
 

 

Act 3.4 

Multilevel Governance Oriented Plan  

Local case:  Piran fortress 

 

A Multilevel Governance Oriented Plan is a strategy for the identification, protection, conservation, 

enhancement, interpretation and sustainable management of heritage, and applies at central, 

regional and municipal level. It is an agreed, realistic action plan, with reference to delivery 

mechanisms and budgetary requirements. At the different levels, actions can be undertaken by one 

group or body, or by a number of groups in partnership. At a regional level a Plan can take the form 

of an overall strategic regional plan accompanied by a number of municipality-based plans. Whatever 

the scale, it should identify priorities for action by all stakeholders and should include a mechanism 

for review and evaluation. A Multilevel Governance Oriented Plan is an opportunity to identify 

heritage issues and needs at central, regional and municipal level, and to address them locally. It is 

intended to infl uence the actions and activities of all the key players and stakeholders involved with 

the heritage, and to raise.  

 

Defining  heritage planning  & management coordination  

Slovenia has a two-layer government structure; state and local level. There is no “middle layer”. 

Regional level exists only as the administrative body.  

At the local level the authority refers to local self-government and can be executed in municipalities 

and other local communities. Fortress of Piran is under municipal council’s jurisdiction. Monuments 

of local importance are declared with ordinance, to decide how to protect heritage in the processes 

of planning, allocate financial assistance for the recovery of direct interventions and manage cultural 

heritage in municipal ownership. Municipality of Piran is fully responsible for the maintenance, 

management and strategic development of these properties, including responsibility for planning 

development and control. It is also in a way drivers of local economic development. 

Its co-operation is mainly on the level of Regional Development Plan, i.e. they propose their 

development priorities and projects to be in the action plan of RDP. Otherwise co-operation in 

mainly on cross-municipal projects and in this perspective heritage development as tourism potential 

is also important. 



 

 

 

Institutions and public bodies – on the national level are also responsible for the management and 

administrative say on sites. 

 

Governmental Units (strategy and legislation): 

 Ministry of Education, Science, Culture and Sport  

 Ministry of Infrastructure and Spatial Planning  

 Ministry of Culture 

 Institute for the Protection of Cultural Heritage  

 

They are responsible i.e. to provide guidelines on repair and conservation of historic buildings and 

monuments, to provide advice on implementation of renovation or reconstruction of those. They 

also prepare development policies for the protection of cultural heritage and provide advice in 

expertise for the management of these sites. They are also in charge to issue all planning permition 

which concerns infrastructural, housing and other spatial development. They also provide 

development support for different fields such as infrastructure, Spatial Development, rural 

development, etc. 

 

The Ministry of Culture has overall responsibility in the field of cultural heritage management 

including state funding management on the basis of sectoral regulations designed for protective and 

conservation issues. Within the Ministry, there is Cultural Heritage Directorate, which is responsible 

for the preparation and implementation of policies for heritage protection at the national level. It is 

responsible for the allocation of subsidies from the state budget and EU structural funds, which are 

intended for the financing of programs and projects in the field of cultural heritage.  

Institute for the Protection of Cultural Heritage of Slovenia is a National Public Institute with local 

level offices. For the time being the Institute is divided into 7 regional units, Restoration Center and 

the Center for Preventive Archaeology.  Institute implements a number of expert (theoretical, 

practical) and administrative tasks in the field of cultural heritage conservation.  

 

Local system analysis (the case study of Piran fortress) 

Legislation  

Cultural Heritage Protection Act presents the key document (umbrella document) for any other kind 

of protecting and managing cultural heritage on the national level. Act was adopted in 1999. During 

1999 and 2008 Slovenia ratified several conventions and agreements - among the most important 

was the Convention for the Safeguarding of the Intangible Cultural Heritage. These commitments 

were integrated in the Slovenian legislation, in particular by the current Cultural Heritage Protection 



 

Act from 2008. It provides methods for protection, conservation and preservation of cultural heritage 

which is divided in immovable, movable and intangible heritage. A special emphasis is on integrated 

approach of heritage conservation which is “implemented through development-planning and other 

measures taken by the State, the regions and the municipalities, so that due regard is paid to the 

special nature of heritage and its social significance, and the sustainable development of heritage”. 

According to this Act the Heritage stands for “resources inherited from the past which Slovenes, 

members of the Italian and Hungarian ethnic communities, and of the Romani community, as well as 

other nationals of the Republic of Slovenia, determine to reflect and express their values, identities, 

religious and other beliefs, knowledge and traditions. The concept of heritage shall be taken to 

include those features of the environment which have been shaped over time by the interaction 

between people and place. Cultural Heritage Protection Act provides heritage as public good. Public 

involvement in heritage conservation according to this law is limited to informing citizens. 

Governments use one-way relation tools such as access to official documents, by sending copies of 

certain documents by mail or making documents available for citizens, publication of reports, 

handbooks, guides, brochures, leaflets and posters. 

A rule on the Registry of Types of Heritage and Protection Guidelines was adopted in January 2011. 

The Rules on the Registry of Types of Heritage and Protection Guidelines provides a list of types of 

immovable, movable and intangible cultural heritage and possible protection guidelines according to 

individual types of heritage. 

Fortress of Piran is protected by the Ordinance designating cultural and historical monuments in the 

Municipality of Piran (Odlok o razglasitvi kulturnih in zgodovinskih spomenikov na območju občine 

Piran, Uradne objave Primorske novice, št. 26/83-379, 3/2009) 

 

Governance  

Municipality of Piran would choose the management of individual objects of cultural heritage. Its 

task is to use the facility in accordance with the guidelines of the owner and the state legislation. 

Piran fortress management does not need a full staffing. Three stage vertical organization structure 

would be suitable: leader, organizer, administrator. It will fall under the administration of the 

municipal Public Institution and will have a leader and administrator. As part of the Institute a person 

for promotion, marketing and events organization will be at disposal for a certain number of hours. 

To get better Fortress Governance it is necessary to include a group from the public in decision 

making process that has a direct interest in the issue. Stakeholders include local and governmental 

authorities in addition to donors, NGOs, professionals, citizens, service providers, consumers (users), 

funding sources, etc. When many official institutions handle sectorial development processes, it is 

necessary to engage these institutions in the process if they could have a hand or input in the 

initiated process. This is the so called participatory approach. 



 

A community-based local heritage governance model is the possible solution for adopting 

participatory approach. The multilevel governance (MLG) concept refers to both the delegation of 

power to lower administration levels and the involvement of various actors in shaping environmental 

policy. MLG often refers to the concept of stakeholders as potential interest groups that need to be 

considered in decision-making processes. MLG is not only touching upon the vertical relations 

between actors within the formal political systems but also the horizontal relations in society as a 

whole. It is often crucial for successful preparation and implementation of different policies to 

involve stakeholders. Advantages are the capacity to integrate across social, environmental and 

economic issues as improved investment efficiency; ability to establish appropriate power-sharing 

and partnership arrangements; better conversion of planning products into on-ground outcomes; 

and community learning and capacity building. 

The multi-level governance refers to a kind of relationship, both vertically and horizontally, between 

several institutional levels. The basic idea is that actors, arenas, and institutions are not ordered 

hierarchically. The relationship is, however, complex and contextually defined – with political arenas 

interconnected. The main point is that hierarchy to a significant extent has been replaced by a 

division of labour, competence, and jurisdiction among largely self-regulatory governance processes 

at different levels of government.  

The change from a hierarchical system would make governance more complex by involving a wider 

range of stakeholders at different levels. Understanding this complex network of relationships, as 

well as developing effective collaboration between levels of government, is critical to enable efficient 

policy making and service delivery. Decentralization would also give local and regional governments 

more power in formulating and delivering policy thereby increasing their scope for improving the 

well-being of residents. 

Important link between the local/regional levels and the national level may represent various 

organizations (such as cross-border associations). As intergovernmental organisations they have 

good contacts to national authorities and could provide a communication channel. 

For introducing new approaches into practice, it would be necessary to draft new policies, to 

reorganise of administrative roles and duties and to initiate new legal frameworks. The motives for 

this policy shift are manifold, ranging from a shift in political paradigms, often pushed by keys 

stakeholders that acknowledge the potentional of the participatory and more localised management 

of heritage. 

 

  



 

Defining visions and scenarios  

Gathered information about stakeholders of Piran fortress management and rehabilitation will lead 

to listing potential stakeholders of the process, and then the analyzing their interests, as well as the 

expected added value of their engagement. Based on the objectives of participation activities, 

authorities can determine preferred levels for community engagement. These levels vary from just  

informing participants to effectively assist them to formulate and implement their own initiatives. 

Engaging local communities in decision making requires the willingness from authorities’ side to 

effectively conduct activities related to educating and involving citizens on the issues of participation. 

Despite the critique of community participation regarding time and budget consumption, it still 

legitimizes political and development decisions and increases credibility of works and activities 

through practicing democracy in community-related issues. 

 

Selection of participation level  

The participation process would be divided on several fields with separate coordinators.  The 

participants from all spheres of development (municipal government and administration, state and 

local institutions, local companies, NGOs, individuals) would be invited.  

 
The participation level of each of the stakeholders is determined according to their analysis. In this 

phase it is necessary to list all related and expected stakeholders that have interest to the project or 

the initiative. Analysis of stakeholders, as shown in Table 1, includes clarifying their interest in the 

project as well as effect of the project on their interests. Their role in the project’s success also is a 

major factor in determining the level of participation required. 

 
     Table 1: Stakeholders Analysis Table 

Stakeholder 
groups  
 

Interest(s) at stake in 
relation to project  
 

Effect of project on 
interest(s)  
 

Importance of 
stakeholder for 
success of 
project  
 

Degree of 
influence of 
stakeholder 
over project 

Municipality  
 

- concerned entity in 
the city  

- local responsible 
entity for 

development and 
regeneration - 

facilitator of funds  
- promoter of the 

case  

- creates a model in 
the city                     

- initiates other 
similar projects 

- fosters trust with 
citizens 

- benefits as  a 
main user of the 

plan  

- providing data                                 
-communication 

with other 
stakeholders  

- consultations 
during the 

project                   
- recommending 

appropriate 
proposals (use)  

(High)  
- helps in 
success  

-  stimulates 
for follow- up 

 



 

Ministry of 
Culture 

- interested national 
entity (central 
government)                 

-responsible for 
heritage conservation 
- facilitator in funding  

rehabilitation                
- responsible for 

promoting the case  

- generalizes the 
case in other cities                       

- receives the 
expected potential 
of the building and 

its area to be 
included in future 

projects 

- providing data 
about 

development 
projects  

 

(Medium) - 
leads to 

potential 
channels 

educational 
and 

development 
institutions 

 
- expertise in projects 

proposals  
- expertise in 

expected obstacles 

- promotes 
development of 

the site 
- proposes a way of 
development and 

conservation 

- integration of 
projects                 

- determining 
community needs 

based on their 
studies 

(Medium) - 
stimulates 

development  
 

(NGO) - potential user of the 
fortress                         

- the association has 
an interest in heritage 

conservation 

- increases  interest 
in heritage 

conservation           
- proposes a 

heritage building 
for heritage 

functions 

- proposing 
functions for the 

fortress 
 

(Low) - 
potentially 
will use the 

fortress 

Potential 
private 
partners  

- potential user of the 
fortress 
-potential manager of 
the fortress 

- -increases 
efficiency of 
spending and the 
quality of public 
services 
-provides better 
planning to avoid 
costs overruns 
-linking of  local 
investors in the 
clusters 

-provides 
additional 
investment 
capital 
 -provides 
alternative 
management  
 - provides faster 
project 
implementation 

(High) – 
potentially 
will manage 
the fortress 
 

Interested 
public 

- potential user of the 
fortress                         
- the public has an 
interest in heritage 
conservation 

- increases  interest 
in heritage 
conservation           
- proposes a 
heritage building 
for heritage 
functions 

- proposing 
functions for the 

fortress 
 

(Low) - 
potentially 
will use the  

fortress 

 
  



 

This table presents stakeholders interest in the problem, the methods of the research, and the 
potential impact of the project to their field of interest. Additionally, it is important to note that 
listed stakeholders affect the research in different degrees.  
By analyzing stakeholders’ interests, effect, and importance, they would be invited to take part in 
appropriate participation techniques according to the level of their impact, and consequently, their 
level of participation.  

  

 
Selection of participation techniques  

The main focus would be on interested public in the municipality who strives to engage their 
resources in common development aspirations. In addition also experts in the development field 
would be attracted, especially because of the unique preparation process which is highly focused on 
participation of different stakeholders.  
In this relation different information activities would be performed, like:  

- information for the television (included into the regional programme)   
- interviews for local and national radios  
- information on local radio multimedia centre  
- information on the strategy and workshops on municipal and other web pages  
- press releases  
- interview and contributions for local newspaper  
 

We expect the main result of this process will be coordination of development activities in the 
municipality of Piran. In this regard the participation process would help the local stakeholders to 
find suitable solutions for further development of the municipality. 

 
The required techniques of participation aim to achieve specific targets through a series of sequential 
phases:  

1. get feedback from related authorities on the proposal for managing heritage buildings and 
define a solution for a multilevel governance 

2. engage all stakeholders and get consensus on the resulted solution  
3. set detailed guidelines for the solution of multilevel governance 
 

Appropriate outreach to stakeholders depends on selecting the appropriate technique that considers 
required results and information to be obtained. Techniques of community participation in the 
process depend also on the level of importance of stakeholders themselves, according to the 
stakeholders’ analysis.  

 
Therefore, based on the above targets, the multilevel governance oriented plan consists of the 
following techniques that are expected to satisfy the aforementioned phases:  
 interviews with stakeholders of high impact on the research and its problem  
 mini Focus groups with representatives of educational and development institutions,  
 a consensus meeting (meeting by invitation) with potentional private partners  
 a participatory workshop for NGOs and other interested public 

 

  



 

Discussing and prioritizing fields of action, goals, and results  

Planning and design is a key component of any strategic approach and will involve:  
 thorough assessment with all stakeholders, particularly local communities  
 realistic analysis of the organisational and operational capacity 
 increased cooperation and coordination between institutions, civil society and local 

authorities 
 comprehensive multilevel governance oriented plan: prioritization, technical assessment, 

and feasibility study 
 
Appropriate and highly quality development can improve the site’s condition, presentation and 
accessibility for residents and visitors. The role of partnership of local and national stakeholders in 
this management and monitoring process will be crucial.  
 
This partnership would be form in the way of the Steering Group that should remains effective and 
meets regularly. It also needs to be recognised and an influential body. At present its structure and 
profile is not adequate and high as it should be. Delivery of actions should be structured, and an 
annual work programme set. One method of supporting the annual programme of work, as well as 
raising the profile of the Steering Group and improving interpretation of the site, is to produce 
regular newsletters. It is neither possible nor appropriate for the local authorities to be the sole 
funder. Additional funding partners are required continually to deliver actions across the full range of 
activities. There are possible opportunities to re-invest money generated through heritage 
attractions into heritage protection and enhancement. Such mechanisms require further exploration. 
The primary method of physical protection for the fortress is achieved through the planning system. 
The planning system alone, however, can not provide all the protection that fortress requires and 
should be used in tandem with measures such as risk assessment and mitigation, and awareness 
raising amongst those who are involved in, or impact upon the condition of the site.  
 
The success or failure of the fortress managements depends on the extent to which site is 
understood and appreciated. Improving understanding and appreciation is underpinned by focused 
research and dissemination. There is a need to encourage research generally, and to establish 
focused research agendas and priorities.  
 
A priority throughout has been the engagement of communities with their common heritage by 
means of awareness-raising, promotion, education, and capacity development activities. It is 
therefore both a strategic statement about what the population wants to achieve in terms of 
heritage management and conservation  and a list of actions to be undertaken to achieve the 
strategic aims and objectives. 
As heritage tourism is essential for local economic development, the objective would be the 
promotion and advocacy of cultural and natural heritage in the process of development and heritage 
tourism, where tourism would pay particular attention to the protection, maintenance and 
management of heritage and diversity. 
 
  



 

The following items refer to issues for the Piran fortress: 
 
1. There is a need to establish clearer and more consistent leadership for the fortress, political and 
otherwise  
2. There is a need to secure the long-term provision of appropriately qualified staff to manage the 
fortress through the planning system 
3. There is a need to access alternative funding sources, and re-invest funds generated from the 
heritage into management and conservation, so that responsibility for funding for the fortress does 
not fall disproportionally upon the local authority 
4. There is a need to clarify the relationship between the cultural heritage and the economy, and 
better to measure, understand and appreciate financial and other benefits 
5. There is a risk that all relevant policies, strategies and other plans, both at national and local level, 
may not take account of the values of the site and are not applied effectively 
6. There is a need to manage the complexity of the fortress, and co-ordinate significant amounts of 
information held by various different organisations 
7. There is a need to monitor the site’s general condition regularly and access the implementation of 
the Management Plan 
8. There is a need to raise the local community’s awareness of the value and relevance of the 
fortress, and to promote the opportunities and responsibilities the site brings 
9. There is an opportunity to realise the potential benefits of greater community involvement, and 
the opportunity that the site’s status brings for regeneration, education, culture and civic pride 
10. There is an opportunity for greater engagement of the local business community in the 
management of the fortress 
11. There is a need to manage the permanent tensions between conservation and development 
12. There is a need to address challenges of integrating contemporary design within the site and to 
encourage high quality development schemes 
13. There is a need to address sustainability issues, including climate change, and to manage the 
permanent, inherent tensions between the needs for adaptation and conservation 
14. There is a need for further research into relationships between sustainability and conservation, 
and to disseminate learning through education, training and public information 
 
 

Towards implementing interventions  

The implementation of the multilevel governance oriented plan is an essential part of the process 
where active and increased involvement of local stakeholders will play a crucial role for its 
effectiveness. 
Responsibilities and administration implementation of actions in this plan will involve the full range 
of partners formerly involved in fortress management, plus others whom it is not possible to identify 
individually. Overall responsibility for the plan lies with the Steering Group, which must be formally 
approved  although in practice Local councils carries out most of the actions in co-operation with 
other local stakeholders. 
It is impossible to quantify the exact extend of staff and financial resources concerned with the 
protection and presentation of the fortress.  The majority of expense falls upon the Local Councils, 
for which the councils are responsible. In terms of large scale projects which involve bidding for 
funds from national or international bodies, transnational projects such Adrifort could be supportive 
to such bidding. 



 

 
After having narrowed down the fields of actions, the implementation of corresponding measures 
can then be supported through actual action and business planning. Action planning deals with 
creating a precise work plan for implementing a measure. It also names the institutions/stakeholders 
involved and defines their respective responsibilities. For a better idea of the time horizon for 
implementation, a distinction can be made between short-term, medium-term, and long-term 
activities. With business planning, financial aspects such as expected investment, operation, and 
maintenance costs as well as means for financing should be covered. 
 

Implementing and monitoring interventions  

Monitoring is central to the implementation of the plan and successful comprehensive management 
of the fortress.  Monitoring measures are written into the action plan alongside each action. This is 
essential to judge achievement, and also essential in order to progress actions. 
Actions may be implemented by single partner or multiple partners. Where possible, time scale has 
been given as accurately as can be foreseen. Funding is also as specific as possible. There are some 
items for which funding are uncertain. Although funding is not secured, the objective of 
improvement and action to pursue this remains valid. Plan must strike a balance between being 
visionary and deliverable, but inclusion of an issue cannot constitute promise of delivery. The 
programme is intended to be as comprehensive as possible but is not definitive and it is expected 
that new projects will arise and existing ones will be revised according to changes in circumstances. 
The actions are numbered sequentially and not prioritises by order. It is envisaged that the action 
plan can be updated within the life of the plan without need to re-write. 
Well-protected, designed and managed heritage assets with proper promotion are essential for the 
development of sustainable, successful heritage tourism. The heritage plan framework will be an 
important catalyst in achieving this desirable outcome through a range of specific strategic 
approaches. 
 
Following implementation of interventions, the heritage planning model coordination should collect 
monitoring information from the institutions responsible for each field of action and present it to the 
relevant stakeholders. This information should not only enable evaluation of implementation for the 
intervention itself, but also its impacts. This should also involve the comparison of actual impacts 
with the »expected impacts« originally formulated in the participation process. Based on discussions 
of interventions' results and impacts, the planning consortium (stakeholders and environmental 
planning model coordination) should decide on further planning and management activities. 
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