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absTracT: The aim of this paper is to present the genesis and the development of two models of the “leading path” 
to the integrated management of functional urban areas of voivodeship centres (FUA VC) in Poland in the context of 
the implementation of the new instrument of the EU’s Cohesion Policy – Integrated Territorial Investments (ITIs). The 
implementation of ITIs is presented in the light of the inter-commune cooperation in FUA VC, which has been realised 
variously so far. As examples of the “leading path” to the integrated management based on the ITI, two functional 
areas have been selected, differing in this respect, Poznań in western Poland (an example of a bottom-up model) and 
Lublin in its eastern part (an example of a top-down model). In the conclusion, the instrument of ITI was evaluated as 
a factor which initiates, deepens or complicates the cooperation of local governments in FUAs. It has been emphasised, 
that in spite of the creation of organisational and financial instruments (ITIs) which activate the cooperation of self-gov-
ernments in functional areas, one must take into account the need for legislative changes which give a special status to 
metropolitan areas, income sources and specific powers.
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Introduction

Urban agglomerations, functional urban ar-
eas and metropolitan ones are the key drivers 
of growth with regard to production and ser-
vices, labour market, innovation, technology, 
social and cultural life (Castells 2002). The har-
monisation of development processes of a core 

city and its functional area leads to cooperative 
advantages and multiplier effects at a region-
al, national and international scale, which has 
been emphasised for many years in the literature 
(e.g. Hamilton 2000; Jouve, Lefevre 2002; Salet, 
Thornley, Kreukels 2003; Heinelt, Kübler 2005). 
The dynamic development of functional and spa-
tial relations between a city and its surrounding, 
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creates the factors not only for more active coop-
eration among municipal units, but also for the 
development of institutionalised, legal and or-
ganisational cooperation forms. Next to the fac-
tors favouring cooperation in functional areas, 
there are still limitations and barriers the elimi-
nation of which (by legal changes and an exten-
sion of financial support forms) can intensify the 
cooperation of local governments. Therefore, it 
is hardly surprising that in the recent years in-
creasing attention in the programming of finan-
cial operations from the EU Structural Funds has 
been paid to the specific role of cities and their 
functional areas (in the case of large ones – met-
ropolitan areas).

The goal of this article is to present a new in-
strument for the EU 2014–2020 Cohesion Policy, 
which is Integrated Territorial Investments (ITIs) 
and its implementation in functional urban areas 
of voivodeship centres (FUA VC) in Poland. The 
main objectives of the article are as follows:
1. Identification of rationales and problems of 

the integrated management of functional ur-
ban areas

2. Characteristics of ITI as a financial instrument 
for the support of the development of func-
tional urban areas

3. Presentation of the principles of the ITI imple-
mentation in Poland

4. Analysis of functional urban areas in terms of 
the spatial range and institutional forms of the 
implementation of the ITI.
This paper presents various “leading paths” to 

the integrated management in functional urban 
areas based on the activities undertaken by local 
government units in the last years. Two func-
tional areas were selected as examples: Poznań 
in western Poland and Lublin in its eastern part, 
differing in terms of the advancement of the 
management integration process. These are the 
examples of two models of the “leading path” to 
integrated management: top-down (Lublin) with 
the accent on external factors such as the support 
of the eu, government and local government and 
bottom-up (Poznań) with urban institutions co-
operating with surrounding communes which 
have been developing for ten years. In the con-
clusion, the instrument of Integrated Territorial 
Investments was evaluated as a factor which ini-
tiates, deepens or complicates the cooperation of 
self-governments in functional urban areas.

Rationales, objectives and forms of the 
integrated management of functional 
urban areas

Functional urban areas, especially metropol-
itan ones, constitute compound administrative, 
settlement and socio-economic structures ex-
pressed by fuzzy boundaries. Therefore, there is 
a need for collective solutions of various prob-
lems connected with management and spatial 
planning. Most of them rest with public admin-
istration bodies, particularly local governments 
(Kaczmarek 2015). The problem with the man-
agement of functional urban areas results mainly 
from the mismatch between the territorial admin-
istrative organisation and dynamically changing 
socio-spatial structures and functional relations of 
core cities with their surroundings. Furthermore, 
in many eu states, the local government is rela-
tively new, and the concept of functional urban 
areas is a new idea. This is particularly true in the 
case of former communist (Poland, slovakia, the 
Czech Republic) and very centralised (the UK) 
countries. In some countries, several administra-
tive reforms took place at once, invalidating the 
existing regions and creating three levels instead 
of two (e.g. Poland), or establishing a new unit of 
local government, namely metropolis (France). In 
other member states (e.g. Hungary), all sub-na-
tional governments have the same legal rank 
and standing. Thus, in practice, the management 
of functional areas of large cities is the greatest 
and most difficult of all the challenges facing the 
public policy and territorial management both in 
Poland and in europe.

Working out an optimal solution so as to gov-
ern functional urban areas effectively has been 
the subject of ongoing debate across Europe for 
several decades (Herrschel, Newman 2002; Salet, 
Thornley, Kreukels 2003; Kaczmarek, Mikuła 
2007; Priebs 2010; Heinelt, Razin, Zimmermann 
2011). The process of the adaptation of existing 
management structures to executing public tasks 
and solving problems of functional areas de-
velops differently in many european countries. 
generally, there are two models of management 
integration in functional areas (Kaczmarek, 
Ryder 2015): 
1. Introduction of institutionalised forms of the 

management of functional areas by the central 
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government (metropolitan government) as 
the result of shifting local and regional com-
petences to the metropolitan level (“top-down 
integration”);

2. Integration of local government activities de-
termined by bottom-up cooperative initiatives 
(metropolitan governance) and the determi-
nation of local units in their implementation 
(“bottom-up integration”).
The process of management integration in 

functional urban areas is usually long-lasting, 
which is the result of many factors. Its initiators 
and promoters can be both, central government 
and local authorities which create bottom-up in-
tegrated activities themselves, especially if there 
are no government initiatives (Fig. 1). These ac-
tivities are often parallel and the initiatives of the 
most active local governments involve lobbying 
for legislative and central regulations and seek-
ing funds from support programmes. supra-
national institutions such as the european union 
with its own political and financial instruments 
also initiate policies concerning functional areas.

In both cases the reforms of functional areas 
management are not perfect and do not produce 
expected results. In the first one, top-down path 
towards the integrated management of functional 
areas is the result of the weakness of this process 
in local structures. The lack of consistent cooper-
ative initiatives in the face of growing infrastruc-
tural, economic and social problems causes the 
creation of government initiatives intending to 
introduce top-down, most often obligatory, legal 

arrangements. Yet, excessive centralism in the 
management of functional urban areas can lead 
to their unsustainable development, taking place 
in isolation from the real citizens’ needs and can 
generate increasing inequalities inside urban ar-
eas and adversely affect self-governing and the 
real influence of inhabitants on management 
(Sellers, Hoffmann-Martinot 2008). An attempt 
has been made to implement a top-down mod-
el at the european level taking into account the 
limitations and unsatisfactory results of the bot-
tom-up model. It concerned especially metropol-
itan areas which, according to the eu, are going 
to be managed coherently so that their potential 
influence the growing competitiveness of coun-
tries and regions.

In the second case (“bottom-up”) the coopera-
tion of administrative units is perceived as an es-
sential element of their effective functioning, both 
organisational and socio-economic. Nevertheless, 
local units are observed to be unwilling to un-
dertake voluntary cooperation, due to the loss 
of some of their independence and the need to 
reach a consensus within so far autonomous local 
development policies (e.g. Jouve, Lefèvre 2002; 
Salet, Thornley, Kreukels 2003; Heinelt, Kübler 
2005; Kaczmarek, Mikuła 2007). Cooperation has 
become a task of public administration in itself 
and although in the legislature of many countries 
it is optional, in practice it has become a norm 
and a necessity. The institution of inter-territorial 
cooperation is evaluated today as a sign of a flexi-
ble operation of the public administration system. 

Fig. 1. Top-down and bottom-up activities for management integration in functional urban areas.
source: own study.
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According to Delcamp (1997: 91), “cooperation is 
an answer which a country, indirect structures or 
local communities themselves try to give to the 
inadequacy of institutions to economic and social 
realities”. Bottom-up cooperation in functional 
urban areas (that does not exclude natural com-
petitiveness, however) can lead to an advantage 
in terms of the rationalisation of management, 
coordination of investment location, more effec-
tive services, and what follows, an improvement 
in the quality of life and management (e.g. Salet, 
Thornley, Kreukels, 2003; Knieling 2011). 

The management integration in metropolitan 
areas can adopt three basic forms: 
1. The creation of another level of a territorial 

administration, by assigning to metropolitan 
areas a special status of a self-government unit 
or the establishment of an obligatory territori-
al corporation of a city with its surroundings 
in order to execute joint tasks,

2. A bottom-up formation of a metropolitan area 
of cooperation by optional municipal unions 
and agreements between units creating it,

3. The institution of informal or loosely estab-
lished cooperation structures functioning as 
information or coordinating sources (councils, 
forums, conferences, consultative bodies etc.).
In comparison to many european countries, 

whose management structure of functional ur-
ban areas and particularly metropolitan ones 
has already been well developed (e.g. Germany, 
France, the Netherlands, Italy), Poland is at the 
starting point of making important management 
entities out of functional areas (Porawski 2013). 
It has been influenced by historical factors (e.g. 
late entry into the suburbanisation phase), le-
gal-administrative ones (a relatively short peri-
od of operation of local governments and creat-
ing possibilities to formalise the inter-municipal 
partnerships, as well as the effects of the adminis-
trative reform of 1999 replacing the old system of 
voivodeships with a new one, on which the exist-
ing FUA VC system is based) as well as political 
ones (a reluctant attitude towards the metropo-
lis on the part of regional governments fearing 
loss of “influence” in such areas as well as the 
local authorities, especially in communes farthest 
away from the core city/cities). Undoubtedly, 
the need for the coordination of activities in func-
tional urban areas is usually realised only with 
the appearance of negative developments and 

demographic (e.g. “the shrinkage of core cities”) 
economic, transport and ecological problems. 

Cities and functional urban areas as 
subjects of the EU’s territorial policy 

a new approach to cities and their function-
al areas in the eu’s development policy should 
be considered in two aspects: 1/ the formation 
of an urban policy and 2/ the territorialisation of 
cohesion policy intervention. Both cases require 
working out standards in terms of integrated and 
multi-level governance in functional urban areas.

The introduction of a new paradigm of region-
al development at the beginning of the 21st cen-
tury (OECD 2001) was connected with significant 
changes in the perception of the role of cities in 
the development of eu states. This process start-
ed already in the 1990s in the form of support 
for the development of cities from the european 
Regional Development Fund (ERDF), and par-
ticularly by the Urban Pilot Projects (1990–1993) 
and the community initiatives urBaN and 
URBAN II (1994–2006) (www.ec.europa.eu). 
Their objectives are indicative of the European 
Commission’s effort to create an urban policy at 
the european level, and of the main role of coop-
eration between countries, regions and cities in 
this process. an integrated approach to the devel-
opment of cities and the need to involve the inter-
ested parties, including inhabitants were empha-
sised in these programmes. Promoted within the 
subsequent programme URBACT (2002–2020), it 
is creating contact networks between cities and 
sharing experience, which in practice facilitates 
peer learning, enhances city management skills 
and helps in the improvement of urban policies 
(www.urbact.eu). 

A milestone in the formation of common ob-
jectives and principles of urban development 
at the EU level was the adoption of the Leipzig 
Charter on Sustainable European Cities (2007) in 
which the importance of an integrated approach 
to the development and management of cities 
was emphasised and the key role in the develop-
ment of regions and their territorial cohesion was 
assigned to cities and their functional areas. 

The experience of EU states show that the 
implementation of most of the tools intended to 
boost the development of countries and regions 
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did not produce expected results, i.e. did not lead 
to a steady increase in the economic growth rate 
in the places of intervention (rodríguez-Pose, 
Fratesi 2004; Gorzelak 2014). Thus, in the first 
decade of the 21st century, the activities aiming 
at the reorientation of the distribution policy of 
means from a one-size-fits-all to a place-based 
and territorial approach started to dominate. 
Competitiveness and economic cohesion built on 
the basis of specific territorial potential (territo-
rial capital) of a given region were indicated as 
the new priorities of the EU policy (OECD 2001). 
These ideas, specified in F. Barca’s report (2009), 
assume that the effectiveness of the intervention 
is related to the departure from the sectoral ap-
proach and support for the poorest countries/re-
gions to the support of the endogenous potential 
of countries/regions by targeted interventions 
and multi-level governance so that they gain 
competitive advantages. This conception was 
reflected in the Lisbon Treaty, which came into 
force in 2009 and introduced a territorial dimen-
sion into the eu policy, and was implemented to 
the EU legislation in the ‘Europe 2020’ strategy 
(2010) and currently is being implemented with-
in the Cohesion Policy in the 2014–2020 program-
ming period.

It affected significantly the requirements con-
cerning thematic concentration, targeted inter-
vention and its adjustment to specific territory 
types encompassing many local government 
units (Markowski 2011; McCann, Ortega-Argilés 
2013; Noworól 2014; Szlachta, Zaucha 2014). The 
introduction of new entities – functional urban ar-
eas (FUA) – to the development policy is going to 
serve the implementation of these assumptions. 
Their distinction results on one side, from the 
need for a territorial integration and, on the oth-
er side, from the territorialisation of intervention, 
which will eliminate negative effects of adminis-
trative borders and will result in greater effective-
ness in functional urban areas. The establishment 
of the role of cities and their functional areas in the 
eu’s regional policy and the introduction of the 
territorialisation of intervention principles were 
associated with the hope for an increase in man-
agement effectiveness. an attempt to implement 
the top-down model was undertaken taking into 
account the limitations and unsatisfactory effects 
of the bottom-up one. It concerned mainly metro-
politan areas, which, according to the eu’s policy 

rationales, should be governed coherently so that 
their potential would influence the competitive-
ness of countries and regions. such territorial 
approach based on the governance principle was 
presented in the Leipzig Charter (2007) and also 
in the OECD expert assessments concerning ur-
ban policies in member states (e.g. OECD 2011). 
The experience of EU states showed that a placed-
based approach and integrated development are 
implemented the most effectively by multi-level 
governance, Inter-Municipal Cooperation – IMC 
(Hulst, van Montfort 2007). In the FUA manage-
ment, the main actors are public administration 
units from the central government to local author-
ities, non-governmental economic and social or-
ganisations and inhabitants working together in 
horizontal and vertical patterns (OECD 2009).

The Urban Agenda for the EU (Amsterdam 
Pact 2016) introduced significant changes within 
integrated urban management. The document in-
dicates many new solutions, e.g. assumes decen-
tralisation by delegating some of the powers con-
cerning the programming and implementation 
of the eu’s policy to local governments. It also 
strengthens the partnership and cooperation of 
local authorities with eu institutions, countries, 
business partners and social organisations in the 
creation of the urban policy involving the divi-
sion into local, national and union levels.

The territorial dimension has become one 
of the main principles of programming in the 
European Union in the years 2014–2020. In this 
period, functional urban areas, which have been 
recognised rightful legal entities in politics, have 
become the beneficiaries of EU funds within a 
new cohesion policy tool – which is Integrated 
Territorial Investments (Principles… 2013). 

Functional urban areas as the subject of 
the territorial policy in Poland

The inclusion of functional urban areas to the 
Polish development policy took place togeth-
er with the adoption of the National regional 
Development Strategy (NRDS) in 2010. It estab-
lishes strategic intervention areas (sIa) with the 
highest capacity to create economic growth and 
generate competitive advantages as the main re-
cipients of a regional policy. These are mainly the 
largest cities from which development processes 
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are supposed to spread (NRDS 2010: 73). A docu-
ment which gave the geographical and planning 
dimension to sIa at the national level is National 
Spatial Development Concept (NSDC 2030) 
(2011). According to NSDC 2030, “urban func-
tional areas as spatially continuous settlement 
system consisting of units separate in adminis-
trative terms. An urban functional area covers 
a compact urban area with a functionally linked 
urbanised zone. Those administrative areas may 
include urban communes, rural communes and 
urban-rural communes” (p. 187). Four basic 
types of FUAs have been distinguished based on 
their sizes1. It has been underlined at the same 
time that the functional areas of voivodeship 
centres play a key role in the socio-economic 
development of the country. These provisions 
were implemented into the Polish legal system in 
2014 by the amendment of the Spatial Planning 
and management act2 according to which func-
tional urban areas include the city which is the 
seat of voivodeship authorities or a voivode 
and its closest, functionally linked surroundings 
(Article 2, Section 6b). The position of the cities 
and their functional areas in the Polish legal sys-
tem has been consolidated with the adoption of 
the National Urban Policy in 2015 defined as “a 
targeted, territorially directed action of the coun-
try for the sustainable development of cities and 
their functional areas and the use of their poten-
tial in the country’s development processes”.

Despite introducing entities such as function-
al urban areas to the provisions of national devel-
opment policies, the management of these areas 
was not a priority for the subsequent govern-
ments in Poland. In the case of Poland, a coun-
try with little experience in integrated territorial 
management and self-government cooperation, 
the recommendations included in the oecD 
overview of the National Urban Policy (2011) 
were of crucial importance for working out 

1 These are: 1) the FUA of voivodeship centres (FUA 
of VC), including metropolitan ones (metropolitan 
areas); 2) regional centres (FUA of RC), with the pop-
ulation between 100 and 300 thousand inhabitants; 3) 
subregional centres (FUA of SC) with the population 
between 50 and 100 thousand inhabitants; 4) local 
centres (FUA of LC) with the population below 50 
thousand inhabitants, including some poviat cities 
(NSCD 2030: 181).

2 Spatial Planning and Management Act of 27 March 
2003 (Journal of Laws No. 80, item 717, as amended).

management principles. It was emphasised that 
it was necessary to prepare a new generation re-
form of public multi-level governance and also to 
strengthen the cooperation of local government 
units, both vertical and horizontal.

In the last years, works on several draft bills 
introducing new forms of the cooperation of 
self-government units have been conducted, es-
pecially concerning functional areas of large cit-
ies. Their purpose was to achieve socio-economic 
and spatial cohesion and to create the basis for 
the effective and integrated management of met-
ropolitan areas. an inner system of the metro-
politan area was to resemble in general terms the 
rules of an inter-commune multi-task union. as 
stated in the White Paper of metropolitan areas 
(2013) “imposing the solution for the whole coun-
try by a top-down reform would not be an effec-
tive solution because it would be based on gener-
alisations which might not reflect the real needs 
of Polish cities”. even the metropolitan union 
Act adopted by the Sejm on October 9, 2015 (com-
monly known as “the metropolitan act”) did 
not come into force due to political changes. In 
return, the creation of “tailored legal solutions” 
for individual metropolitan unions was accept-
ed. So far this solution has been applied in the 
Metropolitan Union in Śląskie Voivodeship, es-
tablished on July 1, 20173 (Kociuba 2017a). 

In the light of no political consensus regarding 
a legal regulation of the status of metropolitan ar-
eas, the last year’s policy of the government was 
reduced to the financial support of bottom-up 
integration forms in functional urban areas. 
As stated in the White Book… (op. cit.) “A bot-
tom-up management integration supported by 
financial incentives will start the solutions whose 
dynamics and direction will depend on the local 
authorities within metropolitan areas”. In order 
to prepare functional urban areas (including met-
ropolitan ones) to the absorption of EU funds, 
and most of all to promote and program their in-
tegrated development, the ministry of regional 
Development in 2012–2013 organised a special 
fund for them under the operational Programme 
Technical assistance (oP Ta). It included grants 

3 Under the Act of 9 March 2017 on the Metropolitan 
Union in Śląskie Voivodeship (Journal of Laws of 
April 6, 2017, item 730), repealing the Metropolitan 
act.



 MODELS OF GOVERNANCE IN THE URBAN FUNCTIONAL AREAS – POLICY LESSONS FROM IMPLEMENTATION... 53

(awarded via a competition procedure) for the 
activities supporting local government units in 
terms of planning and the development of func-
tional urban areas. The main concern that ap-
pears during the implementation of such com-
petitions is related to the instrumentalisation of 
partnership and the creation of business coop-
eration dependent on specific projects and the 
possibility to obtain financial means in this re-
gard (Janas, Jarczewski 2016). Several dozens of 
functional urban areas used the OP TA, includ-
ing all metropolitan ones which have worked out 
various programme documents requiring coop-
eration and arrangements, such as development 
strategies (e.g. the metropolitan areas of Łódź 
and Warsaw) or the conceptions or studies of 
spatial development (e.g. the Poznań Metropolis, 
the Wrocław Functional Area). Regardless of 
their conditions-dependent nature, many of such 
studies have become the basis for the initiation 
of further, substantial and planned cooperation. 
Since 2015, the EU structural funds in the form of 
a new tool of Integrated Territorial Investments 
have become the main financial source of func-
tional urban areas.

Integrated Territorial Investments 
as an instrument for the integrated 
management of functional urban areas

The strengthening of the mechanisms for 
the territorial coordination of intervention and 
management in functional areas in the current 
perspective manifests itself by the establishment 
of a new eu tool of the cohesion policy such as 
Integrated Territorial Investments (ITIs) under 
the Common Strategic Network. In a broader per-
spective, according to the european Parliament 
recommendations, the ITI implementation is 
going to strengthen the cooperation of different 
administrative units (EC 2014)4. Interestingly, not 
all countries use this tool (e.g. austria, Denmark, 

4 The ITI is an instrument which continues and de-
velops the activities of community states within in-
tegrated approach (Pietrzyk 2004) carried out in the 
1970s and 1980s. It constitutes the legal response of 
the EC for the postulated in the recent years by mem-
ber states need to strengthen an integrated approach 
to the programming of the development connecting 
policies, sectors and funds.

sweden, spain) and those using it, employ it in 
different areas (e.g. Kurowska, Lackowska 2016; 
Biniek et al. 2016). The natural areas of the ITI 
support are functional urban areas where, as has 
already been mentioned, development problems 
are often accompanied by the lack of inter-com-
mune cooperation. The ITI instrument supports 
functional areas in such countries like Poland, 
the Czech Republic or Slovakia, whereas in Great 
Britain, Belgium or in germany it is applied 
only in selected regions (england and scotland, 
Brussels-Capital Region and Flanders, Baden-
Württemberg and Schleswig-Holstein).

The legal basis for the ITI implementation at 
the EU level is established by three Resolutions 
of the european Parliament and the eu council 
of December 17, 2013, i.e. no. 1303/2013 (Article 
36), no. 1301/2013 (Article 7) and no. 1304/2013 
(Article 12). In Poland, the determinants of the ITI 
implementation are included in the Partnership 
Agreement (2014), the provisions of which have 
been transferred to the national legal system in 
the so-called Implementation act5. Thus, in the 
case of the ITI instrument, eu states and the re-
gions governing operational programmes speci-
fy the eu top-down regulations (so-called dou-
ble top-down regulations, see for more details: 
Krukowska, Lackowska 2016). Thus, local units 
(cities and communes situated in functional are-
as) are the ITI receivers, in this case we are deal-
ing with territorial governance.

The ITI is supposed to encourage the devel-
opment of urban territories and their functional 
areas by promoting the cooperation of their con-
stitutive administrative units, the implementa-
tion of common inter-sectoral, integrated projects 
meeting comprehensively the needs and prob-
lems of a given functional area whose range ex-
ceeds administrative borders and covers neigh-
bouring units. The support for these areas is to 
be programmed by an integrated, inter-sectoral 
territorial strategy – the ITI Strategy (an ex-ante 
condition to the ITI activation) or other strategies 
or territorial pacts. The actions indicated in the 
strategy are implemented in the form of project 
bundles financed from several priority axes and 

5 Act of July 11, 2014 on the principles of the implemen-
tation of cohesion policy programmes funded in the 
financial perspective 2014-2020 (Journal of Laws 2014, 
item 1146, as amended).
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operational programmes; one project can be joint-
ly financed from various funds (ERDF, ESF and 
the Cohesion Fund). Formalised partnerships for 
local government units – the ITI unions having 
little power over the task delegation within the 
regional operational Programmes (roP) allo-
cation management – are responsible for the ITI 
implementation. The establishment of a non-in-
stitutionalised partnership form, so-called the ITI 
Union, has become a sine qua non condition for 
the ITI implementation by local governments. 
Inter-commune or commune-poviat municipal 
unions, associations and agreements of local gov-
ernment units have become the legal forms of the 
partnership. according the national guidelines 
(Principles… 2013), ITIs are obligatory imple-
mented in the FUA of voivodeship centres and in 
accordance with the decision of voivodeship au-
thorities – in regional and sub-regional centres. 
The ITI adaptation in the 17 largest Polish func-
tional areas formed around cities – the capitals of 
voivodeships – is presented below.

Implementation of Integrated 
Territorial Investments and the present 
forms of cooperation in functional 
urban areas

Since 1990, self-government legislation in 
Poland has provided the legal basis for inter-com-
mune cooperation and since 2015, for com-
mune-poviat cooperation, and enables local gov-
ernments to make autonomous decisions regarding 
this case. Since approximately ten years, we have 
been observing the bottom-up process of building 
local coalitions of cities and the communes and 
poviats surrounding them, which can be defined 
as the beginnings of the integration management 
process and planning in functional urban areas. 
Various less formal structures (councils, partner-
ship agreements) appeared especially in the influ-
ence zones of large cities (metropolises) and more 
formal (companies with the participation of local 
governments, municipal unions, associations) for 
the purpose of solving common problems and 
coordinating management in metropolitan areas. 
The following are the most advanced ones (the 
foundation year in brackets): the Association of 
the Szczecin Metropolitan Area (2005), the Upper 

Silesian Metropolitan Union “Silesia” (2007) and 
the Poznań Metropolis Association (2011, the for-
mer Poznań Agglomeration Council, 2007). In 
the last two cases, the basis for cooperation in the 
form of a development strategy, which has been 
implemented for several years (Silesia since 2010, 
the Poznań Metropolis since 2011), was even cre-
ated. In most of the functional areas, however, 
cooperation was less advanced or less institu-
tionalised (e.g. Opole, Białystok, Łódź, Lublin). In 
some functional areas there was strong competi-
tion for many years and their main cities adopted 
antagonistic attitudes to one another (Gdańsk–
Gdynia and Bydgoszcz–Toruń) or as in the case 
of Warsaw and Rzeszów – a core city and neigh-
bouring communes. Taking into account the pre-
vious forms of cooperation and the ITI implemen-
tation, Kurowska and Lackowska (2016) divided 
functional areas of voivodeship cities into four 
categories:
1. Late pioneers (Lublin, Zielona Góra, Gorzów 

Wlkp. Opole, Łódź, Bydgoszcz–Toruń): due 
to the fact that there was no previous coopera-
tion, the ITI instrument provided an incentive 
to establish and intensify it.

2. Restorers (Warsaw, Białystok, Wrocław): 
the ITI was a catalyst for cooperation, which 
was previously less effective despite various 
attempts to institutionalise it, or was limited 
only to a narrow field.

3. Competitors (Silesia, Olsztyn, Rzeszów, 
Kielce): established ITI unions were parallel 
to the existing cooperation forms, and act sep-
arately based on their abilities to participate in 
investments financed under ITI funds. 

4. Successors (Poznań, Szczecin, Gdańsk–Gdy-
nia), ITI unions were established based on 
the existing cooperation forms by adopting 
their range and legal formula (Poznań and 
Szczecin) or the combination of two existing 
cooperation areas (Gdańsk and Gdynia).
It follows from the above that the ITI instru-

ment implementation in Poland has encountered 
a diverse situation in terms of the cooperation 
of the largest cities with their surroundings. It is 
worth noticing that in accordance with adopted 
national principles, ministerial criteria were to 
decide on the delimitation of ITI unions and the 
final confirmation of the ITI union borders was 
assigned to voivodeship authorities. moreover, 
the ITI strategy could not have been presented 
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in the existing strategic documents, which had 
to be replaced by new, separate ones. Local gov-
ernments also had to sign the agreement of the 
ITI implementation with the voivodeship board 
in order to make it possible to transfer finan-
cial means for the ITI implementation from the 
regional operational Programme.

Thus, the decision on the ITI implementation 
in Poland required on the one hand, the delimita-
tion of the FUA range and, on the other hand, the 
formation of ITI unions. In practice, the most con-
troversial was the establishment of the borders 
of core supporting areas (Śleszyński 2013, 2014; 
Heffner, Gibas 2013; Herbst, Wójcik 2013), which 
involved the creation of partnerships and their 
formalisation (Kaczmarek 2015; Frankowski, 
Szmytkowska 2015; Kurowska, Lackowska 2016; 
Kociuba 2017).

The creation of formal foundations for the 
delimitation of the FUA of voivodeship cen-
tres was assigned to the ministry of regional 
Development (MRD), responsible for the 

ITI implementation. as a result, a document 
Delimitation6 criteria of functional urban areas of 
voivodeship centres was drawn up7, which was 
passed to voivodeship self-governments by the 
MRD in February 2013 and became the basis for 
the determination of the “voivodeship ITI” im-
plementation area (Śleszyński 2013). One of the 
most important tips for local governments pre-
paring for the ITI implementation (confirmed 
by the provisions of the Partnership Agreement) 
was that the “voivodeship ITI” must include a 
voivodeship capital, all core cities of a functional 

6 After the incorporation of Zielona Góra commune 
within the Zielona Góra City on January 1, 2015, the 
number of municipalities in the ITI Union was re-
duced to 5. The area of ITI implementation remained 
unchanged.

7 In the document, 18 FUAs of voivodeship capitals were 
appointed (including the list of communes), however, 
the ITI implementation area in Kujawsko-Pomorskie 
Voivodeship concerned one compact two-core (cities 
Bydgoszcz and Toruń) functional area.

Table 1. Size of functional urban areas by the MRD delimitation and in the practice of the ITI implementation.

Name of FUA
Number of municipalities area in thous. km2 Differences

in the number of 
municipalities

Legal form
of FUABy mrD In practice By mrD In practice

Miejski Obszar Funkcjonalny 
Subregionu Centralnego 46 73 3.0 5.6 +27 as

Bydgosko-Toruński Obszar Funk-
cjonalny 19 23 3.2 3.7 +1 a

Miejski Obszar Funkcjonalny 
Poznania 21 22 2.5 3.1 +4

–3 as

Miejski Obszar Funkcjonalny 
Trójmiasta 19 30 2.0 3.0 +11 as

Warszawski Obszar Funkcjonalny 50 40 3.8 2.9 –10 a
Szczeciński Obszar Metropoli-
talny 9 13 1.9 2.8 +4 as

Łódzki Obszar Metropolitalny 19 28 1.8 2.5 +9 as
Miejski Obszar Funkcjonalny 
Aglomeracji Opolskiej 12 21 1.4 2.4 +9 as

Wrocławski Obszar Funkcjonalny 15 15 2.4 2.3 – a
Białostocki Obszar Funkcjonalny 9 10 1.6 1.7 +1 as
Lubelski Obszar Funkcjonalny 15 16 1.5 1.6 +1 a
Miejski Obszar Funkcjonalny 
olsztyna 7 7 1.4 1.5 – a

Kielecki Obszar Funkcjonalny 10 12 1.1 1.3 +2 a
Krakowski Obszar Funkcjonalny 23 15 2.0 1.3 –9/+1 as
Rzeszowski Obszar Funkcjonalny 14 13 1.2 1.0 –1 as
Miejski Obszar Funkcjonalny ZG 6 5 1.0 1.0 –16 a
Miejski Obszar Funkcjonalny GW 5 5 0.8 0.8 – a
Total 299 348 32.6 38.5 – –

As – association, A – agreement
source: own study.



56 Tomasz KaczmareK, Dagmara KocIuBa

area and other communes of this area – jointly 
at least half of the communes determined by the 
Delimitation criteria… (PA 2014: 211). For most lo-
cal governments, this provision has become the 
basis for the introduction of changes in spatial 
ranges of cooperation (Table 1). The final cover-
age of FUAs is shown in Fig 2.

The delimitation of functional urban areas for 
the ITI implementation needs was performed on 
several levels, which confirms that this instru-
ment should be included in the multi-level gov-
ernance category. Basically, there were three de-
cision levels to decide the spatial range of an ITI 
union (Kociuba 2017a):

1. Ministerial. Voivodeship governments adopt-
ed in full or with some minor changes (+/− one 
commune) the guidelines indicated in the De-
limitation criteria… (2013). This alternative was 
chosen by peripheral and the least populated 
FUAs of eastern Poland (Rzeszów, Lublin, 
Białystok, Olsztyn) and the FUAs of Lubusk-
ie voivodeship (Gorzów, Zielona Góra). It is 
worth emphasising that the above-mentioned 
ITI unions were established mostly in less for-
mal agreements.

2. Regional. The basis for the selection of the 
ITI support area was the delimitation carried 
out in voivodeship documents (strategy, spa-

Fig. 2. Range of ITI unions in functional urban areas (source: own study based on the ITI strategies of 
voivodeship centres).

source: own study.
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tial development plan: Łódź, Katowice) or in 
special expert assessments commissioned at 
the regional level (Bydgoszcz–Toruń, Kielce). 
Apart from hard – statistical ministerial crite-
ria, voivodeship documents usually also ac-
commodated the criteria of existing coopera-
tion among communes or their declarations to 
become part of an ITI union.

3. Local. The delimitation was carried out based 
on the present cooperation range, within an al-
ready existing association (Poznań, Szczecin) 
or two associations (Tri-city). The agreements 
of communes (Warsaw) or associations es-
pecially formed for that purpose (cracow, 
Opole) were also characterised by bottom-up 
delimitations.
The analysis of the conducted delimitations of 

functional urban areas for the needs of the ITI in-
strument implementation (Kociuba 2017a) shows 
that only in four cases ministerial guidelines were 
adopted in full and in ten cases their territorial 
range was extended, especially in the Katowice 
functional urban area. His area (the ITI of the 
sub-region of central Śląskie Voivodeship) was ex-
tended by 27 communes in the comparison with 
the reference delimitation of the ministry. In three 
ITI strategies of voivodeship centres the delimita-
tion recommended by the ministry was narrowed 
down. According to Janas and Jarczewski (2016), 
the extension of the cooperation range and inclu-
sion of the majority of potential beneficiaries, even 
from peripheral areas could have been motivated 
by the acquisition of higher funds from the ITI in-
strument (calculated in proportion to the number 
of inhabitants). The reduction of the borders of 
some functional urban areas could have been re-
lated to local political antagonisms and resulted in 
the unwillingness to start cooperation. In the case 
of Bydgoszcz and Toruń, the obligatory model of 
bipolar cooperation was adopted (in accordance 
with the NSDC 2030) despite little experience so 
far and undeveloped cooperation forms of both 
cities. A functional urban area of Poznań – a centre 
with significant achievements in self-government 
cooperation within Poznań agglomeration (dis-
cussed later in the article) – is quite exceptional at 
the national scale. as a result, the Wielkopolskie 
Voivodeship Board established the borders of the 
Poznań functional urban area, which were imple-
menting the ITI strategy, based on the existing ac-
tivity range of the Poznań Metropolis Association, 

and not on the delimitation executed by the 
Wielkopolska Spatial Planning Office (the range 
of the FUA was almost twice as big there).

As has already been mentioned, to imple-
ment the ITI instrument, local governments were 
obliged to establish an institution in the form of a 
municipal union, an association or an inter-com-
mune agreement. Out of the 17 functional urban 
areas included in the research, eight adopted an 
inter-commune agreement and nine became asso-
ciations (Table 1). No analysed functional urban 
area operates in the formula of a multi-task mu-
nicipal union. It is the evidence of a great distance 
of local governments to the greater institutional-
isation of territorial cooperation (Kociuba 2017).

As Krukowska and Lackowska (2016: 96) no-
tice, a top-down initiative of cooperation did not 
contribute much to any form of closer coopera-
tion. a top-down cooperation order “did not en-
counter strong resistance, yet it did not change 
the way people think about cooperation at the 
metropolitan scale”. Relatively frequent criti-
cism of the ITI strategy is also indicative of that. 
critics draw attention to the tendency of record-
ing numerous, but not interrelated projects of the 
local scale of influence in this document, which 
opposes the ITI concept (Kozak 2015). Janas and 
Jarczewski (2016: 22) are even more critical, stat-
ing that “most local intergovernmental partner-
ships in Poland operating in functional urban 
areas were formed on the principle that projects 
create partnerships. However, it should be the 
other way around – partnerships should activate 
projects”. In the case of ITI unions, one can dis-
tinguish partnerships operating for many years 
and established for strategic objectives (coopera-
tion model) and those not created on the basis of 
the previous experience of long-term cooperation 
where the absorption of the EU funds has become 
a main incentive for cooperation (interim model) 
(Kociuba 2017). Two cases, relevant to this divi-
sion, are analysed in the subsequent chapter.

Implementation paths of Integration 
Territorial Investments: an example of 
functional areas of Poznań and Lublin

In the literature on the territorial partner-
ship the dependence of durability and the ef-
fectiveness of self-government cooperation of 
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their previous experience is often emphasised 
(Heinelt, Kübler 2005; Kaczmarek, Mikuła 2007; 
Heinelt, Razin, Zimmermann 2011). The success 
of the ITI instrument implementation should be 
attributed not only to its financial impact, but 
also to the tradition of cooperation and the de-
velopment of long-term cooperation forms. as 
noticed in the analysis of the dependence of ITI 
structures (a range and legal formula) on previ-
ously existing cooperation forms, top-down ad-
aptation pressure played a less significant role in 
the case of the cooperation tradition. Then, the 
conception of “path-dependency” is clearly in-
dicated, upon which a variety of decisions and 
development directions are the result of “histor-
ical institutionalism”, i.e. former events and de-
cisions (Kurowska, Lackowska 2016). Thus, it is 
worth noting that for some functional areas the 
ITI instrument has become an incentive to create 
formal structures and cooperation programmes. 
But then, for the local governments which have 
already been on the defined integration path of 
governance, ITIs have become only additional el-
ements, basically strengthening their cooperation 
in programming and finances.

Taking into consideration the factors that are 
catalysts of actions of local governments, one can 
distinguish at least two “paths” leading to more 
advanced management forms in functional areas. 
The first path (“from the top”) presents the estab-
lishment of cooperation in accordance with the 
top-down procedure by the necessity to redefine 
the ITI territorial union: its area (delimitation), 
organisation (legal form) and programme (strate-
gy). A model integration path of the “bottom-up” 
management seems to be more durable and ef-
fective. Here, in the face of new development 
problems, the cooperation aiming at their solu-
tion starts much earlier before the ITI instrument 
appears. In these functional areas in which local 
government units have cooperated for years, the 
adaptation process to the eu’s new territorial pol-
icy is generally easier. It is possible to achieve a 
consensus faster while establishing common pro-
jects within the ITI strategy whose principles can 
be based on previous programming documents, 
and also to develop a joint approach to the bor-
ders of functional urban areas where the ITI strat-
egy will be implemented. Two functional areas 
were selected as examples of various paths lead-
ing to the integrated governance in functional 

urban areas: Poznań in western Poland and 
Lublin in its eastern part, with a different level of 
inter-commune cooperation. 

Lublin Functional Area – the agreement 
of communes

The Lublin Functional Area is an example of 
the top-down model of achieving cooperation. 
It was institutionally established in the weakest 
possible cooperation form, i.e. inter-commune 
agreement, only after the ITI instrument ap-
peared. It is worth emphasising that in this case 
the intermediary institution of the ITI implemen-
tation is a core city responsible for, e.g. the de-
velopment of a strategy and the selection of the 
projects for implementation (the ITI Office oper-
ates within the Lublin City Office structures). A 
solution in which one of the partners functions as 
an intermediary, can generate potential conflicts 
and may lead to the situation where a stronger 
party will use its advantage at the subsequent 
stages of the ITI implementation. The lack of 
formal cooperation so far in strictly defined ter-
ritorial borders caused the range of the Lublin 
Functional Area (LFA) to be top-down delimited 
by the voivodeship self-government guidelines 
based on ministerial criteria (The ITI strategy for 
the Lublin Functional Area 2016). There was one 
departure from the delimitation by the Ministry 
of Regional Development, i.e. the urban-rural 
commune of Nałęczów was included due to its 
transport connections and the fact that it func-
tions as a health resort. The Lublin Functional 
Area consists of 16 communes situated in five 
poviats. It occupies the area of 1,582 km2 and 
has the population of 544.1 thousand (25% of the 
Lubelskie Voivodeship population), over 60% of 
whom live in Lublin. In the functional and spatial 
structure of the area, Lublin and Świdnik are the 
strongest.

The territorial self-governments of the Lublin 
Functional Area do not have much experience 
in inter-commune cooperation and the imple-
mentation of common projects or strategic ac-
tivities. The successful cooperation between the 
communes of Lublin and Lubartów in munici-
pal waste management has been the longest one, 
since 1991. The Partnership Agreement on the 
Lublin Metropolitan Area (LMA), concluded by 
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the Marshall of Lubelskie Voivodeship in 2005, 
a “top-down” agreement, gave hope for the de-
velopment of wider inter-commune cooperation 
under the development policy. It included Lublin 
and 44 communes situated in the poviats of 
Lubartów, Lublin, Łęczna and Świdnik. As a re-
sult of the implementation of the provisions of the 
agreement, the Urbanisation Study of the Lublin 
Metropolitan Area (2009) was developed. Its con-
ceptual solutions and provisions were supposed 
to be the guidelines in the development of the spa-
tial policy of the LMA. It was not the case, how-
ever. The Partnership agreement did not result in 
other common projects, and a “top-bottom” form 
was not well received by local governments. At 
present, the adopted form of the ITI cooperation 
involves only 36% of communes, the signatories 
of the above-mentioned agreement. More success-
ful attempts at inter-commune cooperation were 
connected with the EU spending in the 2007–2013 
perspective. The most important include the ex-
tension of the Świdnik airport, the construction 
projects of five roads and the modernisation of 
four railway lines. The development of the func-
tional solutions for public transport was an im-
portant, but only a sectoral cooperation form, in-
itiated by the city of Lublin. In 2013, the Lublin 
city council adopted “The plan for the sustain-
able development of public transport for Lublin 
commune and the neighbouring communes”. The 
implementation of the project influenced an in-
creased use of public transport, especially by the 
inhabitants of the communes adjacent to Lublin. 
In 2008, 41 communes (Lublin and the communes 
of the poviats of Łęczna, Świdnik, Lubartów and 
Lublin) signed the Partnership Agreement estab-
lishing the Lublin Metropolitan Area (LMA) as an 
inter-commune cooperation platform targeted at 
attracting national and foreign investors and the 
development of the investment marketing of the 
region. The establishment of the Economic and 
Business Forum LUB-INVEST in 2009 – one of the 
most important regular events inviting national 
and foreign investors to this day – is the greatest 
value added of the project.

The implementation of these projects contrib-
uted to a lesser or greater extent to the devel-
opment of the cooperation mechanisms of local 
government units. It is worth noticing that the 
implemented projects varied in the number of 
participants (from 2 to 173), the range (from local 

to sub-regional), importance (the construction of 
such key investments as an airport, ring road, 
metropolitan train) and objectives (from public 
transport solutions to economic marketing).

summing up the integration activities in the 
Lublin Functional Area, one should pay attention 
to four issues:
1. Most of them were infrastructural projects;
2. The effects show that in terms of coopera-

tion most of them were successful in creating 
products improving transport, the quality of 
inhabitants’ life as well as the image of the re-
gion in the eyes of tourists and investors;

3. The position of a leader was strengthened – 
institutions with their seats in Lublin were the 
beneficiaries of most projects;

4. most actions did not take place under an agree-
ment or contract – communes were connected 
by the possibility of receiving funds and not by 
the “bottom-up” inter-commune cooperation. 
It was only the possibility to use 5% of the 

regional operational Programme in ITI that 
changed it. The formalisation of the partnership 
within the ITI union in the case of LFA proceeded 
in two stages. On May 13, 2014, the Cooperation 
Agreement of the Local Government Units for 
the Lublin Functional Area was signed. On its 
basis the leader of LFA – the city of Lublin – was 
elected, the most important trends in the LFA de-
velopment were established, the ITI Programme 
council was appointed, the decisions regarding 
the prepared ITI Strategy (finally approved on 
March 9, 2016)8, and also the proposed projects 
within the ITI LFA were evaluated. The final for-
malisation of the partnership took place on march 
30, 2015 by signing the Commune Agreement of 
the Lublin Functional Area on the cooperation in 
the implementation of the ITIs in the EU 2014–
2020 financial perspective.

8 In the ITI strategy development, the implementation 
of the project “Support for the ITI in the Lublin Func-
tional Area” financed within the already mentioned 
OP TA. The project, whose beneficiary was the com-
mune of Lublin, included a series of training cours-
es and workshops. A number of audits and analyses 
were commissioned, e.g. of the existing studies of spa-
tial management conditions of the LFA communes. 
All these activities contributed to the development of 
the strategy for the Integrated Territorial Investments 
of the Lublin Functional Area in the years 2014-2020 
(2016).
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The cooperation of the LFA communes, es-
tablished temporarily in order to spend the EU 
funds, is a typical example of the implementation 
of the “top-down” model, in which the entire re-
sponsibility for the ITI implementation and man-
agement is transferred to a leader – a core city. 
The present activities have little to do with the 
management integration in a functional urban 
area, and the ITI implementation in the LFA com-
munes is considered as “a necessary evil”, not as 
an element strengthening the inter-commune 
cooperation.

Poznań Functional Urban Area – 
the Poznań Metropolis Association

In the Poznań functional urban area the foun-
dations for coherent management have been 
continuously built for ten years. It includes the 
establishment of organisational self-govern-
ment ties in the political, economic and social 
areas, defined more often as metropolitan inte-
gration. The partners in this process are the city 
and poviat of Poznań, cities and communes in-
terested in metropolitan cooperation and, to a 
lesser extent, the voivodeship government and 
economic, social and scientific institutions. On 
May 15, 2007, the President of Poznań, the Head 
of Poznań poviat (starosta), and heads of rural 
commune governments and mayors of 17 com-
munes of Poznań poviat signed the “Agreement 
on cooperation among the Poznań agglomera-
tion self-governments”. Its participants formed 
the Poznań Agglomeration Council, which oper-
ated for three years as a forum for information 
exchange between local government units and 
the establishment of fields of cooperation, tak-
ing various legal forms in the future. on april 
29, 2011, the Poznań Metropolis Association was 
registered9. The city and poviat of Poznań became 

9 The authorities of the association are: the general 
meeting called the metropolis council, the Board and 
auditing committee. The metropolis council is a de-
cisive and controlling body of the Association consist-
ing of heads of self-government units (mayors, presi-
dent, heads of poviat) who belong to the Association 
as their representatives. according to the articles of 
Association, the President of Poznań is the President 
of the Board. The Association executes its tasks with 
the help of the Association Office with the Director.

its members. The main task of the Association is 
to coordinate inter-commune cooperation and 
to implement the common Poznań Metropolis 
2020 development strategy. The Association is 
a legal entity and is established for an indefi-
nite period. The Poznań Metropolis Association 
laid down several documents important for the 
integration of its functional area, e.g. the Plan 
for a low-Emission Economy for the Poznań 
Metropolis (2015), the Master Plan for Poznań 
Metropolitan Railway (2016) or the Conception 
of Spatial Development Trends for the Poznań 
Metropolis – an integrated approach (2015). The 
metropolitan Planning commission, appointed 
in 2017 by the Association members, is respon-
sible for the implementation of the Conception 
mentioned above.

Executive tasks and powers consisting in the 
organisation and provision of public services 
in the functional area are implemented by sin-
gle-task entities – purpose-oriented associations, 
commercial companies controlled by local gov-
ernments and sectoral associations, or by select-
ed local government units via agreements. These 
are, e.g. the purpose-oriented union Poznań 
Agglomeration Waste Management, Aquanet 
s.a. (a water and sewer company) and the 
Poznań Local Tourist Organisation. Agreements 
between the city and poviat of Poznań concern-
ing, e.g. public safety (police, fire department), 
labour market, social welfare and education are 
important elements of integrated management 
in the functional area. The city and agglomera-
tion communes signed the agreements in the area 
of education and the public transport organisa-
tion. In the latter case, the prices are integrated 
by the introduction of the Poznań Electronic 
agglomeration card (PeKa).

In terms of local government cooperation 
with the economic sector, the entrepreneurship 
and the Employment Support Network has been 
operating since 2002 in the Poznań Metropolis. 
Since 2008 local governments and the Chamber 
of Industry and commerce of the Wielkopolska 
Region have organised the Poznań Metropolis 
Economic Forum on an annual basis. The 
Labour Market Observatory of the Poznań 
agglomeration, which monitors and forecasts 
labour market needs, has been operating since 
2013. In the Poznań Metropolis the cooperation 
between local governments and the scientific 
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milieu has been developing well. Academic ex-
perts support management, spatial and strategic 
planning in the agglomeration with knowledge 
and innovative ideas. In 2009, the members 
of the Poznań Agglomeration Council unani-
mously voted for the financial support of the 
research project “Functioning and the devel-
opment trends in the Poznań Agglomeration”, 
implemented by the Metropolitan Research 
centre (cBm) at adam mickiewicz university. 
The project resulted in the development of the 
Poznań Metropolis Development Strategy 2020 
(2010) and the Study of Spatial Development of 
the Poznań Agglomeration (2012). Since 2009 the 
Metropolitan Research Centre has been publish-
ing a scientific series, The Poznań Agglomeration 
Library, whose 30 numbers were dedicated to the 
most important development problems of this 
area. 

The different forms of cooperation and man-
agement integration presented above contrib-
uted to the fact that the Poznań Metropolis 
association, which is a legal personality, as-
sumed the role of an intermediary institution in 
the ITI. On September 18, 2013, the Metropolis 
Council as the decisive body of the Association 
adopted resolution no. 3/2013 according to 
which the association “assumes the tasks of 
the ITI union”. The area of the ITI implementa-
tion in Wielkopolskie Voivodeship was defined 
with resolution no. 4013/2013 of the Board of 
Wielkopolskie Voivodeship as of November 7, 
2013. The Poznań Metropolis Council adopted 
resolution no. 6/2015 of November 6, 2015 con-
cerning the ITI strategy. 

The Poznań Functional Urban Area compris-
es 22 communes which are the members of the 
Poznań Metropolis Association. The Association 
includes the poviat of Poznań where 17 out of 22 
member communes are situated. As at 2015 the 
Poznań FUA covers an area of 3,082 km2 with a 
population of 1,022,844, the density of which is 
332 inhabitants per km2, almost three times higher 
than the average in Poland. The metropolis area 
covers 10.3% of Wielkopolskie Voivodeship and 
accounts for 29.4% of its population. According 
to the Central Statistical Office, the FUA em-
ployment constitutes 41.0% in Wielkopolskie 
Voivodeship.

To sum up the way to the ITI instrument 
implementation by the Poznań Metropolis 

association, the most important elements condu-
cive to this process are: 
1. Since the country’s administrative reform in 

1999 and the restitutions of poviats the man-
agement integration between the city and po-
viat in the Poznań Functional Area has taken 
place, which builds a “milieu of trust” for the 
cooperation development between local gov-
ernments; 

2. Since 2007 (the appointment of the Poznań 
Agglomeration Council) the cooperation be-
tween Poznań and neighbouring communes 
has strengthened and resulted in greater insti-
tutionalisation in the form of establishing the 
Poznań Metropolis Association, an ITI benefi-
ciary since 2013;

3. Before starting the work on the ITI strategy, 
the Poznań Functional Area, as one of the 
few in Poland, had already had its own doc-
ument determining the development trends 
in the long term. The Poznań Agglomeration 
Development Strategy has become the basis 
for the ITI Strategy of the Poznań Function-
al Urban Area, the Poznań Metropolis 2020. 
Not only did it accelerate the development 
of the document, but it was also conducive 
to reaching a consensus on strategic pro-
grammes.

4. The ITI Union of the Poznań FUA, as one of 
the few in the country, has been approved in 
the borders of the Poznań Metropolis Associ-
ation existing so far and has not been changed 
by ministerial criteria or voivodeship delimi-
tation.
In the Report on the state of the Polish cities 

(Janas, Jarczewski 2016), the Poznań Metropolis 
was described as the national leader of integrat-
ed management in functional urban areas. In the 
light of the path-dependence conception, the im-
plementation of the ITI instrument is based on 
former experience and the social capital of the 
members of the Poznań Metropolis Association. 
It is hard to predict whether the ITI implemen-
tation will contribute to closer cooperation in the 
Poznań Functional Area, whether it will bring 
about a multiplier effect in other areas of metro-
politan integration or, on the contrary, whether 
it will cause the phenomenon of being “stuck on 
a path”, and the engagement in the implementa-
tion of ITI programmes will delay the realisation 
of potential new projects.
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Conclusions and recommendations

The management of functional urban areas, 
especially metropolitan ones, has been discussed 
in Poland for almost 10 years. Although the sub-
ject was emphasised in the most important na-
tional documents (National spatial Development 
Concept 2030, National Strategy of Regional 
Development 2020), it was not of high priority 
for the central authorities for many years. as a 
result, the reform regulating the administrative 
system of urban regions has been abandoned. 
At the same time, bottom-up cooperation in the 
Polish functional areas is still at an early stage of 
development and it cannot always be reduced to 
integrated management forms, adjusted to a giv-
en area and the scale of local problems. 

Therefore, the programme support of the 
European Union is becoming increasingly im-
portant for integrated management in function-
al areas. a new approach in the eu’s territorial 
policy is accompanied by the appearance of the 
ITI instrument, which supports integrated man-
agement in functional areas, mainly voivode-
ship centres in the country. Thus, cities and 
communes, which had to create partnership 
territorial unions and develop the strategies 
of the use of the eu support funds in order to 
become their beneficiaries, joined the group of 
functional areas with the advanced cooperation 
forms. Will financial support within the ITI pro-
gramme, dedicated to functional urban areas in 
the 2014–2020 perspective, become a catalyst for 
integrated management in metropolitan areas? 
Will the top-down cooperation “for money” pro-
duce measurable economic and social effects? 
These questions can only be answered in a few 
years’ time. 

It is already at the stage of the implementation 
of the ITI instrument, both in the “bottom-up” 
and the “top-down” model, that its potential ben-
efits can be indicated, and these are:
1. The beginnings of the decentralisation of the 

urban policy to a local level (only local gov-
ernments, whose representatives can become 
the managing authority, decide about the ITI 
projects and the allocation of funds);

2. The mobilisation of local governments, crea-
tion of common strategies and development 
programmes crucial for obtaining financial 
support;

3. The revival of previously dissolved or ne-
glected local government partnerships and 
the creation of new ones;

4. The creation of new leaders, who initiated and 
promote inter-commune cooperation;

5. A chance for the more integrated functional 
and spatial development of functional areas 
of large cities.
The success and long-term effect of the imple-

mentation of ITI strategies depend largely on local 
factors, such as the determination of local govern-
ments, effective management, creation of the con-
ditions for the multiplier effects of joint projects as 
well as social acceptance and support for strategic 
programmes. Despite the creation of the organisa-
tional and financial ITI instruments activating the 
cooperation of local governments in functional 
areas, one must take into account the need for leg-
islative changes which give them (especially met-
ropolitan areas) a special status, specific powers 
and provides the source of income. The change in 
the local government and planning law, however, 
is still extremely difficult, and the relevant legisla-
tive proposals are met with the strong resistance 
of various advocacy groups (including local gov-
ernments themselves). according to the authors 
of the OECD Report The National Urban Policy 
Review of Poland (2011), even in the case of suc-
cessful common “bottom-up” activities in metro-
politan areas, it is still necessary to work out the 
legal platforms of inter-commune cooperation, 
allowing cities, communes and poviats to engage 
in the joint settlement of social, economic and spa-
tial development problems. In this context, a pos-
sible range of the metropolitan reform in Poland 
should be considered. Izdebski postulates (2010) 
that this reform could be adopted in stages and 
should be flexible in terms of system and territo-
rial solutions for particular metropolitan areas in 
the country.
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