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Introductory summary 
 

 

 

In order to produce cohesion, it is useful to look for solutions of general interest in dealing with 

conflicts, that is to say solutions that all the parties involved share and give a priority. Cohesion between 

states, enterprises and big political, economic and social structures can be created through agreements. 

But, if the aim is creating cohesion among communities, it is necessary to act within the social body, as 

close to the environmental and local dimension  where people live, grow and produce, that is acting 

“bottom-up”. 

 

“Bottom-up” action allows to more effectively intervene on disgregation factors and treat the 

complexity as a resource.  

 

In the experience of the Local Economic Development Agency “Città del fare” (CdF), the EU 

methodology (partnership, concertation, integration, concentration) proved to be very effective. A 

greater efficiency could be achieved by consistently applying the principle of integration to policies, 

programmes, financial sources and operational processes of executive departments in the Public 

Administrations at all levels (Municipalities, Provincial and Regional Administrations, States and 

European Union).  

 

In Italy this has not been achieved yet, especially because:  

- partnerships are not always representative of general interests, be they public or private; 

- concertation is often considered a “way to make arrangements” rather than a “method” to deal 

with conflicts and look for shared solutions;  

- integration intents are dispersed in sector-based and separated policies and programmes 

(infrastructural, environmental, development, training, etc.) and in the fragmentation of 

executive (political and administrative) systems at different institutional levels. 

 

All these elements reduce the effects of European Community policies for cohesion and development. 

In some cases they can produce even opposite or damaging effects. Apparently, there is no agreement 

on the fact that cohesion (and integration, which is useful to create cohesion) is a prerequisite for 

development.  
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Scant integration (of sector-based policies as well as between “top-down” and “bottom-up” actions) is 

therefore the main failure factor. This issue requires further observation, since local communities 

interests do not differ from those of the European Union. 

 

Thanks to our experience, we can confirm that integration between urban regeneration policies and 

social development and inclusion policies is definitely a crucial factor in building social cohesion. 

Integrated actions turn out to be even more crucial when they are performed through decentralized 

responsibilities, at a level closer to the involved areas and communities. We were able to create such 

integration through a constant interaction between research and practice. 

 

In conclusion, social cohesion is an “intangible asset” that need to be gained and maintained over time. 

For the success of cohesion policies it is crucial to keep a consistent behavior within the Public System 

at any institutional level of Government. Research institutions, on the other hand, can play a vital role. 
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Part 1 

The experience of the Local Economic Development Agency “Città del fare” 
 

 

The Local Economic Development Agency “Città del fare” is an evolution of the Local Intermediation 

Subject created to enforce a Territorial Employment Pact (TEP), within an experimental programme 

promoted by the European Commission and the Italian government in 19971. The evolution of the TEP 

into an Agency2 took place in 2002 and was allowed by the “Additional Programme” implemented by 

the State with the purpose of improving and strengthening the good results achieved in the experimental 

stage3. The Local Economic Development Agency “Città del fare” has been operating since 1998 using 

the partnership and concertation method to elaborate integrated strategies, programmes and projects for 

infrastructures, environmental recovery, urban regeneration, productive development and social 

inclusion.  

 

To effectively fulfill its mission, the Agency needs to perform a continuous and constant work of 

administrative innovation and communication in order to get connection, cooperation and collaboration 

between institutions, cultures, economies and societies within the reference territory and in relation to 

supra-local dimensions.  

 

The function of the Agency is to create integration … in order to create cohesion … in order to 

create development.  

In this sense, the activity of the staff members, during all the stages of planning and implementation, 

focuses on the intervention context and is constantly aimed at integrating:  

- different cultural and disciplinary approaches (especially as regards urban planning, 

economics, sociology, administrative law);  

- public and private local resources (natural, infrastructural, production, administrative, 

cultural, associative, human, etc.) with the resources available in supra-local levels 

(knowledge, competences, investment availability, opportunities which come from “the rest 

of the world”);  
                                                        
1 Local Development Multiregional Operational Programme – Territorial Employment Pacts –  Objective 1 Italy”. 
“Città del Fare” was included in the Sub-programme 6 – Territorial Employment Pact Naples North-Eastern Area.  
 
2 The Local Economic Development Agency “Città del fare” has obtained the Excellence Award in the context of the 
Award  entitled “Challenges – Innovative Actions for Local Development” (Forum PA 2004).  See also Le Agenzie 
Locali di Sviluppo, edited by D. Cersosimo. In the series S. L. FORMEZ-Donzelli. December 2002. 
 
3 Deliberations CIPE 83/2002  and following documents.  



 

  5 

- local and supra-local programmes in different sectors and at different institutional levels 

concerning the same local area; 

- financial resources for local, regional, national and European programmes; 

- administrative procedures relating to use and accounting of resources (sometimes different 

for each financial line); 

- operational and procedural cultures adopted by several public bodies operating in the same 

local area;  

- different systems of evaluation, monitoring and, financial and procedural control of the 

different financial sources employed. 

 

These functions produced useful results for cohesion and development but their use has been fully 

allowed only for performing the experimental programme (Territorial Employment Pacts and CIPE 

Additional Programme for the Territorial Employment Pacts). In the period 2000-2006, as we will see, 

these “good practices” have not been taken into account and led to results far below their potentialities.  

 

 

1.1  Description of the intervention area  

 
The territory of intervention is strongly urbanized. The disgregation and complexity mentioned before 

can be synthetically represented with a few but significant elements4. The reference area is administered 

by ten Municipalities of the Province of Naples located in the North-East area of the Campania main 

city. It covers an area of 136.6 km2 and has a population of over 304,000 people, with a density of over 

two thousand inhabitants per km2. Within the Territorial System we notice a reality far from being 

homogeneous: the 10 associated municipalities actually show a population between 6 and 60,000 

inhabitants: however, only 4 of them have more than 30,000 citizens.  

 

The extension covers 1% of the regional area and 12% of the provincial area. The population represents 

5% of inhabitants of Campania and 10% of residents in the Province of Naples. From a morphological 

point of view, it is flat, crossed by some irrigation channels (the so-called “Regi Lagni”) that made the 

agriculture particularly rich and productive. Since the 60s-70s, however, this region has been involved 

in a massive industrialization process and most of the areas have been destined to industrial settlements. 

Many of the big factories that developed thanks to public incentive have recently closed because of the 

industrial crisis, leaving behind abandoned plants and unemployment.  

 

                                                        
4  These statistic data were the most updated data available when the Local Strategic Document 2007-2013 was written.  



 

  6 

 

 

 

 

 

 

 

 

 

 

 

However, the area is characterized by a considerable number of micro or small-sized enterprises, mainly 

operating in the industrial sector, that altogether represent about 35% of the workers employed in the 

Territorial System, mainly in the following productions: Means of transports (47.6%), Food (10%) and 

Textile, Clothing and Leather Industry (5%). In particular, small-sized enterprises (with 1 to 5 

employees) amount to 92%, consistently with the regional and provincial data. Large-sized enterprises 

(with over 50 employees), on the other hand, amount to 0.3%, a rate which is close to the Neapolitan 

and Campania average (0.4%).  Moreover, in the last years we have recorded a clear boost towards the 

development of trade – specifically with the development of large-scale retail trade – and services, 

induced more by exogenous factors than by a territorial vocation.  

 

The process of industrialization started in the last decades has given an important contribution to the 

local economy, due to the growth of the industrial sector and of the employment rate. Nevertheless, the 

analysis of the currently available data on the local labour market shows:  

- a marked stagnation, characterized by an unemployment rate higher than the provincial 

average, both for male (27.5%) and female (47.6%) (not only youth  but also long-term 

unemployment);  

- a work demand passively oriented towards saturated sectors of the market and deprived of 

any adequate professional qualification; 

- a job market information and orientation system for unemployed still very dispersive. 

-  

Therefore, these elements show the presence, in the areas included in “Città del fare”, of a situation of 

extreme weakness of the employment and production system.  The region is now characterized by a 

quite good road and railway infrastructural system, even if clearly “unbalanced” for what concerns the 

connections towards Naples. On the other hand, public transports within the area are quite inadequate 

and some peripheral neighbourhoods are completely isolated. Moreover, transports connecting industrial 
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areas with the urban city centre are completely lacking.  As regards environmental problems, this 

territory - defined by the Ministry of the Environment as an “Environmental Risk Area” since 1987 - is 

one of the most complex regional contexts. The evolution of the urban ecosystem risks to compromise 

irreparably and irreversibly the condition of the environment and the health and quality of life of the 

local community because of the demographic pressure, the fast ongoing transformations within the area 

and in relations with the outside world, the trend in consumption of environmental local resources . 

 

In the Territorial System, the negative effects of various agents and factors combine and mix together; 

this require a constant monitoring of their evolution and highlight the necessity of a more rigid control 

in the region:  

- unorganized urban development, caused by inadequate municipal and provincial planning 

that has determined the current decay of the urban setting;  

- the diffused presence of areas contaminated by particularly toxic and/or not adequately 

treated industrial waste and by unauthorized dumps for urban and industrial waste;  

- delays and inefficiencies in the implementation of the Regional Integrated Waste 

Management System; 

- deterioration of surface and underground water resources, due to the presence of inadequate 

sewage systems and to the lack of proper industrial purification plants. It is quite emblematic 

in this sense the case of “Regi Lagni”, which have now become an open-air sewer. The 

intensive farming in the area is another important source of underground water pollution 

because of the lack of control in the use of chemical fertilizers;  

- air quality, threatened by the emissions produced by the local industries and by the excessive 

use of private road haulage.  

 

As regards safety, the Città del Fare territory shows a worrying scenario: besides criminality in its 

different forms (spread of violent and organized micro-criminality), an increase in racket, extortion and 

usury episodes has been recorded in the last years. To make things worse, the area suffers from the 

substantial inadequacy of police force, as to both facilities and personnel. These phenomena find a 

fertile ground in the particularly decayed socio-environmental contexts, where high levels of poverty are 

accompanied by inadequacy of welfare, health and social services (nurseries, assistance services for 

elderly people, rehabilitation centres, counselling centres) which affects especially the weakest 

population categories. There are also problems linked to immigration: the presence of several Roma 

camps in the industrial area of Caivano and in the suburbs of Acerra and Caivano, united with the 

almost complete absence of Roma children in the schools confirms the total lack of cultural integration 

of these immigrants. Finally, the new immigration wave from Eastern Europe, which still eludes any 

efficient method of monitoring, is also particularly important. 
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In the SWOT analysis used to elaborate the Local Strategic Document 2007-20135, the area is described 

as a “complex producing subject”, since it is an entity constituted by tangible and non-tangible factors 

that express a strong development potential, despite its disgregation and complexity.  After a long 

course of analysis and local concertation, three are the strategic goals detected, in terms of cohesion and 

development: 

- implementing a cohesive, polycentric, balanced and competitive urban system characterized 

by: qualification of services for citizens; diversification and complementarity of territorial 

specializations; widespread distribution of excellence centers;  

- creating an excellence centre for productive development, innovation and local regeneration, 

in the much wider scope of the regional logistic platform (infrastructural and regional 

development programmes); 

- institutionalizing the innovations achieved in governance and government procedures within 

the local development system (that is making stable and permanent the innovations produced 

thanks to the Territorial Employment Pact and the Agency). 

 

Also in the current programming phase, it has been confirmed the validity of the strategies for the 

integration of policies, programmes and actions regarding town planning, productive development, 

social inclusion and administrative innovation.  This operational strategy has been implemented ten 

years ago with the Territorial Employment Pact and, within the limits of the resources made available 

and of the functions and powers actually given to the Agency, it produced the results that will be now 

briefly described.  

 

 

1.2  The results of ten years of activity6 (1997-2007) 
 

The projects realized were aimed at responding to the specific “demand for development” expressed by 

the local system itself, following the priorities expressed by local communities during partnership and 

concertation activities.  

                                                        
5 Available on the website www.cittadelfare.it by clicking http://www.cittadelfare.it/biblioteca/biblioteca6.htm. 
 
6 The results obtained by the Local Economic Development Agency “Città del fare” in its first decade of activity (1997-
2007) are reported in the publication entitled Città del fare – il passaggio di fase. Dalla sperimentazione al 
funzionamento ordinario, available also on the website www.cittadelfare.it  by clicking 
http://www.cittadelfare.it/biblioteca/biblioteca6.htm. 
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The Partnership “Città del fare” is composed of 148 subjects7 representing the institutional, economic, 

social and associative actors of the local communities. It is the “meeting point” where it is possible to 

listen to, to know and to understand the needs and the ambitions of the complex society that faces the 

problems of this context. It allowed the conflicts and the causes of local disgregation to emerge and at 

the same time to elaborate a shared perception of the main problems that had to be solved and of the 

main resources that could be mobilized.  

 

Concertation was the method through which we looked for shared solutions, considering the interests 

of the different partners8. This way it was possible to more deeply know the factors of disgregation, 

complexity and integration according to the specific context. It was possible to catch the 

interdependence of the different phenomena and to consider it as an opportunity to locally integrate 

available resources and to use the opportunities offered by the programme and by supra-local bodies.  

During this decade of experimental activity, the Local Economic Development Agency “Città del fare” 

has implemented 280 Projects, all referable to the policies that need to be integrated in order to promote 

a sustainable and inclusive development:  

60 interventions aimed at urban regeneration and territorial and environmental recovery; 

90 interventions aimed at development support;  

86 interventions aimed at employment, social inclusion and life quality improvement;  

44 interventions aimed at administrative innovation. 

 

Extremely briefly and partially, we can resume the “tangible results” achieved and certified in the 

decade of experimental activity as follows:  

36 civil works;  

150,000 m2 green equipped areas;  

828,000 m2 divided into seven areas for productive settlements; 

123 projects for sponsored enterprises;  

1,000 new jobs in enterprises belonging to local typical sectors; 

327 freelance work projects; 

3,200 women included into employability initiatives; 

16 interventions of environmental education; 

470 people entering the labour market after proper training. 

                                                        
7 The complete list of the Partners involved in “Città del fare” is available on the website 
http://www.cittadelfare.it/partnerscdf.htm.   
 
8 See the document entitled “Principi e Regole di Funzionamento del Partneriato”, available on the website 
http://www.cittadelfare.it/principieregole.htm. 
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As to non-tangible results, the innovations produced turned out to be fundamental for the achievement 

of the following outcomes:  

148 local actors involved in the Partnership of “Città del fare”; 

12 public institutions associated in the Local Economic Development Agency “Città del fare” 

(“ten municipalities, one city”); 

200,000 users who visited the website www.cittadelfare.it; 

480,000 copies of the CdF News e Magazine; 

250 professional resources trained “by doing”; 

20 employees and co-workers currently engaged; 

7 countries interested in exchanging experiences. 

 

As regards management indicators, it is important to consider that the total amount of funds allotted in 

ten years to the Local Economic Development Agency “Città del fare” as “Local Intermediation 

Subject” is about 135 million Euros, mostly used by the final beneficiaries (administration costs for the 

Territorial Employment Pact and the CIPE Additional Programme are limited to about 3% of the funds). 

The efficiency of the expenses is demonstrated by the use of 92% of the planned resources within the 

time schedule and according to the procedures required for each financial line. 

 

To better understand the discussion in the following part of the paper, it is useful to underline that 

the Local Economic Development Agency “Città del fare” is actually an “unexpected result” in terms of 

administrative innovation, not explicitly envisaged in any programme. Its establishment became 

necessary to improve on the implementation of the interventions in terms of quality. It was then 

established “at zero cost”. By training and selecting its managers, committed to the field activities, it 

gained all the competences and characteristics required by the Council Regulation (EC) No. 1083/2006 

to perform its function as Intermediate Body.  

 

To confirm the usefulness of acting with an integrated approach (between town planning, development, 

social inclusion) it can be useful to refer to the results of some particular activities.  
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1.3 Emblematic results of some actions  
 

PR&IL - Professionalizzazione e Inserimento Lavorativo (Professionalization and Work 

Inclusion). A case of actual integration between training, work and development policies; between 

public and private resources; between human capital and productive system. The Pr&IL Project 

(financed by Campania Region through funds allotted according to the Measure 3.3 of the Regional 

Operational Programme 2000-2006), registered the labour and innovation demand of local small-sized 

enterprises and allowed the realization of “contextualized” training courses aimed at meeting the 

specific needs for professional competences expressed by the local productive system9 to innovate their 

products as well as their manufacturing processes. It was thus possible to actually apply the principle of 

“contextualized training”10, that is implementing training actions connected to real local potentialities 

and aimed at qualifying products and manufacturing processes and promoting the connection between 

job offer and demand. The Pr&IL Project allowed the insertion of 470 workers (with a permanent 

contract in the 70% of the cases). This action represented in Campania the first experience of direct 

management of ESF resources by an agency operating at sub-provincial level. 

 

CREO11 - Centro per l’Occupabilità Femminile (Centre for Women’s Employability). A case of 

actual integration between equality, inclusion, social well-being and development policies. Through the 

CREO Project it has been demonstrated how equal opportunities policies can reach a higher level of 

efficiency when implemented through local partnership and concertation. Between 2004 and 2006 this 

intervention (financed in its first stages by the Campania Regional Operational Programme 2000-2006 

and later by the CIPE TEP Additional Programme) allowed the implementation of a Centre for 

Women’s Employability aimed at offering free information, consulting, training and orientation services 

to women living in the area. About 3,200 women contacted CREO and among its activities can be 

mentioned: 30 English, computer and orientation courses, aimed at professional integration; 120 

internships and 128 projects for enterprise creation; almost 400 people guided in their search for training 

                                                        
9 For the complete list of training projects implemented in all the financed enterprises, visit the website 
www.cittadelfare.it, Section “Preil”.  
 
10 For further details see the publication Fare Formazione Contestualizzata, available on the website www.cittadelfare.it 
by clicking http://www.cittadelfare.it/biblioteca/biblioteca3.htm. 

 
11 For further details on the results obtained see the publication Le pari opportunità di genere: condizione per lo 
sviluppo e il benessere sociale, available on the website www.cittadelfare.it by clicking 
http://www.cittadelfare.it/biblioteca/biblioteca3.htm. 
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and job opportunities...In the whole, almost seven thousand services have been provided, an outcome 

attesting the diffused and diversified “demand” for emancipation within this specific territorial context.  

 

Intervention for territorial recovery and valorization12. Actual cases of transformation of “critical 

points” of the territory into resources for development and life quality. With the Territorial Pact for 

Employment and the following CIPE Additional Programme for the Territorial Employment Pacts it 

was possible to redevelop abandoned industrial areas (often presenting critical problems in terms of 

environmental impact), converting them into production areas aimed at the valorization of the local 

traditions and social aggregation. Here are some examples. 

In Casalnuovo it has been possible to buy and recover an area of about 11,000 m2, formerly used as a 

biscuit factory (the ex Colussi), and later reduced to coach-house. Thanks to the TEP funds (about 1 

million Euros), the area was redeveloped and transformed into an equipped structure that lodges ateliers 

and firms in the textile and high level tailoring sector: thanks to the extraordinary tradition 

characterizing these enterprises, we could also promote the creation of a real “Fashion Centre”, 

enhancing and promoting the local creative and production identities. 

In Castello di Cisterna, thanks to the TEP funds (about 1,4 million Euros) it was possible to build a 

modern Business Service Centre on the ruins of an old and decayed train station (become a hideaway for 

different behaviours of social deviance), thus giving fresh impetus to local productive activities. 

In Cardito, was created the most important public park in the area, “Parco Taglia”, in a place that 

previously looked like a huge open-air dump (overloaded with industrial and toxic waste). 

This intervention was financed by the TPE, by the CIPE Additional Programme for the Territorial 

Employment Pacts and by the Municipality of Cardito, for a total investment of about 4 million Euros. 

 

Initiatives for Internationalization13. Cases of actual cultural integration on the topics of cohesion and 

development at international levels. During its first decade of activity, the Agency paid substantial 

attention to the subject of internationalization, creating a network with other similar realities in Europe 

and in the rest of the world. The international opening-up of the Territorial System started in 2002 with 

a request of the United Nations Development Programme (UNDP) to participate to local development 

projects started in the Province of Granma (Cuba). The experimental project expressly created with the 

“Twinning Agreement with Granma” allowed the development of new internationalization model and 

strategy, based on complex webs of relations between institutions, cultures, economies and societies of 
                                                        
12 For further details see the publication Lo stato dell’arte. Rapporto conclusivo sull’attuazione del POM, available on 
the website www.cittadelfare.it by clicking http://www.cittadelfare.it/biblioteca/biblioteca2.htm. 

 
13 For further details see the publication Fare Internazionalizzazione, available on the website www.cittadelfare.it by 
clicking http://www.cittadelfare.it/biblioteca/biblioteca3.htm. 
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different Territorial Systems worldwide, interested in the promotion of an endogenous development 

through participation, partnership and concertation processes. The model was exported and updated in 

later experiences of cooperation and collaboration with different European and international subjects (in 

Brazil, Argentina, Canada, France, Mediterranean countries and Balkans). These experiences were 

internationally acknowledged, as shown by the close relations with the United Nations Human 

Development Programme.  

The main interest shown by international partners is about the method and the operational pathway. 

 

With relation to the second part of the paper, the aforementioned actions were possible thanks to the 

experimental administrative procedures fine-tuned within the Territorial Employment Pact (1997-2007), 

with the Agency acting like single subject responsible for the intervention planning and implementation. 

This allowed to create cultural, programmatic, administrative, financial and procedural integration and 

to achieve the results synthetically described in the intervention context. Later on, the 2000-2006 

Programme assigned the management role to the Regional public authorities, that never granted any 

similar opportunity. 

 

 

1.4 Lesson learned while working 
 

The results achieved are still considered insufficient in the Territorial System of “Città del fare”. The 

territory expresses needs and development potentialities that could generate even more important 

cohesion effects. We did the best we could with the available resources and with the responsible 

exercise of the ascribed functions (legitimizing the “doing”).  

 

Maybe it was possible to do something more, but this was the best that was allowed by a supra-local 

programming that for the period 2000-2006 could not properly interpret the principles of subsidiarity 

and devolution which actually inspire European Community orientations for cohesion and 

development. Hereafter we report the reasons for this statement. 

 

The Territorial Employment Pact Programme required and promoted the determination of governance 

and government “collective subjects” (respectively the Partnership and the Agency “Città del fare”) and 

granted them the responsibilities of decisions and programme management.  These two “collective 

subjects” could act at a level closer to the local territory and communities, actually creating integration 

between:  

- competences in town planning, economics, sociology and administration during the stages 

of territorial analysis, solution research and planning, intervention implementation; 
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- entrepreneurial resources and urban or industrial abandoned local spaces;  

- entrepreneurial skills and disadvantaged subjects (women and unemployed);  

- different cultures for achieving the same goals, even from distant countries; 

- European, national, regional and local funding, separately allocated for goals determined by 

the European Social Fund (ESF) and the European Regional Development Fund (ERDF); 

- funds allocated by private actors that could pursue their entrepreneurial mission investing in 

public benefit projects. 

 

This approach has not been confirmed in the 2000-2006 Programming. Maybe it lacked a proper 

evaluation of the success factors positively experimented with Territorial Employment Pacts.  

 

For the period 2000-2006, the Agency, using the same partnership, concertation and integration 

modalities, elaborated an "Integrated Territorial Plan (ITP)" consisting of 56 integrated actions that 

could allow the realization of an integrated development programme of higher impact and greater 

efficiency within the reference territory also on the basis of the past experiences. The Management 

Authority (Campania Region) allocated residual funds to the ITP proposal and decided to fund only to 

20 Actions, 10 infrastructural, “material” actions and 10 “non-material” actions, selecting them 

according to limited and sector-based criteria.  

This way, what the local system had integrated has been broken up.  

 

The disgregation increased also as an effect of administrative procedures (again decided by the Regional 

Management Authority) because the responsibility of projects implementing was assigned to many 

public servants who, lacking of knowledge about the operational context and the integration principles 

followed during the elaboration stage, had some difficulties in the actual implementation. The Agency 

was granted the task of monitoring and providing technical support to the ITP and the Municipalities 

implementing infrastructural interventions.  

 

The results of the Integrated Plan “Città del fare” will be illustrated in a forthcoming publication, to be 

issued by June 2009. What can be here stressed is that 9 infrastructural interventions were realized but 

only 4 out of 10 non-material actions were granted the funds. These 4 non-material actions were realized 

only after that the Regional Management Authority had finally decided to assign their implementation to 

the Agency (which happened in 2007, far after the deadline for the 2000-2006 Programme!). 

 

This is an important outcome to underline, also referring to the second part of the paper: during 

the ten years of its activity the Agency could prove that different degrees of efficiency and effectiveness 
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in the public expenditure for social cohesion policies strongly depends on the different setting of 

administrative procedures and operational structures.  

 

There are well-grounded reasons to think that the performances of the different Integrated Plans could 

have been improved and that the 2000-2006 Programme itself could have given better results in terms of 

cohesion and development if the Management Authority had put the “lessons learned while working” 

into practice. 

 

 

1.5 The pathway to operational implementation: a systemic-evolutionary strategy  

 

The operational pathway, that is, the strategy used for the implementation, seems to be the most 

interesting aspect to conclude the report on the experience of the Agency “Città del fare”. The 

implementation measures are normally customized according to the specific requirements of any 

intervention context, but here more general cultural and methodological approaches have emerged, and 

particularly the need for a steady interaction between practice and research using an integrated and 

interdisciplinary approach. It is not by chance that the operational pathway followed turned out to be 

the most interesting element  in international relations. 

 

A contribution to the definition of this implementation strategy came from its first application in another 

territorial system in the Province of Naples, for the so-called “Patto del Miglio d’Oro”14 in 1995-1996. 

The Territorial Employment Pact was implemented according to the general guidelines  indicated by the 

European Commission15 for experimental programmes aimed at local development in 89 specific areas 

identified in the European Union countries. In Italy the Territorial Employment Pacts have been 

experimented in 10 territories and produced similar results in terms of cohesion and development, even 

if they were applied to very different geo-economic contexts, above all in Southern Italy16. To further 

confirm its effectiveness and usefulness, the operational pathway was subjected to an empirical test, 

through a comparative analysis of dozens experiences of territorial development based on the principles 

of partnership, concertation and integration, entitled “Pathway, elements and critical success factors in 

local and integrated development actions”17. 

                                                        
14 See Tra dire e fare sviluppo dal basso. Il caso del Miglio d’Oro. Appunti per un libro, by Osvaldo Cammarota  
(December 1996), available on the website www.reteslst.it in the section Library/Books. 
 
15 See “Guidelines for the Territorial Employment Pacts” then issued by the EC. 
16 See the research La Recuenta dei PTO, in printing.  
17 It is possible to required a copy of this publication sending an email to segreteria@cittadelafare.it). 
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In brief – and remanding for further details to all the cited documents – the exploration work on the 

“operational pathway” highlighted that cohesion is the result of a process, based on a strategy, seen as 

actions developed in time and inspired by a systemic-evolutionary approach.  

 

The four stages of the process are accompanied by a function (monitoring and evaluation) which is 

useful to constantly evaluate the effectiveness of the single actions and of the programme as a whole. 

They can be briefly described as follows:  

 

Stage 1  Animation (territorial analysis, mapping of local actors, creation and concertation about the 

conceivable development. Attainment of the development “demand”). 

 

Stage 2  Planning (integrating “bottom-up demand” with “top-down offer”). 

 

Stage 3  Project design (feasibility study and sustainability analysis). 

 

Stage 4  Implementation (development of projects in the normative context, according to time and 

procedures determined by each financing source). 

 

Function  Monitoring and Evaluation of the entire process in the four stages (testing and adjustment 

of actions over time, according to expected outcomes). 

 

As regards systemic-evolutionary approaches, we would still refer to the definition reported in the basic 

document for the so-called Miglio d’Oro Territorial Pact (I fondamenti culturali del Patto, April 29th 

1996): “The application of methodologies inspired by a systemic-evolutionary view is a necessity in our 

territory in this era of "de-facto" federalism. Turning the critical situations into opportunities to create 

resources; selecting the best, more productive and effective choices in relation to the context and time of 

implementation; introducing interdisciplinarity and innovation in thoughts and actions ; orientating the 

whole system towards more conceivable and easy targets, strictly consistent with territorial potentials; 

using resident’s needs as a lever to transform assisted subjects into active citizens: all this means 

evolutionary strategy.” 

 

The practical experience so far acquired has confirmed and reinforced this belief. In order to create 

social cohesion it is necessary to work with syncretism (unifying various aspects), synchronism 

(combining implementation time and effects of different actions); syntelìa (σύν+τέλος means "weaving 

“a common net”, the ability to connect all different elements in a more cohesive “social texture”). 



 

  17 

 

We now think it is not difficult. We learnt that an effective approach starts from listening to the 

territory, regarding its demand for development as an element that could inspire more cohesive and 

convergent behaviours to local and supra-local decision makers. Thus it shows that the public action 

can easily recover that characters of unity and orientation to the common good that seem lost in today’s 

complex setting of the public system.  
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PART 2 

Reasoning about how to create integration in order to create cohesion 
 

 

Since policies not always achieve the expected results, it is useful to analyze success and failure factors 

and investigate the causes that sometimes determine poor outcomes compared to expectations of policy 

makers and of the local communities themselves.  

 

The basic principles of the European unification process (partnership, concertation, subsidiarity, 

concentration, complementarity, devolution, etc.) determine and qualify the meaning of cohesion and its 

value for development, because the competitiveness of a territory depends on the harmonic combination 

of all its characterizing elements and on the quality of goods and services available in the “territorial 

system” to take opportunities locally or within long-range, international networks. 

 

Also for these reasons, the completeness and quality with which the public sector implements 

European Community policies for cohesion and development should be stressed.  

 

 

2.1 Problems of cohesion: disgregation and complexity 

 
In some respects, disgregation originates from conflicts due to interdependence among phenomena, 

subjects and events that characterize today’s society.  

 

Especially in modern society, defined as a post-Fordist, knowledge society, the interdependence of 

material and non-material factors has a strong influence on the cohesion of local communities. Much 

more than in the past, it has an influence on development, because competitiveness of local goods and 

services gets increasingly higher when they can be offered on international markets as a “system”. This 

is true especially for tourism market. Also for attracting investments, the quality of the local setting (as 

to infrastructures, transports, and environment) and the level of well-being (services, legality, health 

system) can act either as success or failure factors.  

 

Cohesion-oriented actions have therefore to take into account the necessity of “aggregating what is 

disgregated” in the territory, in its totality and complexity. 
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Thanks to our experience, we could understand that when a public authority operates according to 

sectoral partiality or logic based on favouritism, it is likely to support unbalanced development, destined 

to increase the existing conflicts and to determine further disgregation. 

 

Interdependence and its effects can be a strategic success factor for cohesion and inclusive 

development, provided that it is recognized and considered by a specific community as an opportunity 

and not a limitation of individual freedom.  

 

Another element that can negatively influence cohesion is social complexity. The complexity 

characterizing modern society derives from great political, institutional, administrative, economical, 

production and technological changes occurred at the “turn of the century”. The effects of these changes 

can be noticed in all the above mentioned sectors:  

- the fall of the Berlin Wall “released” political cultures and new organizations which where 

previously bound within the logic of “opposing blocks”; 

- the process of European unification gave rise to the central-State crisis followed by a confused 

decentralization at different government levels ;  

- the globalization and the crisis of the Fordist production model deeply changed the terms of the 

conflict between capital and work (influencing politics and society in the last century) and the features 

of the productive system itself (work molecularization, decentralized industry, regional economy, etc.);  

- the technological advance changed the traditional structure of social classes (the increased 

possibility of accessing knowledge has modified the difference between rich and poor; the digital divide 

has created new forms of social inclusion/exclusion); 

- the distance between “public” and “private” has shortened thanks to the increasing need for 

“public goods” which are essential for the success of individual initiatives. 

  

The representation of social interests is no longer in the responsibility of few and big organizations. In 

the last 30 years hundreds of thousands of associations have been created, whose members have gained 

an important role of representation in different fields of interests: environment, health, culture, 

production, work, claiming their right and duty to participate in the decision-making process. 

 

However, even social complexity can become a resource, provided that it is explored and supported in 

the development of cohesive, competitive and non-divisive processes. Otherwise, it is chaos.  

 

Together, all disgregation and complexity elements and factors impact on the lives of individuals, 

communities and territories in different ways  depending on the contexts and forms in which they occur.  
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As we mentioned before, these elements can be either obstacles or critical success factors for cohesion 

and development. Much depends on the actual collective ability to think, programme, plan and 

implement integrated interventions. Much more depends on the approach to complexity that should be 

systemic-evolutionary rather than a sector-based, dirigistic and simplifying approach. The efficiency of 

this methodology of action increases when actions are performed at a more local level, closer to each 

community. This issue requires a short discussion on the organization of the Public Sector.  

 

 

2.2 Complexity of the Public System 
 

In the first part of this paper we have examined the positive effects of social cohesion when European 

integration approaches are properly applied in the Public System.  

It is necessary to consider that the “Public System” is actually a complex body composed of: 

- political decision makers; 

- laws, regulations and procedures;  

- executive administrative apparatus;  

- public enterprises;  

- implementation programmes for specific initiatives;  

- executive interpretations; 

- sector-based actions. 

 

This complexity is reproduced at all institutional and government levels (municipal, provincial, regional 

national and European), each demanding autonomy and often conflicting with all other levels. The 

different theoretical “political-ideological” fascinations, which characterize ruling coalitions, are not 

irrelevant in these conflicts; on the contrary they often instigate them. Even when political decision 

makers succeed in integrating their specific approaches and sharing decisions, putting them into effect 

still requires the consistent integration of rules, programmes, executive apparatus and public behaviours 

along the institutional chain (vertically) and at each horizontal and territorial government level. A deep 

innovation of the Public System is therefore required.  

 

It is a hard undertaking and, even if it were implemented at the highest level of power centralization, no 

one could guarantee positive effects on social cohesion. In European policy (as well as in the Italian 

Constitutional Law) this problematique is addressed with reference to the principle of subsidiarity. 

Subsidiarity should lead to a separation of tasks within the Public System and between public 

organizations and private enterprise, that means: it is better that what can be done by municipal or 
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provincial administrations is not delegated to regional administrations or to the Central Government, 

and it is better that what can be done by the private sector is not delegated to the public sector.  

 

A full application of this principle has not yet occurred in Italy for many reasons,. together determining 

negative effects. The main are:  

- the processes of European unification, decentralization and reform of local administations 

proceed slowly and confusingly;  

- the principle of subsidiarity is interpreted in many different ways (often accompanied by 

ideological, authoritarian and welfare-related actions in scarcely known contexts); 

- intermediate levels of government between EU and Municipalities (provincial, regional and 

central state) are reluctant to give power to other levels of government closer to specific territories; 

- municipalities are not always adequately organized to take up their operational and managerial 

responsibilities (in most cases they are too small); 

- in the private sector, especially in Southern Italy, there are still strong welfare expectations 

which sometimes are even fostered by political parties looking for public consensus. 

Nevertheless, institutional and administrative complexity – as well as interdependency and social 

complexity – can be a resource, provided that it does not degenerate into complication.  

 

Also in the institutional sphere – again with the purpose of social cohesion – “bottom-up” actions turn 

out to be advantageous. Initiatives from government institutions closer to the territory helps creating a 

modern statuality, closer to the interests and needs of the administered communities and less exposed to 

the ideological fascinations of mere theoretical politics. The “demand for development” that springs 

from a territory through adequate partnership and concertation processes can be a guide to building 

integration and convergence of programmes in all areas and levels of the Public System. Provided that 

ineffective localist tendencies are faced and mitigated.  

 

As we have seen in the first part, social cohesion is made easier if the municipalities administering an 

homogeneous territory create an “institutional coalition” to manage their territorial, cultural, 

environmental, productive and human resources in an uniform and homogeneous way.  

 

The behaviour of the public authorities  proves to be decisive because it can reduce or increase a vital 

element for the creation of cohesion: trust.  
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2.3 Usefulness/importance of acting at territorial level 
 

Acting at a lower level turned out to be useful for producing cohesion because it made possible to 

explore and understand more deeply the elements of territorial disgregation and complexity A territory 

cannot then be considered by separated sectors. It is a uniform system consisting of tangible and non-

tangible resources (nature, infrastructures, governance and government institutions, cultures, enterprises, 

people, etc.). Each territory in the European Union actually possesses very different material and non-

material factors/values to be valorized and promoted. Therefore, the European mission of creating 

cohesion for development can rely on the contribution of several resources but their activation requires 

differentiated strategies. The more endogenous are the strategies (that is, conceived and held in the 

local culture) the more they foster citizens’ participation, produce cohesion and generate new scenarios 

and development opportunities.  

 

To thoroughly exploit the diversity and richness of the potential of each territory, statistics are not 

enough: it is necessary to dip into it, to improve the knowledge of the context and of relational dynamics 

within the territory, to explore the “hidden resources” that each territory holds in its own complexity. At 

the same time, it is necessary to contrast the localist tendency that could frustrate the aim of community 

building in the geopolitical perspective of the European Union.  

 

Working for cohesion, the creation of local short-range networks is an essential prerequisite for 

establishing European and international long-range networks. Actually, the creation of short networks 

through the European method ensures a “community” based on language and operational approaches 

that, in our past experience has always helped communication and interaction among institutions, 

cultures, economies and societies in different countries.  

 

The experience of the Territorial Employment Pacts and their transformation into local development 

Agencies showed the importance of the “operational pathway” as an empirical method. From this 

understanding it is possible to deduce more general indications. The operational pathway, in fact, can be 

more or less effective with regard to success elements and factors that can be produced and of which it 

makes use.  
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2.4 Success and failure elements and factors 
 

As a general result of the experience and of the researches conducted on its effectiveness, it is possible 

to identify some elements and critical success factors that positively influence the creation of trust 

networks and therefore the production of social cohesion in urbanized territories. While the term 

elements indicates material and/or functionally organizable resources, by the term factors we mean 

non-tangible components contributing to the positive development of the “pathway” identified in the 

previous paragraph. The main factors are the following: 

 

- Institutional and social partnership. It is the place where the many different actors 

representing the interests and needs of the administered communities are offered reception, audience 

and support. The partnership effectiveness depends on its scope/size and on the real representativeness 

of shared interests diffused in the reference territory. This structure turned out to be an important 

governance collective subject.  

- Concertation quality. More than an interest mediation activity, it has to be considered as a 

conflict-solving method aimed at harmonizing and direct the efforts of the many social actors in the 

territory towards the same goals. It requires equal opportunities for both strong and weak actors in the 

territory. Otherwise it is impossible to produce cohesive and inclusive effects.  

- The subject responsible of the implementation of the interventions. It is important that this 

subject is reliable as regards competences, legal and administrative liability and managerial abilities, in 

order to be able to implement intervention and/or provide technical support to other actors for their 

proper implementation. The existence of this subject allows the effective application of the principles of 

integration, subsidiarity and decentralization. 

- The territory, considered as a resource and not a consumption good. The preferred scale at 

which to carry out the analysis of complexity is an intermediate level, referred to a territory possessing 

the minimum necessary resources (in terms of extension, population, infrastructures, services, 

productive realities, etc.) to be considered as a “minimum planning unit”. From this point of view, 

municipalities may bee too small, provinces and regions too big.  

- Time, considered as a resource. In their neutrality, deadlines can be a regulating factor for the 

behaviour of many different development actors. This helps synchronism and syncretism of actions 

towards converging outcomes. It is important that the deadlines are considered by the public and private 

actors involved in the process with awareness and responsibility.  

- Integration among competences, knowledge, public and private resources, local and supra-local 

resources and, for what concerns public action, integration especially among programmes attributed to 

the competence of different institutional levels operating in the same territory.  
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- Communication. When fully given the strength of its intrinsic meaning of interaction, 

communication is a fundamental tool to create cohesion. 

- Cooperation among different institutional levels, to guarantee reliable times and financial 

resources, linear procedures, consistent behaviours in the Public System, flexible, versatile and 

adaptable programmes in relation to changes in the context, given the goals to be achieved.  

- The observance of the law, the certainty of being able to access all the opportunities offered in 

a reasonable time concurred to fight behaviours that are illegal or anyway damaging the whole 

community.  

- Monitoring and evaluation as a tool for control, result check and action improvement support.  

 

All these elements and factors, even in a fragmented and complex contexts, have generated social 

behaviours converging towards the common good and have made it possible to create integration and, at 

the same time, to valorize diversities.  

 

No element or factor, singularly considered, can determine the success or the failure of this kind of 

processes. What is crucial is the pathway and the quality of the action. In fact, the outcome of a 

comparative survey conducted on different experiences similarly inspired by the same operational 

culture - based on partnership, concertation and integration - showed that the failure factors are mainly 

due to the absence or poor quality of the aforementioned success factors.  

 

- "inner circle" partnerships, not really representative and generally limited to the involvement of 

the “strong actors” of the local context. 

- Concertation oriented to making arrangements on the use of resources and funding rather than 

agreeing on the best ways of using them. 

- Territory as a container in which people, with the only purpose of being granted funds, plan 

irrational interventions, often unconnected with the real needs of the local communities that have the 

opposite effect to increase congestion and hard conditions of life,  

- Slowness of the Public Administration, completely asynchronous in relation to the speed of 

market, development and change processes. 

- Weak operational culture for integrated actions, predominance of sector-based and particularistic 

approaches. 

- Scant connections with government institutions and supra-local programmes. 

- Communication used as “propaganda”. 

- Lack of monitoring and evaluation activities, imprecise controls on results. 
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All these critical points can be referred to anachronistic oppositions and resistances to the principles 

inspiring European unification, but they are quite predictable in political, institutional and administrative 

contexts not disposed to system innovation.  

 

Nevertheless, all successful experiences demonstrated that it is possible to apply innovative strategies 

for social cohesion and development also in “hostile” or not completely collaborative contexts. Why are 

we not able to apply them in ordinary administrative action? Probably, some “summary judgments” on 

local actions for cohesion and territorial development were influenced by an “information asymmetry”, 

that is, oblique knowledge of success and failure elements and factors.  

 

This issue requires further development, since local communities cannot have goals diverging from 

those of the European Community. A greater efficiency in cohesion policies may be gained promoting 

integration between “bottom-up” and “top-down” actions, in order to overcome misunderstandings, 

problems and delays which are not always understandable or justifiable.  

 

For this purpose, it can be useful to examine some aspects which negatively influence the integration of 

policies, wondering how we could intervene.  
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Part 3 

Reasoning about what it is possible to do 
 

 

3.1 Obstacles to integration policies. Who is the “enemy”? 
 

In the first part of the paper we have mentioned episodes, behaviours and cultural approaches which do 

not favour cohesion-oriented integrated actions, providing some first reasons of the widespread 

dissatisfaction about the efficiency and the outcomes achieved by many years of cohesion and 

development European policies. Disgregation and complexity cannot be considered “enemies”. They are 

the elements that characterize our modern society and, as we said before, they can even be turned into 

“strategic success factors”.  

 

If we want to more systematically and generally detect the “enemies of cohesion”, it is possible to 

identify some elements (cultural, institutional, administrative, procedural elements) that combined can 

produce complications and effects of disgregation: 

- excessively sector-based cultural approaches, disciplines and didactics (town-planning, 

economics, sociology, administrative law, etc.); 

- scant elaboration of existing interdependences between tangible and non-tangible factors and of 

their influence on cohesion;  

- sector-based and particularistic cultures and political and administrative actions; 

- administrative structures organized in separated and non-communicating sectors; 

- incomplete decentralization: in some cases we have power without responsibilities, in some 

other cases responsibilities without resources and power. For these reasons local public administrations 

often use their power to prohibit and negotiate, actions which foster, rather then solving, conflicts;  

- different evaluation cultures in the European area. In Italy the evaluation is still essentially based 

on the procedure control, whereas in Europe the evaluation of results is mandatory; 

- denied subsidiarity. Central Government, Regional and Provincial Administrations still exercise 

managerial functions which should be carried out at a level closer to the administered communities; 

- Public System internal conflicts. Different organizations in different structures give rise to 

different procedures that create jumbles, dispersion of resources, diseconomies, etc. 

 

It cannot be denied that all the “success factors” are included in the programmatic aims for the period 

2007-2013 and in all the “strategic documents” written at all institutional levels. On the other hand, it is 

undeniable that the critical points and the “failure factors” have been invariably recorded in all the 
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“evaluation reports”, in chapters dealing with “lessons learned” and also in the documents produced for 

the current programming period.  

 

Unfortunately, however, the operational plans for the regional programming period 2007-2013 are still 

biased by poor integration, disgregation and dispersion of resources.  

 

The main “enemy” is identifiable in internal behaviours of the Public System that still cannot fully 

interpret the principle of integration and in particular the demand for integration between “bottom-up 

actions” and “top-down programming”.  

 

As regards choices and behaviours that it would be better to adopt in order to create stronger cohesion 

links among local, supra-local, European and international communities, we can only express our 

expectations.  

 

 

3.2 Expectations coming from field experience 
 

In order to produce effective results it is not sufficient that the principle of integration is acquired at a 

cultural level, through programmatic statements in European policies.  

 

From talking about cohesion to creating cohesion a complex process must be devolped (the “pathway” 

described before). Integration is the way to enhance the effectiveness of cohesion policies.  

 

It is desirable that operational cultures aimed at integration and cohesion and successfully experimented 

are included in the ordinary administrative action of the whole institutional chain and are supported 

by consistent political, institutional, normative, programmatic and organizational choices. 

 

It is also desirable that territories that can organize “bottom-up” actions find a support in the supra-local 

and European institutions.  

 

On the other hand, the expectations are related with the necessary change in the cultural approach of  the 

leading classes responsible for research, policy and implementation of direct actions for social cohesion.  

 

The aim of creating cohesion must derive above all by the political will of the decision makers 

affecting the territorial system where the communities live, at different scales.  
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Public action has to overcome rigidly sector-based and partial views and possibly tend to the principle 

of State unitariness. Then, it has to result in consistent and converging programmes of cohesion and 

development of European institutions and has to overcome the information asymmetries between centre 

and peripheries. It has to rely on administrative tools of implementation that could allow ductility, 

flexibility and context adaptability. It has to rely on unique responsible subjects, able to face complexity 

without being affected by its disruptive effects. It has to be accompanied by homogeneous instruments 

of evaluation, monitoring and control.  

 

Under these conditions, the “enemy” can be defeated.  

 

 

3.3 Possible work and research indications  
 

The aim of this paper is only to provide some cues for discussion directly derived from field experience. 

 

We hope to have given evidence of the utility of thinking and acting in an integrated way in political, 

cultural, economic and administrative spheres. In particular, we support the urgency and the necessity of 

a better connection between European institutions and local government institutions.  

 

“Top-down” strategies proved to be inadequate; “bottom-up” efforts turned out to be insufficient. For 

what concern the former, normally there is not adequate information about resources and potentials of 

the contexts of intervention; the latter are too often characterized by self-referential and/or inadequate 

organizational structures. 

 

It can be useful to overcome the irrational and unreasonable debate in the political, economic and 

administrative arena that opposes and fosters the conflict between “centralism” and “localism”. People 

operating on the territory have great difficulties in concretely acting for integrating advantages and 

disadvantages of both positions. But it is hopeful that in the future this can be possible.  

 

Research can play a vital role. 

 

Our experience shows that the effectiveness of cohesion policies depends on the quality of processes 

based on the European principles of Partnership, Concertation, Subsidiarity and Decentralization. It is 

necessary to adopt in these cases the highest quality standards (quality as adequacy in relation to goals). 
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Following the pathway to operational implementation we identified three critical factors on which the 

future research as well as the knowledge transfer could usefully focus to contribute to the improvement 

of the policies and of the operational culture of executive bodies at different institutional levels: 

 

- the adequacy of partnership in relation to the goals indicated in the White Paper on European 

Governance.  

Quality, scope and representativeness of partnerships are some of the crucial aspects in the production 

of cohesion. They reproduce the “complex society” which can be found in the territories. The 

inadequacy of these bodies and sometimes their incompleteness generate conflicts and disruptive and 

damaging effects on social cohesion; 

 

- the concertation quality, considered as a “method to face conflicts” and not as an instrument to 

“make agreements”.  

The quality of concertation can be measured also evaluating its “added value”, the time required and the 

efficiency of the decisions taken through this method. It has been proved that more adequate procedures 

and techniques that could be improved and used on a large scale really exist. 

 

- the extent of application of the principles of subsidiarity and decentralization.  

The proper and complete application of the principle of subsidiarity has a crucial importance in 

stimulating more responsible and conscious “cohesive” behaviours within local leading classes. 

It is not useful to leave this issue open to the different interpretations of the many vertical 

(sector-based) and horizontal structures of the Public System. 

 

In order to “defeat the enemy” it is useful to look for virtuous behaviour models in relation to the aim of 

creating cohesion. It is now up to the research and knowledge world to demonstrate their benefits and 

create human and professional abilities to fit them into different territorial contexts of intervention. 

 


