend to emerge in a spe-
cific social context created by institutions, and not in isolation. To this re-
fers another concept, formulated by A. Amin and N. Thrift, who demon-
strate how institutions contribute to the economic success of the region.
According to the concept of zustitutional density, the existence of many dif-
ferent entities within a particular area, entities like enterprises, social or-
ganisations, churches and religious associations, government agencies, as
well as their inclination to maintain mutual contacts, cooperation and
information exchange leads to the emergence of community norms and
rules of operation. These in turn, lead to the emergence of collective soli-
darity and integration as well as institutions of common good (Bukowski,
2011, p. 41). This institutional density is also a result of the production
and dissemination of tacit knowledge.

An analysis of specific cases of innovation in the management of re-
gional development in Poland, such as Integrated Territorial Investments
of the Central Subregion of Silesia, Direction Silesia 3.0 strategic initiative,
National and Regional Networks of Rural Development, their evaluation
in terms of a process innovation occurring in the management of regional
development, entrepreneurial discovery will make it possible to indicate
what specific institutional determinants facilitate or hamper the genera-
tion and implementation of innovation in regional management process-
es. Scholars point to the fact that in specific conditions institutions may
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constitute barriers to changes and economic development (Sokotowicz,
2015, p. 86).

In the light of our research objectives, our interest focuses on both for-
mal institutions and cultural norms referring to trust, social values or ide-
as. The latter, like in the case of formal institutions, can have a twofold —
integrating and disintegrating — impact on the innovativeness of regional
governance processes (Mazur, 2013, p. 36). Our analysis of specific case
studies based on empirical methods (interviews, focus groups, dyadic in-
terviews), participant observation as well as existing source materials and
literature on the subject, will provide the basis for conclusions about the
impact of institutions on innovations in regional governance in Poland.

1.3. Europeanisation as a research category explaining the origins
and course of innovation processes in regional governance

The concept of Europeanization has been selected as a research concept
applied for the sake of verification of the hypothesis about the impact
of European integration processes on the generation and implementa-
tion of innovative solutions in regional governance in Poland. When it
comes to the definition of the concept, there are many studies referring to
this category in the literature on the subject, within disciplines like polit-
ical science, law, economics or international studies. The term has many
meanings, which is why the present book will feature those definition ele-
ments that correspond to the subject of the research presented in it.

One of the reasons why scholars often tackle Europeanisation is the
close link between the ongoing European integration processes and
the development of theoretical reflection on their causes, course and ef-
fects in the functioning of European states and societies. Europeanisation
as a research concept explains the processes of institutional and proce-
dural changes which occurred in the past and which also occur today un-
der the influence of EU institutions, and also refers to the study of im-
pact created by member states on the decision-making processes, policies
and functioning of the entire system of the EU. As researchers studying
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European integration indicate, in the case of Central and Eastern Euro-
pean countries, including Poland, Europeanisation processes denoted
changes that drove transformation and, in some dimensions, also mod-
ernisation (Riedel, 2015; Grosse, 2011; Modrzejewska, 2011). As a result
of Europeanisation processes, the political and economic systems in those
states underwent significant changes which often meant the creation of
new organisational and procedural foundations for the implementation
of selected policies, including regional development policy.

The most recent Europeanisation concepts point to the multidirection-
al and multilevel nature of these processes unfolding from the EU level
towards the member states and regions (fop-down), and from the nation-
al level to the supranational level (bosrom-up). Scholars also point to a new
dimension of Europeanisation process which is described as ad-extra and
which refers to the impact of the EU on the solutions, policies and gov-
ernance models of states that are outside the integration structures (Rusz-
kowski, 2010, p. 365). Usually, this type of Europeanisation processes re-
fers to states aspiring to membership in the community or to countries
with which the EU cooperates closely in many political and thematic ar-
eas. Europeanisation processes can also bypass the national level (Rusz-
kowski, 2013, pp. 52-53), or may involve horizontal Europeanisation
(Wiktorska-Swiecka, 2015), for example, through direct cooperation,
thus allowing the supranational and regional levels to liaise, or promoting
direct mutual interactions of actors representing regional and local levels
in various member states, for example, e.g. by means of territorial coop-
eration. In this context, an important role will be played by the learning
and diffusion of innovative solutions through the adoption of good prac-
tices that have been verified thanks to their prior implementation else-
where, on the same or different level of governance.

Taking into account the subject of the present monograph, the au-
thors focus on an impact analysis of the European Union regulatory sys-
tem on the generation and implementation of innovative solutions in re-
gional governance in Poland. Top-down Europeanisation processes lead to
the implementation of institutional, organisational and substantive solu-
tions from the EU level to the national, regional and local levels where
development policies are managed (Grosse, 2013, p. 79). The impact of
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Europeanisation on regional governance processes has a subjective and
objective dimension, and encompasses legal norms, decision-making
structures and processes, objectives and instruments of public policies, as
well as changing the attitudes, interests and actions of regional develop-
ment actors.

A well-known theorist and researcher studying Europeanisation pro-
cesses, C. Radaelli, points out that entities subjected to Europeanization
pressure of Europeanisation may vary in their reactions: from accom-
modation i.e. internalisation of new solutions; through transformation
i.e. adaptation to changes which are a challenge to their addressees; in-
ertia, which signifies lack of political will to implement changes; or
reduction, which denotes opposition to these processes (Riedel, 2015,
p- 58). Depending on the political culture in a territorial entity, the lev-
el of its socio-economic development, degree of compatibility between its
institutional-legal solutions and those of the EU, Europeanisation pro-
cesses may contribute to the emergence of changes, judged differently by
different actors subjected to their influence. It is, therefore, worth stress-
ing that Europeanisation does not signify homogenisation: on the con-
trary, it has varied effects produced in response to the unfolding changes.

In Poland’s case, the country’s integration with the European Un-
ion was associated with the building of new systems of managing pub-
lic policies, including regional development policy. In many aspects,
governance standards applied on the EU level served as a point of refer-
ence for the national and regional systems of development management
(Michalewska-Pawlak, 2015, p. 29). In the context of the impact of Eu-
ropeanisation on the regional governance system in Poland, worth posing
is the question which solutions and to what degree influenced the devel-
opment of innovative approaches to regional governance.

Measurement of the impact of Europeanisation processes on the qual-
ity of regional governance in Poland may be either founded on quanti-
tative or qualitative methodology. The research the results of which are
presented in this monograph focuses on the qualitative approach to the
assessment of the impact that European integration processes had on in-
novations in regional governance in Poland. Given that innovations are
territorial and contextual, their perception also depends on the interests
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as well as the norms, values, knowledge and experience of the various ac-
tors involved in the process of regional governance. Moreover, an analysis
of specific solutions in regional governance which stem from Europeani-
sation processes, may produce an effect in the form of assessment of inno-
vativeness displayed by various entities participating in regional gover-
nance processes.

In their impact analysis, the authors of the monograph focus mainly on
the opinions of the respondents in individual interviews — officials on the
national, regional and local levels responsible for regional governance in
Poland, as well as opinions of experts expressed in a focused interview de-
voted to innovation in regional governance in Poland. Drawing on the in-
formation and opinions from these officials and experts, the authors have
verified the hypothesis concerning the impact of Europeanisation on the
generation and implementation of innovative solutions in regional gov-
ernance, types of innovation implemented thanks to Europeanisation, as
well as indicate the potential represented by hard and soft instruments
there, and also real changes caused by Europeanisation processes in inno-
vation in regional governance.

With regard to Europeanisation instruments, it should be noted that
they can be both hard and soft. The former are mostly legal norms and
regulations, which, owing to their binding nature, force individual actors
subjected to Europeanisation pressure to perform specific actions. Soft in-
struments concern mainly beliefs, informal rules, norms and values which
are expressed in the EU policy making process, and are then reflected
in the contents of national policies and governance systems (ibid. p. 26).
When analysing Europeanisation-related context of the implementation
of innovations in regional governance in Poland, the authors paid atten-
tion not only to the formal mechanisms of Europeanisation as contrib-
uting to the generation of innovative solutions in management process-
es, but also to informal elements of Europeanisation and their impact on
governance processes.
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1.4. The explanatory potential of the multilevel
governance concept displayed in the study
of innovations in regional governance

Another hypothesis formulated by the authors of the monograph dur-
ing their study of innovations in regional governance concerns the posi-
tive impact that multilevel governance processes may have for the gener-
ation of managerial innovations on the regional level in Poland. In order
to verify the hypothesis, the authors had to apply the concept of multi-
level governance (MLG) in their research processes. The sources of MLG
as a concept explaining the management of development processes can
be traced back to the European integration project. In the 1990s, polit-
ical scientists began to describe new forms of distributing and exercising
power on the EU level, going beyond the traditional patterns of the func-
tioning of a nation state (Bache, 2008; Knodt, 2005).

One of the first authors to create a theoretical basis for the concept of
multilevel governance was G. Marks. He described the creation and im-
plementation of the European Communities’ structural policy as the most
prominent example of the implementation of this concept. The scholar
noted that the reform of the structural funds carried out in the late 1980s
had led to the changes in power relations between member states, the
European Commission and regional authorities. As a result of this reform
the states lost their control over the European Commission in the sphere
of fund management and the Commission not only became the main de-
cision maker in matters associated with the financing of regional develop-
ment from the Community budget, but also began to actively co-operate
in this sphere with regions in order to effectively implement management
solutions (Marks, 1992, p. 221).

The MLG concept in its networked variant stems from the New Pub-
lic Governance model which is described in the first part of the chapter,
and which E. Sgrensen and J. Torfing (2012) regard as conducive to in-
novations in public governance processes. Multilevel governance refers to
the interactions between political actors on various levels of governance.
These interactions differ also in terms of the degree of their complexi-
ty. They can be hierarchical, for instance between the government and its
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territorial agencies, or horizontal, especially in the context of the partici-
pation of non-state actors in multilevel governance.

The concept of multilevel governance points to the ongoing process
of reallocation of decision-making among various levels of the territorial
power system, the process accompanied by decline of monopoly of a na-
tion state in territorial governance. The process of shifting the centre of
power both up and down the territorial system of state organisation is
referred to as rescaling, and shows how contemporary governance pro-
cesses occur on the levels of community-generated relations (scale) that
may go beyond the traditionally defined levels of governance (Brenner,
2004). Evolution also affects the links between the various actors, shift-
ing from vertical to networked, thanks to which these actors may op-
erate directly, bypassing various administrative decision-making levels
(Michalewska-Pawlak, 2016, p. 139).

That is why multilevel governance may feature new forms of coopera-
tion between its participants, also on the peer level, e.g. territorial coop-
eration of regions, local communities, urban centres, community organ-
isations, but also between the various levels of a territorial organisation,
e.g. the European Commission and the regional authorities. When it
comes to the regional level of governance, the impact of the actors on de-
cision-making process varies, depending, for example, on the territorial
structure of the state, and on the position and role of the regional level
in the territorial organisation of the state, as well as socio-cultural factors
like trust and culture of intersectoral cooperation. A characteristic feature
of multilevel governance on the regional level — apart from its territori-
al perspective — is its self-directing nature based on voluntariness. Coop-
eration of various actors does not always have a formal framework and is
not limited only to the traditional systems (policies/administration, econ-
omy, society). It occurs wherever an exchange of resources and coopera-
tion are required to solve specific problems (Michalewska-Pawlak et al.,
2016, p. 15).

The analysis of multilevel governance refers not only to the subjec-
tive dimension, but also to the direction, coordination and control of
a given public policy. Thus, it denotes a qualitative change in the forms
and means of policy implementation, with a growing tendency to its
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decentralisation as well as greater flexibility in the application of legal
and regulatory solutions (Duda, 2013, p. 50). Modern regional govern-
ance becomes a conglomerate of traditional forms of public-administra-
tive governance involving public authorities of the regional, national and
supranational levels as well as network-based cooperation with broad in-
volvement of local organisations, entrepreneurs, academic centres and
other public actors (Michalewska-Pawlak et al., p. 17).

In the context of the functioning of multilevel governance, a there
problem emerges of coordinating actions in the subjective and objective
dimensions. Subjective coordination encompasses the functioning and re-
lations of public administration entities on the government and self-gov-
ernment levels, both internal and external. The objective dimension of
coordination in the multilevel governance concept concerns processes es-
sential from the perspective of effectiveness and efficiency of governance
(Kwiecifiski, 2015, p. 46). The use of non-hierarchical governance meth-
ods which are not legal in nature but are based on motivational activ-
ities encouraging voluntary cooperation makes it possible to better tap
the potential and resources available to all actors participating in regional
governance processes. Such methods include voluntary agreements, gov-
ernance through information, benchmarking, imitation, competition or
informal agreements (Kolarska-Bobifiska, 2009, p. 8).

An expansion of the catalogue of entities involved in regional govern-
ance to include private and community entities, and coordination of their
actions by means of non-hierarchical methods may generate new solu-
tions in the sphere in question. In this configuration, reconciliation of the
interests of actors participating in regional governance as well as active
and creative resolution of spatial conflicts through partnerships are con-
ducive to the formulation of innovative solutions, enabling the develop-
ment of new formulas and ways of providing public services and pursu-
ing development goals. Thanks to the research project whose results are
presented in this monograph the authors have been able to verify wheth-
er the above assumption about the positive impact of a multilevel region-
al governance system on the generation of innovative solutions can work
also in Poland.



CHAPTER 2

Regional governance in Poland
in the context of institutional practice

2.1. The region as a unit in territorial division of Poland

The region as an administrative unit located below the central level of ad-
ministration was created with the adoption of the Act of 5 June 1998 on
Regional Government. This regulation introduced a regional self-govern-
ing community made up by citizens living within a specific area and de-
scribed in the Polish legislation as voivodeship (province). With the en-
try into force of the reform introducing a three-tier territorial division of
the country, there emerged, alongside existing municipalities, self-gov-
erning poviats (districts) and sixteen self-governing regions, voivodeships
(provinces) (Stugocki, 2001, p. 4). Although regions as such had existed
before the political transformation in Poland, they were completely sub-
ordinated to the central administration. Management of regional devel-
opment during the transformation period until 1998 was primarily re-
duced to solving social and economic problems of various regions by the
central authorities where the regions’ governors remained fully depend-
ent on these authorities.

The emergence of self-governing regions was preceded by a pub-
lic debate about the relevance and sense of creating self-government on
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the regional level in a unitary state, as Poland was back then and still
continues to be, and about the models that inspired this level of terri-
torial organisation in Poland (Hirnle, 2013, pp. 147-148). In view of
the absence of domestic traditions of a strong regional level in develop-
ment management as well as considerable internal differences between
European states, each of whom has its own unique territorial system, the
choice was made in favour of a self-governing region with a legal status
the same for all sixteen newly created regions. Although the Constitu-
tion of the Republic of Poland guarantees decentralisation of power and
stresses the role of self-government in Poland, its provisions refer only to
self-government on the municipal level (Dtugosz, 2007, p. 4).

Europeanisation processes played a significant role in the establish-
ment of self-governing regions. Even before its accession to the European
Union, Poland began to prepare its own national system towards imple-
menting the European Union’s regional policy. Although under the so-
called institutional autonomy, the EU cannot impose on member states
any specific solutions concerning their territorial organisation, efficient
management of a system supporting regional development required an
appropriate institutional order to be in place for structural funds’ absorp-
tion. The accession negotiations as well as expectations formulated by
the European Commission with regard to the consolidation of democrat-
ic system through decentralisation of power in Poland contributed to the
implementation of the administrative reform in the country and the crea-
tion of sixteen regions with powers to pursue their development policy on
the intraregional level (Ladrech, 2010, p. 109).

What proved to be significant in the process of empowering the re-
gions in managing their territorial development was the fact that the
regions were granted powers to formulate and manage regional opera-
tional programmes (ROPs) (Michalewska-Pawlak, 2010, p. 274). The
programmes provided the self-governing regions with financial base for
pursuit of their strategic, regional development goals, based on availabili-
ty of structural funds for the purpose. Poland’s integration with the Euro-
pean Union had a positive impact on the strengthening of political, legal
and financial subjectivity of Polish regions, also through a change of the
way they perceived development processes. A proactive regional policy
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pursued on the EU level made the national policy-makers aware of the
correlation between territorial cohesion, competitiveness of regional econ-
omies and economic growth in its national dimension.

In Poland’s territorial set-up, the region is, on the one hand, a self-gov-
erning community of citizens, and on the other an administrative struc-
ture with its own agencies and powers, enabling it to accomplish public
tasks. The most important area of self-governing activity of a region is re-
gional development and provision of public services that are regional in
nature and scope.

2.2. The objectives of regional governance in Poland

Management of regional development is a set of deliberate and pur-
poseful actions undertaken by public authorities on the government and
self-government level aimed at bringing about positive quantitative and
qualitative changes in each social-economic-spatial set-up. In general, the
changes relate to improving the quality of life of people living in the re-
gion as well as increase of the region’s competitiveness in the global di-
mension (Richert-Kazimierska, 2013, p. 124). Management of regional
development also entails the influence that public authorities exert on en-
tities operating in the region, and their motivation by means of a system
of legal, financial and informational instruments, to achieve specific be-
haviours, beneficial from the perspective of regional development.

Unlike in the classical, bureaucratic model of the management of re-
gional development by the public authorities, regional governance pro-
vides for a slightly different role of the public authorities in generating
development processes. The idea of regional governance assumes that
public authorities, especially on the regional level, serve as a kind of co-
ordinator and partner in the generation and implementation of manage-
ment processes. As A. Wiktorska-Swiecka points out, the relations be-
tween various regional actors, including public authorities, are based on
voluntary cooperation, potentially also informal, which focuses on specif-
ic tasks and specific problems (Wiktorska-Swiecka, 2014, p. 162). Both
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in the classic, bureaucratic management model and in regional governance,
the objectives of regional development may be defined in the same manner;
what stands out as a marked difference, however, are the means and ways
of accomplishing them, which ultimately impacts the results achieved.

Any analysis of regional development should be preceded by an assertion
that Poland is a country in which the intensity of regional development
processes is by no means uniform. This is confirmed not only by the differ-
ences in GDP levels in the various regions, with the Lublin Region reaching
barely 68.6% and Mazovia 159.4% of the national GDP average (Central
Statistical Office, 2016, p. 1) but also by the differences in the develop-
ment potential of urban and peripheral areas within the regions. The key
dilemma which persists in management of regional development concerns
is whether to focus actions on improving the regions’ competitiveness, as
opposed to striving for cohesion between well-developed and peripheral re-
gions. The National Regional Development Strategy 2010—2020: Regions,
cities, rural areas does not give an unequivocal answer to these dilemmas,
highlighting both objectives in the implementation of regional policy in
Poland. On the one hand the document provides for the necessity to in-
vest in urban areas as drivers of economic growth and enterprise develop-
ment, and on the other it provides for support for the least developed rural
areas, where citizens have limited access to basic goods and services (Min-
istry of Regional Development 2010, pp. 89-91, 123). These two diverg-
ing visions of regional policy focused either on competitiveness or on cohe-
sion clashed during the 2nd Lower Silesian Self-Government Congress held
in Wroclaw on 25 March 2016. The subject was discussed by represent-
atives of local and regional governments, experts, scholars, entrepreneurs
and representatives of community organisations, who presented their views
on the allocation of public funds, including European funds, to be used to
boost development of cities and peripheral areas, on the ways of financing
more and less developed Polish regions, on the financial solidarity among
them, as well as tools for its implementation and effective ways of support-
ing enterprise on the regional level.

Under the Act of 5 June 1998 on Regional Government, region-
al authorities are obliged to pursue a development policy for each re-
gion, a policy that encompasses the following objectives: economic
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development, improving the level of the citizens’ education, rational
management of natural resources, shaping natural environment in ac-
cordance with the principle of sustainable development, supporting the
development of science and collaboration between science and business,
supporting technological progress and innovation, supporting develop-
ment of culture, taking care of cultural heritage and its rational manage-
ment, social inclusion and counteracting social exclusion.

Detailed objectives on the regional level are formulated in various re-
gions’ development strategies which must conform to the tenets of The
National Regional Development Strategy: Regions, cities and rural are-
as, and must comply also with other strategies that all underpin strate-
gic development management in Poland. What is usually set as a prior-
ity is improvement of the quality of life of citizens and competitiveness
of the regional economy though specific priorities and ways of pursuing
these objectives may differ in each case. Worthy of note is the fact that
the financial basis of the regions’ development policies involves the Eu-
ropean Structural and Investment Funds, which finance mainly the pri-
orities defined in the Europe 2020 strategy, which is why the main objec-
tives defined on the regional level include smart, sustainable and inclusive
growth (European Commission, 2010).

2.3. Selected instruments of regional governance in Poland

The list of instruments of regional development implemented on the na-
tional and regional level is long (Stand, 2010), which is why the pres-
ent analysis will be limited to those that are crucial to the emergence of
a multilevel system of regional governance in Poland.

The most important group of instruments regulating regional gov-
ernance processes relate to laws adopted on the national as well as the
EU and regional level. This is a manifestation of a multilevel system of
regional governance, which functions in Poland and which will be exam-
ined in the following subchapter. The national regulations that should
be mentioned in this context include the Act of 6 December 2006 on
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the Principles of Development Policy Implementation. The document de-
fines the subjective and objective framework of the policy, including the
functioning of the system for managing the development of the coun-
try and its regions. The Act was amended several times, for example in
response to new EU regulations associated with the implementation of
the Community’s regional policy in 2014-2020 or territorial contracts
as a new instrument for financing development of regions. Another leg-
islative instrument referring to regional governance is the Act of 11 July
2014 on the Principles of Implementing Cohesion Policy Programmes Fi-
nanced in the 2014-2020 Financial Perspective. It defines the institution-
al system for managing operational programmes, including the 16 ROPs
of Poland’s regions. The Act imposes on the regional authority’s obliga-
tions associated with the implementation of ROPs and creates a system
for selecting, implementing and settling projects carried out within the
framework of the operational programmes.

As we analyse the legal instruments applicable, it is impossible not to
mention laws made on the EU level, which constitute the basis for govern-
ance processes on the regional level in Poland. The most important among
them include a package of regulations concerning the programming and
implementation of the European structural funds and investment funds in
2014-2020. They regulate the management of disbursement and settle-
ment of funds, including the financing of the ROPs (Michalewska-Pawlak,
2016, pp. 145—-146). They also contain a description of the procedure for
developing ROPs and of the framework structure of ROPs (European Par-
liament and Council, 2013). Moreover, they constitute the legal basis for
the Partnership Agreement signed between the Polish government and
the European Commission on disbursement of funds on the national and
regional level (Michalewska-Pawlak, 2015, p. 94).

In addition to legal instruments, another instrument determining the
way in which regional development is managed is strategic program-
ming. A reformed system of strategic programming was established
in 2009 through the introduction of a hierarchy of strategic docu-
ments on which the development of the country and the regions is to be
based: horizontal long-term strategies of development and spatial devel-
opment of the country, horizontal mid-term strategies as well as other
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development strategies (Sulmicka, 2012, p. 267). Among the documents
that nowadays constitute the basis for strategic regional programming,
those that should be mentioned are: Poland 2030. Third Wave of Mo-
dernity long-term strategy for the development of the country, Poland
2020 Development Strategy, 9 integrated strategies, and National Spa-
tial Development Concept 2030 (Nowordl, 2014, pp. 5-6). In this sys-
tem, key role is played from the perspective of regional management by
The National Regional Development Strategy: Regions, cities, rural are-
as, which is a mid-term document outlining the directions of Poland’s de-
velopment in its regional dimension. It is a governmental document the
contents of which were consulted with self-governing regions. Region-
al authorities are responsible for the formulation of development strate-
gies for the regions, which indicate priority directions in the development
of a given territorial unit. However, these documents must comply with
the long- and mid-term strategies mentioned above. Poland’s regions can
also formulate macro-regional strategies. Worthy of note is the fact that
there is a close link between strategic programming instruments on the
national and regional levels, and the European Union’s strategic devel-
opment priorities. Since a considerable part of the national and regional
strategies is financed by the European Structural and Investment Funds,
these documents must comply with the EU Europe 2020 strategy.

The smart specialization strategy constitutes a special type of the strat-
egies formulated by regional authorities on the regional level. Member
states and regions wishing to obtain structural and investment funds to
finance digital development, research and innovation must prepare strat-
egies specifying the areas and sectors of regional economy determining
the region’s competitive advantage, and then allocate public support to
initiatives and projects that fit in with these areas (Godlewska, 2013,
p. 89). Thus, the implementation of the strategies is to be based on the
endogenous potential of the regions, made up not only of modern tech-
nologies but also traditional sectors, like processing industry or shoe in-
dustry, but utilising knowledge and innovation. It is worth noting, how-
ever, that in order to implement it effectively, Polish regional authorities
must involve private enterprises, higher education institutions, research
and development centres in its drafting and implementation.



48 = Chapter 2. Regional governance in Poland...

The instruments used in the management of regional development,
equally operational and coordinating in nature include, first of all, the ter-
ritorial contract. It has been used since 2014 and is a contract concluded
between the authorities of a region and the minster responsible for devel-
opment, based on which the government transfers funds to be used to pur-
sue regional development goals in the region. The contract contains strate-
gic development priorities of the region as well as a list of the region’s key
investments that the government has endorsed as important to the devel-
opment of the entire country. Thus, it is a tool to coordinate management
of regional development, because it stems from an agreement between the
government and the regional authorities on actions to be taken to support
regional development (Michalewska-Pawlak, 2015, p. 103). The idea of
the territorial contract was described by our interlocutor from the Ministry
of Development’s Department of Regional Operational Programmes as an
innovative instrument for managing regional development in Poland. This
is mainly because it makes it possible — through a negotiation process — to
identify and pursue common development goals on both sides: the gov-
ernment and regional government, and as such it has a positive impact on
the effectiveness of public funds management. As the interviewed official
noted, practice showed, however, that when financial resources available
to Polish regions were limited, the negotiations were not entirely success-
ful: they consisted mainly in formulating expectations on the part of re-
gional authority’s vis-a-vis the government. As a result, the contracts en-
compassed approximately 900 projects proposed by Polish regions, not all
of which, according to the official, would be implemented. The mere fact
of a project being included in the contract does not guarantee at all that it
will be carried out. This undermines the principle of focusing on strategic
development investments in the regions. Although in the future, the idea
of the territorial contract should, in our respondent’s view, be better formu-
lated, agreements between partners make it possible to optimize manage-
ment processes and enable regional authorities to influence the implemen-
tation of the regional development policy on the central level.

Poland’s participation in the EU’s regional policy has created the legal
and financial basis for the implementation of instruments like the ROPs.
Regional programmes, as the name itself suggests, are implemented on the
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level of regions and are managed by the authorities of the various regions.
They finance various projects which contribute to the achievement of stra-
tegic development priorities of each region. In the current programming
period, the structural funds still available to Polish regions can be disbursed
on the basis of two territorially focused instruments: Integrated Territorial
Investments (ITT) and Community-Led Local Development (CLLD). Fur-
ther in the book, the ITT of the Central Subregion of Silesia will be pre-
sented as a case study of innovation in regional governance in Poland; here
it is worth noting that it is a solution involving various local and regional
actors in development processes. The Community-Led Local Development
is a mechanism implementing territorial approach in management on the
level of local communities, including rural communities. Its functioning is
based on the rules of the LEADER method, although it can be used equal-
ly by local rural communities, and by people living in urban areas interest-
ed in direct participation in the management of the local community de-
velopment. Unfortunately, despite appeals made by rural communities, so
far only two regions in Poland: Kujawsko-Pomorskie and Podlaskie, have
decided to use this instrument in regional governance processes (Associa-
tion of Rural Municipalities of the Republic of Poland, 2014).

When analysing the objectives and instruments applied in practice
of regional governance in Poland, it is fair to say that to a large extent
they are territorially oriented. Regional development strategies, includ-
ing smart specialisation strategies, regional operational programmes, ITIs
or CLLD based on territorial partnerships enable regions to pursue their
own visions of development based on their indigenous potentials. It is,
therefore, worth reflecting on the role played by the multilevel nature of
a system in territorially oriented regional governance processes.

2.4. Multilevel nature of regional governance practice in Poland

The multilevel and network-based nature of the regional governance sys-
tem in Poland has been guaranteed by law. The Act of 6 December 2006
on the Principles of Development Policy Implementation indicates that
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the main institution in charge of managing Poland’s development, also in
its regional dimension, shall be the minister responsible for development.
The minister has special powers making his or her position and role ex-
ceptionally strong in the system and enabling the incumbent to effec-
tively influence the implementation of intraregional policies by regional
authorities. According to the representative of the Ministry of Develop-
ment’s Department of Regional Operational Programmes, the minister
not only coordinates the management of regional development in Poland,
but also “represents regional interests during discussions with other min-
isters on the government level”. Our interviewee said that the develop-
ment of various regions remains in the remit of self-governing provinces,
whereas regional development in general is in the hands of the minister
responsible for development. This suggests that there are different enti-
ties with different approaches to management of regional development.

Another respondent, working at the Ministry of Development’s De-
partment of Innovation and Development Support Programmes, said
that “the relations between regional authorities and the Minister of De-
velopment with regard to the management of development in Poland fall
outside the traditional typology of management models, which is why
describing them as hierarchical, partnership- or network-based does not
convey their true nature”. On the one hand, we have an act of parliament
guaranteeing the regions a possibility of expressing their opinion, for ex-
ample, through the Joint Government and Territorial Self-Government
Commission; there are also procedures guaranteeing the citizens’ partici-
pation in consultations about key documents relating to the management
of regional development. Formal aspects of the influence exerted by re-
gional authorities on development are guaranteed as well. On the oth-
er hand, outside the formal sphere there are also informal contacts, with
their bearing on the regions’ abilities to shape this policy. “One region’s
voice may be hardly heard by the minister, but the voice of sixteen re-
gions, for example, in the form of the Convention of Marshals, is much
more sonorous and much more respected. Everything depends on a cer-
tain practice and on the existence of political will as well as personal will,
to be displayed by various individuals coming to an agreement. Good co-
operation between policy-makers translates into good working contacts.”
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This statement suggests that the functionality of the regional governance
system in Poland depends both on legal regulations and on the culture of
interinstitutional cooperation.

Apart from the minister in question, there are also self-governments of
all levels — from the regional to the local — with the most important role
being played here by the regional government, which negotiates and for-
mulates the final version of the territorial contract and the ROP with the
minister responsible for development (Michalewska-Pawlak, 2015, p. 95).
It should be noted that the three levels of territorial self-government —
municipalities, districts and regions — are independent of each other, both
horizontally and vertically (Chrisidu-Budnik, Korczak, 2013, p. 402). On
the one hand, this gives them a lot of freedom in terms of ways and di-
rections of the management of development processes on the lower levels
of the country’s territorial organisation, and on the other, it constitutes
a challenge, when it comes to coordinating development actions between
the various levels of self-government.

A forum for cooperation and reconciliation of interests of the govern-
ment and self-governments exists in the form of the Joint Government
and Territorial Self-Government Commission, while the governors, ter-
ritorially positioned on the level of the self-governing regions, are to de-
fend the interests of the government on the regional level. Although the
governors’ powers do not overlap with those of regional authorities, gov-
ernors’ activity and their participation in key decision-making processes
on infrastructural investments, or their power to verify decisions of tak-
en by regional authorities with regard to compliance with the law make
the governors important actors in regional governance processes. Unfor-
tunately, as Polish practice shows, cooperation between the governors
and the regional authorities, especially when the two sides come from
opposing political backgrounds, is not often harmonious (Jeczmionka,
2017; Widera, 2015).

An important role in the multilevel system of regional governance is
played by the Convention of the Marshals of the Provinces of the Repub-
lic of Poland. It is a forum for an exchange of views and cooperation of
marshals of all Polish regions thanks to which representatives of the re-
gions can discuss the current problems associated with the management
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of regional development and formulate joint positions that are a result of
compromise, and then present them to central-level institutions and
authorities (Internet Information Service of the Union of the Voivode-
ships of the Republic of Poland, 2017). As the official from the Ministry
of Development’s Department of Innovation and Development Support
Programmes indicated, when speaking to the government, the regions
“try to speak with one voice, e.g. when presenting their remarks on the
contents of strategic documents. During various meetings, some min-
isters say that if the self-governments can define and articulate a joint
position to the ministry, it is treated as a serious argument in favour of
taking such opinions into account.” The Convention of the Marshals is
an entity capable of successfully negotiating the interests of the regions
with the central governments, provided that it “speaks with one voice”.
When there is no unanimity among the regions, their negotiating posi-
tion in dealing with the government administration is much weaker. Our
interviewee also indicated that negotiations between the government
and the regional governments were political, and if the former wanted
to weaken the Marshals’ negotiating position, “it is enough to convince
one of them, who is from a political party close to the government, to
refuse to support a stance that is different from the government’s”. As
an example, the official from the Ministry of Development cited the ne-
gotiations over the Responsible Development Strategy. There were many
critical remarks about it, but since they were submitted individually, the
regional governments had a weaker impact on any possible changes that
were to be introduced.

Self-governing regions engage in multilateral cooperation in the form
of macro-regional strategies. Examples include the Strategy for West-
ern Poland signed by five regions from western Poland: Lower Silesia,
Lubuskie, Opolskie and Wielkopolskie. Similar strategies have been for-
mulated for Eastern Poland, Southern Poland and Central Poland. The
problem is, however, that, except for the Strategy for the Development
of Eastern Poland, there is no separate budget allocated for the imple-
mentation of its provisions (Wyrwa, 2014). Regional governments also
have a statutory obligation to involve local authorities, self-regulatory
organisations and professional organisations as well as higher education
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institutions in the drafting of regional strategies (Act of 5 June 1998 on
Regional Government).

On 28 October 2015, the Ministry of Infrastructure and Development
(now Ministry of Infrastructure) published its Guidelines on the imple-
mentation of the partnership principle for 2014-2020. The publication
of the document is a result of Europeanisation, the process which forc-
es national public authorities to include social and economic entities in
their decision-making concerning implementation of the EU’s cohesion
policy. Partnerships operate on all stages of implementation of this pol-
icy, from programming, through implementation to evaluation, but the
authorities are also obliged to support their partners interested in par-
ticipating in regional governance processes. As it has already been men-
tioned, the regional development policy system in Poland is closely linked
to EU solutions on account of being financed by structural and invest-
ment funds. That is why regional authorities are obliged to implement
a multi-stakeholder and multilevel system of regional governance as an
obligatory solution resulting, as it were, from the pressure of Europeani-
sation. A good example of the implementation of the partnership princi-
ple in regional governance is the Monitoring Committee as an institution
set up to review the implementation of the Regional Operational Pro-
gramme. When analysing its structure and composition, it is worth not-
ing that it represents all important actors on the regional level: employ-
ers, employees, community organisations, higher education institutions,
local government units, key trade organisations, national authorities and
institutions as well as the European Commission (website of the Regional
Operational Programme for the Podkarpackie Province).

Thus, on the regional level we have, in addition to public authorities
of various levels, community organisations and enterprises, higher educa-
tion institutions, business community institutions, regional development
agencies, clusters and territorial partnerships, all of which, using various
instruments, are actively involved in regional governance processes. The
participation of the social and non-governmental sectors in development
processes on the regional level is also strengthened by two instruments
of governance mentioned earlier, namely ITIs and CLLD. Because of the
involvement of non-public stakeholders, regional governance processes
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become increasingly territorial in their focus, because of which the region
begins to be seen, and thus managed, not only as an administrative unit,
but, above all, as a functional area with spatial and economic relations.
Another mechanism used in order to involve the private and social sectors
in management processes is public-private partnership, but, as practice
shows, its implementation comes up against serious cultural and systemic
problems (Hausner et al., 2013, pp. 45-49).

According to A. Noworol, the current legal regulations do not really
encourage citizens to become involved in regional governance processes.
In the light of the existing legislation, their participation is to be limited
mainly to being informed and consulted by the public authorities, a pro-
cess that is strictly formalised. The biggest opportunity for involving citi-
zens in the decision-making process on the regional level presents itself in
environmental protection and cooperation between the public sector and
non-governmental organisations (Nowordl, 2014, p. 23). Such possibili-
ties have been also envisaging in the process of drafting strategic and op-
erational documents on the regional level, though it should be noted that
the fact that actors other than public authorities can express their opin-
ion does not have any real impact on the very process and content of de-
cision-making. There are no guarantees that such opinions will be consid-
ered in the drafting of the documents, which can discourage stakeholders
from participating in the process. It is also worth noting that the fact that
other regional actors are not involved in development processes leads to
a low level of legitimacy for the actions undertaken by regional authori-
ties, weak regional identity, low quality of regional social capital and low
level of innovation in management processes.

The crucial role to be played by economic stakeholders in the manage-
ment of regional development has been pointed out by the Marshal of the
Lubuskie Province, A. Polak, for whom regional development without
enterprises is impossible. She has also stressed the need for closer cooper-
ation between the public and the private sector, who often do not under-
stand each other owing to different logics of their functioning. In order to
improve the quality of cooperation, in mid-2016 the regional authorities
in the Lubuskie Province established the Lubuskie Development Acad-
emy as an initiative aimed at disseminating knowledge of the regional
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strategy and conducting consulting and training workshops in regional
policy for entrepreneurs and local governments (Lubuskie Development
Academy). Similar initiatives are designed to support the creation of re-
gional cooperation networks. Another type of network with a considera-
ble impact on the management of rural development in Polish regions is
the National and Regional Rural Networks. Such networks will be pre-
sented in Chapter Four as examples of an innovative solution in regional
governance in Poland.

In addition to legal instruments for coordinating cooperation between
entities responsible for regional governance, there are also mechanisms
for conducting negotiations and consultations and reaching agreements,
mechanisms that, according to the interviewed Ministry of Development
officials, facilitate decision making and implementation in regional gov-
ernance. Efficient cooperation between the central government and re-
gional authorities is a prerequisite for effective processes in the manage-
ment of regional development, especially when actions and powers of
various institutions overlap.

The regional governance model in Poland is multilevel in nature, but
we can see that network-based cooperation of many public, social and
private entities exists alongside hierarchical relations. Legal regulations,
political practice and opinions of national and regional officials suggest
that the most key role in the regional governance system is assigned to
central institutions. This stems not only from the scope of the powers en-
trusted to them, but also from the ways actions are coordinated.

The Polish model of regional governance can be described as dynam-
ic and changing over time. This is determined by several factors, primar-
ily the fact that the regions’ legal and political subjectivity is guaranteed
only by an ordinary act of parliament and not by a higher-level instru-
ment, e.g. constitution. In practice, this means that a parliamentary ma-
jority can change the regional self-government system and even can do
away with provinces as units in the territorial division of the country. It
is hard to imagine such a situation in a democratic country where rule of
law is respected; nevertheless, when it comes to political practice, there
are changing legal and political relations between the central govern-
ment and self-governing regions, reflected, for example, in the efforts to
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centralise or decentralise some tasks to be performed as part of the im-
plementation of public policies on the national and regional level. For in-
stance, the regional authorities no longer oversee agricultural vocation-
al centres, which until 20 August 2016 were organisational units of the
regional governments and are now supervised by the Minister of Agri-
culture and Rural Development (PAP, 2016). Similarly, regional author-
ities have been deprived of their supervisory powers over regional envi-
ronmental protection funds (PAP, 2016a). There are plans to recentralise,
as of 2018, the functioning of the 16 regional and over 340 district em-
ployment centres, which are to be supervised by the Ministry of Family,
Labour and Social Policy, and to launch changes leading to centralization
in healthcare, education, or management of regional audit chambers. Al-
though experts indicate that in the last case, centralisation may also have
its advantages, for example, increased effectiveness in the functioning of
employment centres and better coordination of the government’s social
policy (Rzemek, 2017) — there are also opinions that, in fact, it stems
from a specific vision of state promoted by the ruling party as well as
an attempt to take control over funds that are at the disposal of vari-
ous institutions. During the conference The Regional Operational Pro-
gramme for Lower Silesia — Broadening the Perspective held in Wroctaw
on 16 December 2016, the Marshals of Lower Silesia, Lubuskie Province
and Opolskie Province said that depriving self-governments of their pow-
ers and recentralisation of the state by the government made it impossi-
ble for the regional authorities to perform their tasks (ROP Conference,
2016). According to the Marshal of the Opolskie Province, policies im-
plemented in this manner would have no links to the needs and expecta-
tions of the people living in the regions.

Diverging visions on management of Poland’s development and that
of its regions among various political forces in Poland can be expected to
have a considerable impact on the practice of regional governance in the
nearest future. Another challenge is the fact that regions do not have suf-
ficient own resources to finance regional development. The problem may
become particularly acute after 2020, when the structural and invest-
ment funds for financing of the Polish regions’ development goals will
expire.



CHAPTER 3

Innovations in regional governance.
A definition-based and model-based approach

3.1. Defining innovations in regional governance

Research into the application of innovative solutions in regional govern-
ance in Poland requires a precise explanation of the concept of innovation
as an analytical category, and a research model that would serve analysing
the creation and implementation of innovative solutions.

Interest in the question of innovation in public governance has its
sources in the rising challenges and problems associated with the effec-
tiveness of the public sector functioning, as well as in the attempts taken
to overcome those challenges by creating and implementing new man-
agement solutions. The notion of innovation has been traditionally linked
to the market and the business sector, for whom innovations are a source
of competitive advantage which makes a business entity distinguish itself
amongst others competing with it. Thus, it is considered to be a success
factor in business.

The notion of innovation itself denotes introduction of novelties into
the existing reality, novelties that will lead to specific changes (Janasz,
Koziol, 2012, p. 11). The term ‘innovation’ was used for the first time by
J. Schumpeter in the 1930s. It encompassed novel technical aspects in the
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functioning of an enterprise in the economy, stressing at the same time
the utilitarian aspect of its application as well as positive outcome in the
form of economic profit that could be achieved thanks to the implemen-
tation of innovation (Schumpeter, 1960, p. 104). The problem of defin-
ing innovation in economics and marketing was later tackled by scholars
like P Kotler, P Drucker or M. Porter, who contributed significantly to
the explaining of the concept itself as well as its significance to enterprise
development (Drucker, 2000; Kotler, 1999; Porter, 1992).

Chronologically, the application of the concept of innovation to analy-
ses of public governance proceeded gradually; today, it is widely used in
programming, implementation and evaluation of the functioning of pub-
lic policies and programmes, including those on the regional level. This
does not mean that there is one clear definition pointing to what inno-
vations in public governance are. H. Anheier and S. Korreck defined in-
novations in governance “... as novel rules, regulations, and approach-
es that, compared to the current state of affairs, seek to address a public
problem in more efficacious and effective ways, to achieve better poli-
cy outcomes, and, ultimately, to enhance legitimacy” (Anheier, Korreck,
2013, p. 83). A similar definition of innovation in public governance is
proposed by A. Attiroiko et al. (Attiroiko et al., 2011, p. 3), in whose
view it is a mechanism or institutional arrangement that makes it possi-
ble to solve problems associated with management or achieve better out-
comes in management processes. The above definition stresses positive ef-
fects that should accompany the implementation of innovations in public
governance.

E. Van de Ven and H. Angle (2000, p. 3) indicate that “innovation re-
quires more than the creative capacities to invent new ideas; it requires
managerial skills and talents to transform new ideas into practice”. This
means that qualities like inventiveness and creativity, which are a source
of innovative solutions, must be complemented by skills making it possi-
ble to transform these ideas and concepts into practical solutions in pub-
lic governance.

What makes innovations in economic management different from
innovations in governance is, first of all, the objective of their imple-
mentation as well as the range of stakeholders to benefit from the



3.1, Defining innovations in regional governance = 59

implementation of innovations. In the case of innovations in regional gov-
ernance, these are changes geared towards satisfying the needs and inter-
ests of the regional community, and, unlike innovations in the enterprise
sector, their implementation is beneficial to all parties involved. Thus, the
strategy of cooperation for generating and promoting innovations in re-
gional governance is better suited to satisfy for the interests of actors par-
ticipating in governance processes than it would be in individual innova-
tive actions, which are usually focused on achieving individual goals and
goods.

The concept of innovation is widely discussed in the literature on the
subject, viewed from economic, technical, psychological as well as so-
cial sciences perspectives, and is a broad analytical category (Anheier,
Fliegauf, 2013, p. 138). That is why this chapter will explore definitions
of the concept of innovation in public governance, especially regional
governance. In our analysis, we will point to those constitutive features of
regional governance that were applied in the selection and description of
specific case studies of innovation in regional governance in Poland pre-
sented in this monograph.

Before we proceed to point out the constitutive features of innovation
in regional governance, it is important to consider what mobilises the
public sector to be active in working out innovative solutions. The first
reason relates to the nature of democratic political system, in which elect-
ed politicians holding power put pressure on management processes in
order to rationalise and improve them in exchange for political support
from the citizens in the next election. The emergence of a new leader of-
fering an alternative vision of actions — often an outsider — has a positive
impact on the generation of innovations. Another reason seen and felt by
the society first hand, is crisis, a clear symptom of necessity to introduce
changes and corrections into the management process. Less visible to civil
society are the potential problems inside the public sector which neces-
sitate a search for new, alternative solutions in its functioning. This was
how one of contemporary management models, i.e. New Public Manage-
ment, was born. Finally, yet another reason listed among those that lead
to the implementation of innovations in the public sector is technological
progress and advanced technologies (Borins, 2000, pp. 55-56).
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Of particular importance have been technological changes relat-
ing to the empowerment of the regional civil society, which, thanks
to technology, acquires alternative possibilities of participating in the
management of regional development. The use of new technologies as
e-governance tools not only facilitates mutual communication and co-
operation of representatives of various sectors, but also improves access
to information, necessary in the decision-making process, and makes it
possible to directly involve the citizens in the decision-making process
without them having to leave their homes (Reddick, 2011). This is par-
ticularly important when the size of a region and its population consti-
tute barriers in terms of transport, time or logistics, barriers preventing
citizens from participating broadly in regional management. New tech-
nologies, including social media, instant messaging or e-voting appli-
cations as well as other e-tools, have facilitated broader participation in
management processes.

Innovation should be seen as a broadly defined change that can occur
in the thinking, organisation, action or products. Irrespective of where in-
novations are created and implemented, they are always conscious and
intentional. That is why innovations in the regional development man-
agement should be considered from a teleological perspective, i.e. focus
on the objective. An analysis of the objectives of regional governance in
Poland is presented in the previous chapter of the monograph, but it is
worth adding here that innovations should contribute to an improvement
in the quality of life of the community in which they are implemented.
Sustainable development and smart growth depend not only on the com-
petitiveness of economic entities, but also on the innovativeness and ef-
fectiveness of public governance, including regional governance. Thus,
innovation is meant to achieve specific public benefits thanks to the max-
imisation of the use of available resources in the management process (Al-
berti, Bertucci, 2006, p. 2). Innovations seen in this way are to contrib-
ute to an increase in the effectiveness of management and achievement of
better effects of public interventions.

The implementation of innovations in public governance is to contrib-
ute to the elimination or at least reduction of development barriers on
the regional level (Freise, Paulsen, Walter, 2015, p. 279). In the Polish
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model of regional governance, development challenges refer in particular
to three thematic areas, namely:

= sustainable development of cities and their functional areas;

m stimulation of economic growth in rural areas; and

m support of entrepreneurship as a territorial development factor;

and stem from statutory regulations on the basis of which self-governing
regions have relevant powers and are responsible for carrying out tasks in
these areas.

The positive change that occurs as a result of the implementation of
innovations should be felt by the ones to whom actions and managerial
decisions are addressed. Innovations in regional governance should thus
exert their impact in the form of specific outcomes which next to produc-
ing changes in social awareness, affect attitudes and behaviours of citizens
in the public sphere (Glor, 2015, p. 4). It can, therefore, be said that posi-
tive outcomes can refer both to public goods and public values.

Some authors of the literature on the subject note that generation of
managerial innovations in the non-profit sector is facilitated by multisec-
toral cooperation and partnerships (Koppenjan, Klijn, 2004; Sgrensen,
Torfing, 2012). The essence of both networks and partnerships is coop-
eration and exchange of resources, including knowledge and experiences,
as well as joint actions making it possible to achieve the desired objectives
more effectively. In the public sector, i.e. also in regional governance, cre-
ation of partnerships, joint projects, exchange of knowledge and experi-
ences, sharing of knowledge, including tacit knowledge, make it possible
to look more effectively for innovative methods to achieve the objectives
of regional governance. Assuming that regional governance entities rep-
resent all sectors and levels of territorial organisation — from the local to
supranational — it is worth noting that only their cooperation based on
non-hierarchical relations improves processes associated with the pro-
gramming and implementation of public policies as well as the quality
of the public services. Collaborative multisectoral cooperation on the re-
gional level is conducive to the sharing of knowledge and experiences,
which through diffusion are transferred as a resource to be used by other
partners. The creation and implementation of innovations on the regional
level requires involvement of various actors, not only those participating
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in the formulation of innovative solutions to existing problems, but also
those that effectively articulate their existence (e.g. organisations repre-
senting groups of citizens, public opinion research centres, territorial ob-
servatori