
 

usability of public spaces and flexibility”, (Bonvino G., 2008, p. 10), 
modifying and improving the areas in which they are implemented. 

3.2. Objectives 
Based on these preliminary remarks, we used our analysis to identify the 
main problems affecting the district, in order to turn them into intervention 
strategies by focusing on key factors requiring action. Generally speaking, 
we concentrated on the following categories of action: 

- social actions, by analysing the characteristics of the resident population 
and of those regularly coming to the district, in order to promote a new 
model of social integration (the so-called mixitè); 

- functional actions, above all by redesigning the spaces located on the 
ground floor of buildings and already existing services; 

- distribution, by considering the street-level distribution (pedestrian, 
vehicular, and mixed areas), in relation to both the layout of streets 
within the district and their connections to the rest of the city; 

- green areas and permeability, in particular by redesigning the layout of 
residual outdoor spaces between the buildings; 

- architectural actions, by working on the state of conservation of the 
buildings and by rethinking the distribution of indoor spaces. 

4. PROJECT 
4.1. Urban strategies and masterplan 
In order to achieve the targets we listed previously, we assumed the 
following general action strategies, starting from the urban scale, that we 
subsequently elaborated to realize a masterplan proposal. 
Distribution - Reorganization of the road network 
Trying to study a new road network layout into the district we developed 
two different strategies: the restriction of car access to some district inner 
roads and the creation of pedestrian areas, that are currently missing. 
This strategy has allowed us to implement the accessibility of the project 
area, not only on a pedestrian level but also through the realization of new 
cycle paths. This condition implied a subsequent transformation of public 
spaces on the ground floor. 
Green areas and permeability - New organization of green areas 
The reorganization of the green areas is aimed essentially to propose a 
conversion of those spaces which are currently totally unused. The 
proposal was to give them a more marked character, in order to offer to 
residents several possibilities of exploiting these spaces. Therefore, we 
decided to equip each portion of green area between two buildings with 
some basic services. In this way, each building will have the possibility of 
having some condominium shared gardens that are more equipped or 
proprietary. 
Every plot of land will have different characterizations, in particular: green 
spaces with benches and lighting systems (both elements are totally 
missing today), furnished areas characterized by recreation grounds for 



 

children, green areas equipped with roofing systems and tables/chairs in 
close proximity to the new indoor common spaces at the ground floor 
defined by new functions, spaces composed by big wooden boxes full of 
soil used as urban vegetable gardens. The latter choice is due to the will 
of proposing a non-invasive action, that can be conducted as a "self-
building" activity for the inhabitants. This type of intervention could join the 
MiraOrti programme, which has already extensively studied and tested 
this topic within the district, and that was very successful in relation to the 
social composition that characterizes this area. 
Social sphere - District revitalization 
Functional sphere - Functional recovery 
Architectural sphere - Redefinition of unused spaces and break of the 
aesthetic repetitiveness  
These three categories are closely linked, as they provide the conversion 
of existing spaces underutilized or completely abandoned, and 
consequently they produce an architectural requalification. In order to 
imply the revitalization of the district, we primarily decided to propose the 
realization of residences and services directly addressed to young users. 
This is possible to be realized thanks to three main possibilities:  
- the use of space on the rooftop, currently uninhabitable, through the 

addition of residential volumes more or less extended to the whole 
building, characterized by different housing typologies that are 
addressed to different kind of users (families, students, temporary 
homes); 

- the opportunity to work on empty or “for sale” wide flats in order to obtain 
the predisposition of studio apartments or two-room apartments that are 
easier to rent; 

- the realization at the ground floor of activities in support of the new users 
where there are spaces that are currently not used, in order also to 
provide them an aesthetic and functional redevelopment. 

 
The first design step considers the realization of a masterplan proposal. 
We decided to organize this stage dividing the district in different areas, 
and we defined for each of them new characteristics and typologies of 
actions based on the previous strategies. 
After the previous analysis, we identified the following areas that, in our 
opinion, mostly characterize the district: 
- via Roveda, the principal road axis that represents the main entrance to 

the district; 
- the North boundary delimited by via Plava, that creates an obstruction to 

permeability due to the large influx of cars that characterizes it; 
- the South boundary that is a pedestrian and cycle path, and is currently 

unused; 
- the square that hosts the local market (North-East area) in the proximity 

of the church, that needs a redevelopment; 
- the commercial area (in the heart of the district) that needs an 

enlargement and renovation of the existing buildings. 
 
 



 

4.2  Categories, actions and declinations 
 
After we have defined the strategies and the general structure at the 
masterplan level, we switched to a more reduced scale, that directly 
involves the building, in order to understand how the choices made 
previously at the urban scale can also have a feedback and a confirmation 
at the architectural scale.  
We decided to organize the design choices in several categories, creating 
a real methodological list of actions. In turn, each category is 
characterized by specific actions, which will have (or not have) different 
declinations depending on their application. This subdivision is made for 
the sake of clarity, because in the final project the various types of action 
will be used simultaneously according to different scenarios, interacting 
with each other and producing different configurations. 
 

 
 
 
 
The first category is defined by actions that provide a functional change of 
parts of the building or an addition of new volumes, placed only in the 
common or service parts. In general, it concerns addition of volumes on 
the rooftop and functional redefinition of some singular parts of the 



 

building in order to create new residential units characterized by different 
housing typologies (private or public, such as student residences, social 
residences etc.) or common spaces for residents. 
The second category propose the requalification of the building surfaces. 
In fact, we assumed to act on the skin through the application of an 
additional freestanding structure, which involves the improvement of the 
energy performance of the building and the addition of new spaces in 
three ways: wider terraces, verandas and closed volumes that increase 
the size of the flats on which they are placed. In the latter case, the 
volume increase of the houses, gives the opportunity to obtain from 
apartments (that are already large, minimum 5 rooms) one-room flats or 
two-room flats, that are easier to rent than a large size apartment, while at 
the ground floor the enlargement can promote the predisposition of 
common activities for residents. 
The third and final category shows a type of action in which we proposed 
to annex specific volumes on the ground floor, finalized to the creation of 
green areas at different heights, as well as the predisposition of new 
services reserved to the condominium and to the district. These volumes, 
characterized by one floor above the ground, define generally the same 
action of intervention, but they may have different declinations depending 
on the extension and on the site in which they will be placed. 

 
4.3 Three action strategies 
Previous proposals can be composed in three different strategies of action 
extended on urban scale, each of them characterized by a different 
approach to the fragmented private property, that is typical for this area. 
They are also distinguished because they affect the area to different 
degrees of action, in a more or less extended way, and therefore we 
decided to propose them in order to offer different kind of solutions to 
reach the urban regeneration of the area. 
 
 



 

 
The first approach is called parasitism, because it proposes an 
architectural operation defined “parasitic”, which consists in the 
annexation of new volumes on existing buildings. The additional element 
results distinct from the building that hosts it, both on a spatial and formal 
level, but necessarily linked to it (for systems, structure, vertical 
distribution... )6. This typology allows to limit the action only on the ground 
floor spaces and on the roof top, in order to permit a functional 
regeneration and a renovation of the distribution plan of the district 
through a minimal involvement of the stakeholders, because it affects only 
the shared spaces. This kind of operation could be financed totally by 
institutions, private companies and European incentives, in view of a real 
estate investment due to the annexations. 

The “parasitic” volumes put at the ground floor have the function of 
providing more services and commercial activities, as well as supplying a 
new appearance to the garages and a functional reorganization of the 
public areas between the buildings. On the other hand, volumes placed on 
the rooftop will host: 
- apartments characterized by various sizes in order to guarantee an 

economic return to those who finance the intervention; 
- shared spaces used by residents of the condominium (attic space, roof 

garden, urban gardens). 
 

The second strategy of action is a sort of “extension” of parasitism: the 
whole district is defined by a homogeneous redevelopment, that interests 
the entirety of every single building, in order to create a real urban 
metamorphosis. 
The operation involves the entire building (ground floor, facade and roof 
top), that acts not only on the shared areas but also on every single 
private property. In this way, it is possible to set a complete architectural 
energetic requalification of the existing building and a consequent 
metamorphosis of the district itself. It can be financed not only by third 
parties, but it also allows an active involvement of tenants whose 
properties are subject to a process of transformation. 
While at the ground floor the action is similar to that of the previous 
approach, in this case on building facades we proposed to set a double 
skin facade through a freestanding structure that allows to create an 
increase in volume or the predisposition of terraces and verandas, 
depending on the needs of each individual tenant. On the rooftop the new 
volumes can host a student residence, a “social residence”, meant as an 
initiative of temporary social housing (referring to the same type of 
initiative made invia Ivrea in Turin7), and common spaces for tenants (roof 
garden, urban gardens and furnished spaces). 
These two functions were proposed in order to let a diversification of 
users and make a social reconstruction. This operation will bring new 

6Source: Marini S., 2009 
7Reference is made to the “Residence Sociale Sharing.To” launch in September 2011 in Turin in via Ivrea. 
www.sharing.to.it 

                                                                 



 

users within the district, such as students (due also to the proximity of the 
Faculty of Design), young couples and families. 
 
Unlike the previous two strategies of action that relate to the fragmented 
property in two different and opposite logics (action only on common 
areas in the first case and “imposed” participation in the second), the third 
one is distinguished from the others because it takes into consideration 
each individual will and claim of the owners. They can decide if they agree 
or not with the intervention on the facade, that causes modifications to the 
private properties (the apartments); for that reason it is necessary to 
demand their approval. So we supposed methods of management and 
organization of the various apartment buildings, where each household in 
the same section of the condominium is administered in a partially 
autonomous way and can decide whether to consent to the intervention 
on the facade or not. 
Therefore we obtain a hybrid scenario whose characteristics are a 
combination of previous scenarios; some condominium sections (where 
the majority of tenants is favorable to the intervention) will be 
characterized by a complete intervention on the facade that brings a 
global requalification of that building portion, while the other part will  
remain unaltered. In any case the intervention on common areas is 
provided, in order to give to the district new services and solve the issues 
mentioned previously. In this way, it is possible to make an overall 
regeneration of the district, while leaving freedom to the individual choices 
of the owners. 

 



 

5. CONCLUSIONS 
Starting from the beginning, the goal of our thesis was to investigate the 
dynamics and the characteristics which are peculiar of a complex 
operation, involving more action spheres.  
The intent of “building on existing buildings” let us approach to dynamics 
that includes not only the architectonic and the urban sphere, but also the 
social, economic and cultural one. This factor is amplified if the object in 
question is not a single building, but is extended to the district level. It is in 
fact a project that includes different areas of interest and it is 
characterized by multiple stakeholders, so we had the priority to 
understand how to interact with all these aspects in order to propose a 
homogeneous project. 
The methodological list of actions and the elaboration of different action 
strategies that materialize in three different scenarios, became 
fundamental instruments to obtain an integrated programme. In fact, the 
combination of all these little actions on buildings and on common areas 
that characterize every scenario, led to the regeneration of the entire 
district, at an architectural, social and functional level. 
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ABSTRACT:   
 
 
Processes of transformation are present in Zagreb and a great potential 
for further development are areas of abandoned industries. They were 
created in different stages of the development of the city. City services are 
trying to find an appropriate model of transformation. New usage 
represents a new opportunity of creating a new spatial identity bearing in 
mind the previous infrastructure  and characteristics of every single 
location. This process has a positive impact on the surrounding area. It is 
important to determine who will be included in this process, regarding 
agencies, members of project teams and individuals or groups within the 
community. The infrastructure and public contents are most frequently 
financed by the state, regional or local government. Public-private 
partnership (PPP) is recommended, 'private investments for public 
benefit', and private investors must find their interest through money 
refund and profit. 

The transformation of abandoned areas must be well prepared and 
planned. This plan must find appropriate programmes of support as well 
as options for the preparation of area intended for transformation. It is 
necessary to have an adequate concept of restoration, a well-prepared 
financing policy, action plan, as well as appropriate models of 
implementation. 
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1 INTRODUCTION 
 
As was the case of the majority of European cities after the process of 
expansion and occupation of new spaces in the second half of the 20th 
century, economic and demographic conditions changed and the city of 
Zagreb also experienced an urban reconstruction and compression of the 
city. Processes of transformation are present and a great potential for 
further development and increase of the quality of life in the city represent 
areas of abandoned industries, in professional literature frequently 
referred to as ''brownfields“. They occurred in different stages of the 
development of the city. City services are trying to find an appropriate 
model of transformation. In the category of space what is meant by 
''brownfield“ are mostly all areas which had, during a certain period, an 
appropriate economic (manufacture, industry, production plants, different 
forms of working areas) or another public activity (e.g. military barracks, 
military camps and polygons, fairs,...), which have, over time, lost their 
original usage and are not used for their primary purposes. It is often the 
case that such areas remain abandoned and devastated or receive 
temporary purposes of usage while awaiting the final ones. This research 
uses the term ''brownfields“ primarily for locations and localities of prior 
industries and production plants and manufactures, and the 
developmental potential of ex-military barracks and polygons will be the 
topic of another study research.8 
 

DETERMINATION OF THE TERM 'BROWNFIELD' in professional 
literature. Brownfield is the term that comprises an old-fashioned area, an 
area of unsuccessful investment, a poorly used area, an area“ with an 
expiry date”. EPA Final Report, 2001 defines the term “brownfield” as 
''area of industrial and commercial purpose which are abandoned  or 
unused in their full capacity, where further development and expansion is 
limited with actual and/or possible pollution.(source of data: Sustainable 
brownfield regeneration _ Cabernet Network report) 
 
THE GOAL AND HYPOTHESIS OF THE RESEARCH 
 
The aim of the study was to determine the processes that are taking place 
within the locations of former industry and production facilities in Zagreb 
and start setting up a system that monitors  their transformation and 
records these changes. It is necessary to create a system of information 
sufficient for the rapid provision of all relevant information and necessary 
response. Also, the goal of the complete system of recording is to raise 
knowledge not only about the specific locations of abandoned industry, 
but also the development potential of these sites in the future 
development of the city. It is systematic monitoring and constant 

8Theterms ex-industriesand ex-industriallocationsmean all 
aspectsofworkingareaswhichregarding 4 
temporalperiodsofindustrybelongintothecategoriesoffirstmanufactures, workshops, 
productionplants, industrialcomplexes. 

                                                                 



 

emphasis on the importance of these areas, indirectly, urban planning 
profession along with supporting disciplines (sociologists, geographers, 
anthropologists, etc ..) and citizens, and the public may initiate politicians 
and current city planning institutions to have  a different attitude towards 
the industrial heritage, as well as help their development potential to be 
really exploited in the future. 
The anticipated hypothesis is that, by systematic monitoring, evidence 
and creation of info systems on abandoned economic locations in the city, 
in which all participants of urban reconstruction were included, may 
achieve a more qualitative protection, restoration, reconstruction or 
affirmation of these areas. Another hypothesis is that precisely in such an 
organization of the info-system, a higher quality of elements for spatial 
planning for the future and more realistic implementation of their 
transformation (GUP, UPD, land use, urban policy) can be achieved. The 
third hypothesis is that a more active involvement of citizens and NGOs 
from the very beginning of considering the transformation or 
reconstruction of these areas, better solutions can be found, primarily 
originating from the fact that these areas are used for public use and raise 
the quality of life in the existing parts of the city. 
 

SCIENTIFIC CONTRIBUTION is that further continuous work will be 
carried out, the current situation will be recorded and determined after 
research, as well as the processes that the sites of the former industries in 
the city are experiencing. The proposed model could serve as a basis for 
establishing a system of information on other cities, as well as the 
formation of the same at the level of functional regions of the same 
characteristics or at the national level. 
 
STAGES OF DEVELOPMENT OF ZAGREB INDUSTRY 
 
As the city expanded,  the locations and some of their activities migrated 
to its edge. The city, in addition to the structural transformation, also 
experienced a so-called "Indirect" content (functional), often unplanned, 
transformation. The biggest changes occurred in the area of urban 
expansion, assimilation and transformation of the former suburbs and 
their integration into a new urban texture. As the industry and working 
zones were always situated on the outskirts of the city, their area was very 
often subject to changes.9 
With the gradual development of manufacturing and industry and the 
arrival of the railroad, the industry was located on the edge of what was 
the city centre then and along transport lines (mostly along the railway 
line). The graphic display shows the four basic stages of spatial expansion 
of locations of the industries in Zagreb)10in the last 150 years: 

- I. Manufacturing stage - (to about 1862) 

9 Jukić;T.: Structuralchangesofcityoutskirts  - a contribution to 
examiningtheurbanisticdevelopmentof Zagreb –dissertation, Zagreb, 1997 
10Feletar, D., Geographichorizons, No. 2, 1994., Zagreb 

                                                                 



 

   first manufacturing along Tkalčićeva street and the Medveščak creek, 

Nova Ves .. 

- II. Manufacturing - industrial or railway stage - (from about 1862 to 1918) 

   areas directly related to the railway line 

- III. Interwar stage (1918-1945) 

   spaces of organized industry along Zavrtnica and Heinzelova Street, 

then partially in Trešnjevka, VlaškaStreet, ... 

- IV. Post-war or real socialism stage (1945 to 1990) 
  spaces of post-war large industrial zones Jankomir and Žitnjak, and 
smaller in Sesvete and Dubrava 
 
 
 
 
 

 
 

Table 1. Facts about  “test brownfield areas”  in Zagreb 
 
 
 



 

 
 

Figure 1.  Illustrative interaction in between TEST BROWNFIELD AREAS (1-7) and formal 
CITY PROJECTS -  where the city is partner in the implementation, whether it is the owner 

of land that is already invested or will invest to create a new city value 
 
 
INFO SYSTEM OF BROWNFIELDS IN ZAGREB_the proposal    
 
To be able to talk about the system or network of abandoned industrial 
locations in Zagreb, and their reconstruction and potential, it is necessary 
to previously establish an accessible information system with complete 
records and all relevant data for everyone. The info system of abandoned 
industrial sites would have to contain basic information about each 
individual site. This information can mainly be found in different databases 
and must only be collected and processed for each individual location. 
 
A suggested INFO SYSTEM – Brownfield locations in Zagreb 
1. Data on the existing location and buildings 

- Location data - location 
- Location data – data in figures 
- Data on location and buildings – historical 
- Data on buildings – plan/project, investor, constructor, started 

construction, completed construction, completed reconstructions 
and transformations 

- Data on planned and existing communal infrastructure 
- Scanned projects, building permits and other documents 
- Data on property/use 

 



 

2. Information on the protection (of existing or proposed) and the possible 
and planned interventions 
- Protection, category of protection, the responsibilities of 

institutions, ... 
- Proposal for the protection (if the site is not protected) 
- Conservation guidelines 
- Data from the current planning documents - GUP, UPD 

(intended purpose, urban policy, ....) 
- Programme Guidelines for the restoration, reconstruction, 

affirmation, .... 
- Former architectural urban planning tenders, projects and other 

documents related to the transformation of the area 
- Recommendations and information for future investors (expected 

investments, timing, the network plan, ..) 
- Information on locations nominated for the use of EU funds 

 
3. Data on demolished industrial complexes – Archive - (they no longer 

exist) 
 
A comprehensive overview of all locations in Zagreb based on a good 
info-system would show the power and potential of such sites in the town 
for its future development. By creating a network of locations, information, 
experts and all other interested parties, there would be access to a more 
systematic and qualitative approach to planning, designing and 
reconstruction of those sites and not from one case to another, as was the 
case until now. The Zagreb city policy on the strategic developmental plan 
of GUP Zagreb is not entirely clear and neither is its attitude to these 
areas in the future.11 
One of the most interesting systems/networks is the so-called Cabernet 
Database (Concerted Action on Brownfield and Economic Regeneration 
Network)12. This is the network of different users on the level of entire 
Europe which exchanges experiences and information on the topic of 
abandoned industrial and economic spaces: 
_ European multi-stakeholder network 
_ European expert network on brownfields 
_ Focuses on the complex issues that are raised by brownfield 
regeneration.  
 

11Jukić, T; SmodeCvitanović, M; Smokvina, M.:  Zagreb – Urban projects in the process of 
urban planning, UDK 711.16 (497.5 Zagreb) “00“, ISBN 978-953-6229-79-6 (AF), Zagreb, 
2011. 
12 CABERNET (ConcertedAction on Brownfield and Economic Regeneration Network) 
represents a network equally used by experts, scientists, citizens and all those who in a way 
encounter the topic of reconstruction or the transformation of abandoned ex-industrial or 
economic areas. Source: http://www.cabernet.org.uk 

                                                                 



 

As regards the way and conditions of use of the public-private partnership 
(PPP) and the system Cabernet anticipates three situations when it is 
most appropriate to use one of the proposed models:  
_ A – ARE HIGHLY ECONOMICALLY VIABLE and the development 
projects are driven by private funding 
_ B – ARE ON THE BORDERLINE OF PROFITABILITY. These projects 
tend to be funded through public-private co-operation or partnerships 
_ C– ARE NOT IN A CONDITION WHERE REGENERATION CAN BE 
PROFITABLE. Their regeneration relies on mainly public sector 
Or, in short, it can be summarized that private initiative is usually present 
in the reconstruction projects of former industrial and business entities, in 
which the greatest economic benefits are. Private capital is always looking 
for a guarantee that the project is profitable, and that means it  brings 
money to the one who invests funds. Where the profit was on the verge of 
profitability  public-private partnership was often used in order to realize 
some important activities. In cases where projects are not fully profitable, 
and they are very important for the city, which are often public and social 
activities that contribute to raising the quality of an area, the funding falls 
on the burden of the society, or the local government (city).Private capital 
has no interest in participating in the projects that do not make profit. 
 
INFO SYSTEM ON BROWNFIELD SITES AND 
GUIDELINES FOR RECONSTRUCTION, AFFIRMATION 
OR TRANSFORMATION OF THE AREA 
 
The research within the Study of the Residential Zones in Zagreb entitled 
Zagreb-Housing in the city and residential areas13 established that there is 
no clear or unambiguously determined strategy and that mostly all 
locations from the I. and II. stage of the development of the industry in 
Zagreb (industrial and railroad stage) are planned as multi-purpose ones 
(mark M), as well as the majority of locations from the III. stage of 
development (along Zavrtnica and Heinzelova Street). Unlike the 
previously mentioned, the majority of abandoned industrial sites from IV. 
Post-war planning stages of development (Jankomir, Žitnjak) still have the 
economic purpose, from manufacturing to commercial (mark K, I). The 
same study investigated and concluded that many of the sites of former 
businesses, without any clear development strategy, turned into 
residential areas or locations only with apartment buildings neglecting 
public and social purposes, as well as public space. 
 

13Jukić, T; Mlinar, I; Smokvina, M.: Zagreb – Housinginthecityandresidentialareas, 
UDK 711.582 (497.5 Zagreb) “19/00“, ISBN 978-953-6229-81-9 (AF), Zagreb, 
2011. 
 

                                                                 



 

 
 

Figure 2.  The garage for trams “remiza” still in use and future influence of the location on 
city transformation, Zagreb-Tresnjevka 

 
 
The info-system of brownfield sites in Zagreb would help to simplify their 
management and monitoring. This system would have to be accessible to 
everybody and given guidelines can be set for individual sites, for sites 
with the same characteristics or for all sites of the former industry which 
occurred in the same time periods. The guidelines can also be established 
at the level of different spatial units. Regarding these levels they have a 
completely different detail: 
- The level of the city (GUP) 
- The level of the neighbourhood (UPU) 
- The level of the site (project) 
- The level of renovation of the building (detailed conservation guidelines) 
The protection may be at the level of the whole complex, individual 
buildings, carrier systems, production machinery, the entire interior, ... 
Guidelines on the city level need to be involved, other than those of official 
conservation set by the Ministry of Culture, and a number of other factors 
such as economic, social and others. Priority may be the revival of certain 
parts of the city and resolving required different social and public facilities 
that cannot be, due to over-construction, placed in new locations in built-
up areas. It is the social component that can be dominant in decision-
making at the level of city planning. Then, you can specify additional 
guidance with those conservational ones. It is necessary to determine the 
present-day town planning strategy with the acceptance of potentials of 
abandoned industries and businesses for future development. 
Overall, funding for the preservation of architectural heritage is always 
insufficient  for preservation, let alone for some essential interventions. 



 

Therefore, it is necessary to provide funds from other sources. As for the 
financing of the project it can be, given its importance, at the national level 
(which is not often and applies only to cases of sites of national 
importance –Croatian Academy of Sciences and Arts etc.), at the city 
level, invested and funded by various banks, various associations and 
consortia, certain economic operators (e.g. Adris etc.) or funded from 
private sources.14 
Of great importance is the examination of the possibilities of self-
financing. This includes the creation of short-term and long-term plan. 
Planning often involves several compatible functions in the same building 
to ensure the commercial viability of the project. The programme of 
investment profitability is preceded by the detailed examination of the 
market, of course, if it is not a public or social content of interest to the 
city. 
 

           
 

Figure 3. Brownfield area “Blok Badel” _ competition project / actual transformation of one 
city block in Zagreb city centre 

 

 
 
Table 2. Brownfields  areas in Croatia _Criteria  for  determining  the order of adaptation (I. 

Đokić, 2011.Institut of Economy Zagreb) 

14One shouldbearinmindthat some oftheprotectedsites are inprivateproperty or are 
intheprocessofreturnofseizedpropertyinthe past socialsystem. 

                                                                 



 

In determining the programme for a particular location it is necessary to 
pay special attention to: 
- Procedure (model) of restoration 
- Relation Old / New 
- Energy efficiency -  to achieve the highest level to the extent that it does 
not harm the architectural structure of the building. Otherwise, it is 
necessary to change and anticipate another purpose 
- Given the protection offered modalities and models of reconstruction and 
rehabilitation the importance of achieving the so-called. "urban quality" is 
often emphasized. The most important evaluation criteria of urban quality 
according to Netzstadt15 could serve for evaluating urban quality of certain 
locations of abandoned industrial and commercial entities: 
- identity 
- variety / Freedom of choice 
- flexibility (The ability to cope with internal and external changes) 
- relative sufficiency 
-efficient use of resources 
- All these mentioned factors contribute to systematic and quality of 
decision-making on individual projects and their implementation priorities, 
not speaking only of the importance of the building structure of an 
industrial complex, but also the context and its significance in the wider 
area 

 

 
 

Figure 4. Students projects for transformation of Zagreb brownfield areas (Subject: Urban 
reconstruction /prof. Tihomir Jukić, PhD) 

 

15Oswald, F;  Baccini,F.; Netzstadt, ETH, 2003 
 

                                                                 



 

 
CONCLUSION 
 
In the category of spaces that frequently change their purpose  we can 
include former industrial areas that have over time, due to their location in 
space, the characteristics of activities and economic transition, become of 
inadequate purposes in the modern city. 

 
Approach to reconstruction, rebuilding and transformation of former 

industrial or other abandoned commercial sites must be clearly and 
professionally argumented with particularly marked elements referring to 
the model of financing, time of implementation and participants in the 
whole project. It is necessary to establish clear attitudes on the 
professional level, and not change attitudes and form them according to 
the requirements of investors for particular locations. 
Based on analysis of the transformation of abandoned sites of industry,  
the hypothesis that the systematic monitoring, recording and creation of 
info system of abandoned commercial locations in the city is confirmed, 
which would include the interests of all participants in the process of urban 
renewal, can achieve better protection of the same and better restoration , 
reconstruction or affirmation of the space. In a detailed study of urban 
policies of the General Urban Plan (GUP) Zagreb, an inconsistent 
approach to the transformation of the former industrial area has been 
noticed. This confirms the second hypothesis that by the establishment of 
an info system on such sites and buildings  quality elements for spatial 
planning for the future and a more realistic implementation of their 
transformation can be achieved. The third argument was not necessary to 
be proven in this case because in other situations it was unquestionable 
that, in the elaboration process citizens must be actively involved, not only 
in principle, but from the beginning of the planning process, since they 
represent the best control mechanism in planning. 
 

A full info-system of the so-called Brownfield areas in Zagreb would 
contribute on a number of levels: scientific, professional,  economic, social 
and educational level. This  knowledge of the entire system locations in 
the city would help understand the total developmental potential of these 
locations in the thinking and planning of the future development of the city, 
as well as in finding the most suitable model of restoration of certain 
locations, at the same time ensuring the balance between preservation-
protection and new features that ensure economic sustainability, and the 
future profitability of the project, instead of strict protection, social neglect 
and deterioration of the most valuable monuments of industrial heritage 
(e.g. Paromlin). The very use of the network of info system of brownfield 
sites in Zagreb in the future should provide a systematic approach to the 
reconstruction and transformation of the former location of industry and 
other economic entities in Zagreb and ensure an adequate urban 
development, as well as social and economic benefits realized on the 
balance between the use and protection. The proposed project of a 
network of info system of brownfield sites in Zagreb would enable, on the 



 

professional level, the creation of a management model of architectural 
heritage. 
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ABSTRACT:   
 
Social sustainability, as a spatial aspect which foregrounds 
contemporary sustainable planning, can hardly be achieved without a 
holistic approach to the ways to achieve social inclusion. From the point 
of view of urban planning, it can be achieved in different urban areas and 
through different scales and spatial scopes of planning. Urban planning 
in Croatia is conducted through three successive group activities, neither 
of which take fully into consideration social inclusion or have its 
achievement as a requirement. Research sets out to examine the 
possibilities of better introducing social inclusion measures in each of the 
urban planning stages and to find out specific social inclusion 
implementation models. The first part of the paper entails the research of 
urban areas in Zagreb which represent examples of good practice when 
social inclusion is concerned, while the second part includes case study 
Sopnica-Jelkovec housing development, analysed according to the 
groups of activities and phases of the urban planning process. The 
analysis results in a table of comparable elements in order to indicate 
potential activities which can improve the social inclusion implementation 
models. 
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1 INTRODUCTION 
Physical and social domains of cities have reflected numerous changes in 
the way of life influenced by the contemporary age. Negative trends which 
have increasingly become present in cities, such as the loss of public 
spaces under private investment pressures, lack of contact with 
landscape caused by construction area extension, economic crises, rise in 
unemployment rate and the increasingly pronounced social stratification 
lead to unwanted consequences such as social separation or isolation.  

In addition to ecological and economic sustainability, social 
sustainability, as a spatial aspect which foregrounds contemporary 
sustainable planning, can hardly be achieved without a holistic approach 
to the ways of achieving social inclusion. From  urban planning point of 
view, it can be achieved in different urban areas and through different 
scales and spatial scopes of planning which presuppose the existence of 
different possibilities and ways of achieving social inclusion and/or social 
interaction. 

Urban planning, whose aim is to enable construction in urban areas, is 
conducted in Croatia through three successive groups activities: 
preparation for the creation of urban plans, legally defined procedure of 
approving urban plans and construction works done in accordance with 
the plans. Difference between the last two activities is that the former is 
legally regulated procedure of draft planning, while the execution of plans 
is not regulated by law. 

In the preparation for the creation of urban plans, the two following 
activities deserve special mention: development program which 
determines the use of land and collection of urban and architectural 
design plans which serve as the basis for the creation of urban plans. The 
procedure of approving plans is conducted on the basis of legally defined 
seven phases: 1. decision on the development of an urban plan, 2. 
formally requested development of the plan by authorised public and legal 
institution, 3. preliminary discussion, 4, public deliberation, 5. authorisation 
of public and legal institutions, 6. final proposition of the urban plan, 7. 
decision on the adoption of the plan. 

Activities for the execution of the urban plan are the following: creation 
of design and planning documentation, provision of building permits and 
the very process of construction.  

However, neither these activities performed in Croatia in order to 
ensure construction, nor the legally defined procedure of urban plan 
adoption, take fully into consideration the social inclusion or have its 
achievement as a requirement, which, in fact, it should be done before, 
during or after the construction of the urban area designated by the plan. 
Nevertheless, it could be concluded, based on the legally determined 
phases of plan creation, especially the preliminary discussion and public 
deliberation, that the implementation of social inclusion has already been 



 

built in the urban planning system. It can also be concluded that the 
models of public participation are considered as a one-off procedure 
which does not entail a long-term and continuous monitoring and what is 
done before, during and after the construction and acting upon it. Since 
the research sets out to examine exactly those questions, the research 
hypothesis states that “Although introducing social inclusion measures in 
the planning procedure in Croatia is not completely prescribed and 
required by law, each of the urban planning stages can include within 
themselves a specific social inclusion implementation model.” 

The aim of the research is to prove the hypothesis and indicate 
possible methodological and spatial prerequisites for social inclusion 
implementation models in urban residential areas taking as a case study 
the Sopnica-Jelkovec housing estate in Zagreb.  

The research methodology comprises different types of qualitative and 
quantitative methods such as desk research, comparative analysis and 
interpretative synthesis.  

The first phase entails the research of some housing areas in Zagreb 
which represent examples of good practice when social inclusion is 
concerned, while the second phase includes the analysis of the Sopnica-
Jelkovec housing complex.  

The construction of the housing developments is one of significant 
urban planning projects which represented the city of Zagreb at the ZG 
Thematic Seminar organized within the SINERGI project in June 2014. 
What can be learned from the ciyy itself and how? – those were the 
central issues for discussion among the representatives of city offices for 
strategic planning, academic community and NGOs from Turin, Skopje 
and Zagreb. Sopnica – Jelkovec was presented as an especially 
interesting and referential area in the city of Zagreb, which unites various 
sub-topics dealt within the SINERGI project including social housing, 
urban peripheries, brownfield site transformation, and big city/state 
projects. Discussions held at the seminar and a wide range of issues dealt 
with by the SINERGI project, stimulated new, extended research of the 
Sopnica – Jelkovec housing complex, especially regarding social 
inclusion, whose aim was to establish implementation models and levels 
of social inclusion in the estate and discover possibilities of its further 
advancement as one of important parameters of successfully planned 
housing complexes.  

The example offered by Sopnica – Jelkovec has been analysed in this 
paper according to the groups of activities and phases of the urban 
planning process. Each step in urban planning has been related to 
specifically defined and selected elements among which there were those 
that contributed to the adoption of social inclusion and the elements 
which, when compared to other examples of good practice containing the 
same elements, could have achieved the same, but did not. The analysis 



 

results in a table of the comparable elements in order to indicate potential 
activities which can improve the social inclusion implementation models.  

2 SOCIAL INCLUSION IMPLEMENTATION IN URBAN 
PLANNING  

The issues related to social inclusion implementation in urban planning of 
a city can be observed from different standpoints with regards to specific 
aspects which define the process and models of its implementation in 
residential neighbourhoods and among citizens. Possible variable which 
define features of these aspects include: urban planning activities and 
stages, spatial scope of urban design, urban identity in the designated 
area, and inclusion implementation initiators.  
 
2.1 Urban Planning Activities and Stages 
Social inclusion can be achieved continually during all the activities 
connected with the process of urban planning – during preparation 
activities, during the legally based procedure of approving plans, and 
during and after execution of design plans.  

Preparation and creation of urban development strategies, which 
include discussions on construction models of new housing estates in the 
city or urban expansion areas, should include activities such as informing 
the public, which can be illustrated by the examples of good practice in 
Zagreb. That way citizens can become aware of the future steps in the 
city planning and what ways and quality of life they can expect in it. By 
being informed, they can easily participate in the process that facilitates 
representation of public interests. For that reason, the City of Zagreb has 
established an institution, ZG Forum, whose task is to engage in constant 
dialogues with all protagonists in the process of urban planning of the city 
– its citizens, associations, investors, politicians, decision-makers and 
urban planners.  

During the transparent and democratic process of the elaboration of 
urban planning documents for certain areas of the city, citizens are given 
an opportunity to participate in public deliberation which are compulsory 
and necessary stages in the procedure of plan approval. In the course of 
30 days during the deliberation, the entire planning documentation is 
publicly presented and therefore available for public scrutiny and  
available to citizens' questions as explanations which can be sent in a 
written form. In addition, public lectures organized in the same period 
provide all citizens with an opportunity to hear the planner present his 
work whose characteristics can be further discussed in a Q&A session 
after the presentation.   

During construction work stage informing and engaging the public and 
citizens occurs sporadically, just as the intuitively understood needs of 
investors, politicians or those in charge of plan implementation. The most 
frequent activity directed at achieving social participation comes in the 



 

forms of notice boards at construction sites, information placed on 
construction site containers or activities of informing the public through 
bulletins. A construction container as a form of information provision about 
a new building site was used during the construction of Sopnica – 
Jelkovec housing estate. Examples from Milan, Italy, show the need to 
improve the existing means of information distribution and the visibility of 
new interventions in the city. The importance of these activities is possible 
to stress through exhibitions which analytically approach the topic of signs 
and symbols, the appearance of which can be understood as indication of 
an urban change and a new construction project.  

After the plans have been implemented and the construction 
completed, activities can be directed at monitoring, supervising and 
reacting to the established trends in the newly built area of the city. Some 
cases in Zagreb suggest that it might be advisable to have certain degree 
of flexibility in the planning process which could ensure a desirable quality 
and respond to the requirements of the environment and citizens. The city 
needs to take care of the final integration into the surrounding context. 
The life of a residential development does not begin with its construction, 
but with the establishment of connections with the surrounding space and 
society. New urban theories are looking for new models to improve the 
quality of urban life. Some of them are arguing the problems engendered 
by modern and postmodern urban planning and architecture: sprawl, 
anomie, a pervasive culture (and architecture) of fear in cities, and a 
disregard for environmental issues. Elin, for example, proposes an 
‘integral’ approach, arguing that we should work towards the re-integration 
of urban milieus, looking at places as parts of larger settings and 
environments. In designing cities, planners and architects need to 
consider what surrounds the site in order to see that the barriers between 
spaces are, in reality, porous (Elin, 2006). 

Even during the elaboration of urban planning documentation for the 
Sopnica – Jelkovec estate, there was a need to adapt to the newly 
emerging on-site circumstances which led to the correction of designs and 
plans. Similarly, it is possible to understand the necessity of constant 
improvement and additional adjustments of plans and designs which 
result from recognizing the needs born out of the experience of living in a 
new estate. 

2.2 Spatial Scope of Urban Planning 
Specific features of possible implementation models of social inclusion 
depend on the spatial scope of urban planning because different 
approaches are required when the designated area envisaged in the 
planning process is the entire city, a residential block within the city or a 
city square.  

The priorities of public interest when planning the entire city are long-
term urban development strategies or specified thematic programmes 
which are applied to the whole urban area. They are, for example Master 
Plan for Zagreb or Zagreb's Development Strategy 2020, whose 



 

production used the positive example of the City of Vienna and its Vienna 
2050 plan. This thematic group also includes specific programmes such 
as Subsidized Housing Programme which has had a great impact on the 
construction of new housing estates and apartment buildings in cities.  

When the spatial scope is a residential area, the focus is redirected at 
the possibilities of improving urban planning concepts which discourage 
mono-functional planning of urban areas which help in preventing social 
segregation and achieving planning of the city for citizens of all 
categories, with integrated mixed-use principles as the planning tools 
against isolation, gentrification or ghettoization. Complete and complex 
housing developments in Zagreb show good experiences in the realization 
of these planning objectives which can be witnessed by the Špansko-
Oranice housing development (Šmit, Duić, Gašparović, 2009).  

When the spatial scope includes smaller segments of urban space 
such as a square or park, the focus is on facilities and activities, functional 
aspects of spatial organisation in the designated area and design of public 
space atmosphere. Experiences of cities such as Hamburg in Germany, 
show negative consequences of designing the public space of a new 
residential quarter where design is mainly focused only on one group of 
users – entrepreneurs and the lack of social inclusion of all other user 
groups that exist in the population of citizens. Although nicely designed, 
the new public spaces are, in fact, overly designed and appear to citizens 
so repulsive that they avoid them feeling distrustful to use the space 
designed in such a way. In 2014, the Zagreb Society of Architects and the 
Faculty of Architecture at the University of Zagreb started the initiative to 
launch the Zagreb for Me project which could be used to systematically 
renovate urban public space of various scopes and functions, but with the 
aim to include a significant number of citizens who would have a 
possibility to be actively involved in the project from the beginning and 
together with planners and architects, make proposals of the sites which 
need renovation.  

2.3 Urban Identity of the Designated Area 
Different urban identity features that the area planned for the 
implementation of social inclusion has, such as location and significance, 
can largely exert influence on the level of social integration which needed 
to be stimulated and developed during the stages of urban planning 
process.  

Peripheral parts of the city such as areas of complete structurally and 
functionally transformed brownfield sites require greater efforts in 
achieving characteristics of an inclusive city, unlike the areas in 
completed, consolidated parts of the city whose identity has already been 
formed.  

The examples of Zagreb settlements planned and constructed within 
the Subsidized housing programme help illustrate the fact that social 
inclusion prerequisites for the Špansko – Oranice and Sopnica – Jelkovec 



 

estates differ according to their position in the city area. Urban projects 
planned for the peripheral sites such as Sopnica – Jelkovec certainly 
require more time and effort to become accepted, to start functioning like 
residential neighbourhoods and to become integrated into the urban 
fabric.  

This, and similar sites, are areas of thorough transformation of urban 
outskirts which unite urban and rural way of life whereby shaping urban 
periphery and recreating suburbia. However, if the transformation 
processes are not controlled, they can cause difficulties with ensuring 
proper functioning of an urban public space. Certain cases of residential 
areas in Zagreb which grows without newly planned housing 
developments suggest necessary developments which can establish 
connections to its surrounding areas. In addition, examples such as Hoto 
Villas development, though an attempt to establish innovative models and 
quality of habitation in Zagreb, led to unwanted spatial and social effects 
such as ghettoization and a lack of integration with the urban fabric.  

2.4 Inclusion Implementation Initiators 
The implementation of social inclusion in Croatia has been initiated by 
different social agents, the most significant of which in the context of 
urban areas are the state, local authorities, professional associations and 
NGOs. Interests and focuses that each of them have in relation to social 
inclusion implementation can significantly vary. 

By enacting and enforcing the physical planning law which 
presupposed participation of citizens, governmental institutions created a 
legal framework within which the possibilities to achieve social inclusion 
have become regulated. However, a lack of additional measures that 
surpass the mere minimum prescribed by the law, points to the need to 
more significantly encourage informal forms of action.  

The city authorities directs its activities to concrete construction 
projects located within the administrative boundaries of the city.  Projects 
are conducted in accordance with the regulations, but they still leave room 
for a development of new models of social inclusion which might help 
avoid spatial conflicts or the conflicts of communication with the citizens. 
Examples from Zagreb, but also from entire Croatia, suggest that it is 
possible to expand this segment by creating entirely new and innovative 
practices – from the initial ideas to the construction of buildings and their 
integration in the urban fabric.  

NGOs and civic initiatives in Zagreb have become increasingly 
important initiators in the process of achieving social inclusion. On the one 
hand, there are NGOs such as ars publicae which develop the New City 
Neighbourhoods, whose aim is to actively participate in all levels in order 
to achieve social inclusion in new residential areas in the best way 
possible. On the other hand, certain NGOs, such as Green Action, affirm 
all forms of civic and individual participation with the aim of improving their 
living environment. Through their projects they also present results of 



 

sociological research conducted by Ivo Pilar Institute of Social Sciences, 
for example, a survey research Quality of live in new residential 
areas/sites in Zagreb's network of estates.  

3 PLANNING OF HOUSING PROGRAMMES IN ZAGREB  
3.1 Housing Projects in Zagreb before 2000 
Individual periods of urban development of Zagreb are characterised with 
specific features in the field of housing on the level of both physical image 
of the city and ways of dealing with social policies.  

The period between the two world wars should certainly be mentioned 
as the age which left remarkably valuable examples of social housing 
(Radović Mahečić, 2002). They are mainly blocks of residential houses, 
estates modelled on the “garden city“ and pavilion-type estates with which 
the government tried to solve the problem of housing crisis by providing 
preferential conditions for building projects (Jukić, Mlinar, Smokvina, 
2011).  

In the period after the Second World War, the state conducted the 
biggest number of housing projects which reflected the political ideas on 
the development of the socialist society. A significant instance of urban 
growth across the Sava river occurred in the 1960s with the first plans of 
South Zagreb as a new city for 250,000 people. Each of the planned 
urban blocks carried the urban and architectural markers of the period in 
which it was created. Special mention should be made of Zapruđe, one 
among the earliest blocks, considered as one of the most successful 
representative of the so called modular planning and it became the model 
for the majority of new estate in the then Yugoslavia (Mlinar, Šmit, 2008).  

The end of the 1970s was marked the Social Housing Programme with 
in-detail defined standards on the level of apartment buildings and 
housing estates owing to which around 20 sites in the city were turned 
into new settlements of an exceptionally high quality (Jukić, Mlinar, 
Smokvina, 2011). 

The transitional period of the 1990s, following the Homeland War and 
independence of Croatia, saw a new capitalist market system which also 
brought new laws and regulations and a complete abandonment of 
organized building projects. The ensuing period witnessed stagnation of 
planning and construction of housing estates, while the majority of 
housing needs was met through the model of individual apartment 
buildings.  

3.2 Subsidized Housing Programme after 2000 
The period after 2000 saw an organisation of a number of urban design 
competitions (Mlinar, 2009) which sought the best proposal for new 
estates on the urban periphery, on free areas or lots with buildings that 



 

were out of use, unprofitable or unsuitable for the future development of 
the city.  

Such estates were first built in Zagreb within the Subsidized Housing 
Programme (Bobovec, Mlinar, 2013): Špansko – Oranice in the western 
part of the city on the site of former military barracks and Sopnica – 
Jelkovec in Sesvete in the eastern part of the city on the site of a former 
pig farm. This programme, initiated by the state in 2000, proposes 
housing policy measures which rely on financially acceptable terms of 
purchase as the main attractiveness of apartments. Over a tenyears’ 
period, the programme resulted in the construction of 5,553 apartments 
throughout Croatia and these projects were assessed as the greatest 
architectural achievements of Croatian apartment building (Bobovec, 
Mlinar, 2013).  

Special contribution that this apartment building model has given to 
Zagreb housing, are two estates whose advantage was the fact that the 
land on which each estate was built had only one owner – the city and the 
state, respectively. Planning was conducted painstakingly through 
architectural and urban design competitions, detailed development plans 
and elaborate design of open public spaces. The Špansko – Oranice 
estate was built in the consolidated western part of the city that had 
already had infrastructure and good traffic connection with the city centre 
which is five kilometers away from the estate. High quality of living in the 
estate which was proved correct only several years after the construction 
by the survey conducted among its citizens (Šmit, Duić, Gašparović, 
2009).  

The Sopnica – Jelkovec estate was built in the eastern, 
unconsolidated, peripheral part of the city, on a brownfield site whose 
transformation has only recently began, and whose infrastructure and 
public transport options are poorly organized. Research into the quality of 
life in this estate has never been thoroughly conducted, but according to  
the public image of the estate, it can be stated that there are certain 
deficiencies which will be discussed in the next chapter.  

 

 

 

 

 

 

 

 



 

4 CASE STUDY: SOPNICA – JELKOVEC 

4.1 Context for the Construction of the Sopnica – Jelkovec estate 
The Sopnica – Jelkovec housing development is situated in Sesvete, the 
most eastern district in Zagreb, ten kilometers from the city centre. The 
site on which the estate was built had been, until the end of the 20th 
century, one of the biggest industrial area in the city primarily used for 
meat processing industry and located south of the railway track and the 
historic centre of Sesvete. By the gradual abandonment of the industry in 
the period from the 1970s to 2000, the area turned into a brownfield site of 
almost 300 acres awaiting transformation, strategies of structural and 
functional development and new identity markers. 

The transformation began in the 2000s and occurred sporadically with 
individual investments into the economic and commercial uses of the site. 
A new direction in its urban development was achieved with the 
construction of the housing estate for 2700 residents. One lot of about 40 
acres used as part of the former pig farm and owned by the state, was 
one of the crucial factors for the selection of this location for the estate. 
(Figure 1)   

 

 

 

 

 

 

 

 

 

 

 

 

               

Figure 1 Situation plan 

The estate is situated 1.5 kilometers from the historic centre of Sesvete and has no suitable transport or 
pedestrian connections with it. At the time of construction, transport connection with the centre of Zagreb 
was insufficient. The immediate surrounding included unconsolidated areas of abandoned industrial site, 
small rural settlements with no ancillary amenities and a forest park. Sesvete citizens expressed 
numerous negative connotations in relation to the area due to its long-term previous used as a farm. 



 

4.2 Urban and Architectural Design Competition  

A public urban and architectural design competition seeking the best 
proposal for the organisation and use of space for the Sopnica – Jelkovec 
housing development in Sesvete was conducted in 2003 through the 
cooperation between the Ministry of Public Works, Reconstruction, and 
Construction and the Croatian Architects' Association. The aim of the 
competition was to examine the spatial possibilities and limitations for the 
purpose of building subsidized apartments, to analyse relationship of the 
estate with the neighbouring residential areas, especially the centre of 
Sesvete and to examine the possibility of connecting the newly designed 
housing estate with the centre of Zagreb.  

Among the ten competition entries the first awarded was the proposal 
by one of the five companies invited to participate in the competition, the 
Institute of Urban Planning, Physical Planning and Landscape 
Architecture of the Faculty of Architecture in Zagreb (team of architects: 
Gašparović, S.; Maletić Mirko, D.; Martinčić, N.; Mlinar, I.; Premužić, M.; 
Šmit, K.). The proposal was singled out for its analytical consideration of 
the wider area and the attempt at establishing the largest possible number 
of connections with the estate's surroundings both physical (transport, 
facilities, structures) and non-physical (social). (Figure 2)   

 

 

 

 

 

 

 

 

 

 

 
 

Figure 2 Larger scale situation plan 

According to the statement of the competition jury “the first-awarded 
proposal was especially successful in offering an extensive analysis of a 
wider space and suggested new possibilities for achieving a higher quality 
of the urban development of the area. In addition, it suggests a new axis 
of the area's urban development that is directed towards the centre of 



 

Sesvete and proposes a more radical change of the neighbouring zones 
from the commercial to mixed residential and public use with large green 
areas, as well as the possibility of future transformation of the existing 
industrial structures into facilities that are more suitable for a central city 
zone“ (Bačić A. in Gubić, N., & Račić Šarić, R. (Eds.). (2003):31.).  

Based on the historical urban core of Sesvete, the work proposes a 
new urban development axis towards the centre of Sesvete and the 
establishment of physical connections with the neighbouring rural 
settlements. The urban design proposal brings harmony to the hitherto 
chaotic, undefined space and its alternating incompatible uses by 
introducing new and recognisable spatial structures. The geometric urban 
core is formed through clearly defined rules of physical planning of an 
urban area which is given new urban uses. Such an approach was 
adopted in order to trigger off urban transformation in a wider area  

The concept of the estate itself is based on the idea of a composition 
of four recognizable spatial units of specific characteristics. Four 
residential structures that differ in types, disposition and orientation divide 
the elongated site into smaller, harmonious units and the central element, 
called forest park, connects the estate with the planned green axis 
spreading towards the north and the centre of Sesvete. Despite a large 
number of constructed apartments (2700) the estate seems attractive and 
airy due to big public surfaces and numerous additional facilities grouped 
around them and forming a linear composition  

4.3 Detailed Development Plan and Urban and Architectural Projects  

In 2007, the Institute of Urban Planning, Physical Planning and 
Landscape Architecture of the Faculty of Architecture in Zagreb created a 
Detailed Development Plan based on the awarded competition entry.  

The plan envisaged the construction of 45 apartment buildings in four 
distinct residential neighbourhoods. The western part of the estate was 
planned to hold a megastructure – a block (100 x 300 m) with additional 
facilities, such as a shopping mall and cultural centre, kindergarten and a 
small cafes and restaurants on the ground floors of the residential building 
and separate commercial building. Next to the megastructure, the plan 
envisaged part of the estate with individual elongated buildings in linear 
rows with numerous service facilities on the ground floor levels. The 
central space of the estate is made distinct with the smallest construction 
density achieved by scattering pattern of individual buildings. This part is 
additionally emphasized by public and social facilities, such as a 
secondary school with sports courts and a swimming pool, a kindergarten 
and a library. The most eastern part of the estate is characterized with 
linear rows of buildings with differing number of floors and facilities, such 
as primary school with a sports hall, and a market. (Figure 3) 

 



 

  
Figure 3 Housing development Plan – ground level 

A considerable part (27%) of the outdoor public spaces foreseen by 
the Detailed Development Plan speak in favour of the planning 
prerequisites for achieving a high level of socialization in the estate. 
Therefore, the completion of the plan was followed by a more elaborate 
design of these spaces (parks and gardens, squares and the like).  

4.4 Period from the Construction to the Present Day 

During 2009, when the first residents move into the estate, the 
comprehensively conceived urban plan was only partially finished. The 
only completed elements were apartment buildings though the social 
infrastructure and the additional facilities were mostly lacking. In addition, 
roads in the surrounding area, as precondition for a full functioning of the 
“new city” and for connecting people with Sesvete and central Zagreb 
were also only partially constructed. These circumstances lead to the 
“island” effect – isolation of the newly constructed area where the basic 
preconditions for self-sufficient live had not been realized, and with no 
adequate connections with the surrounding spatial context.  

Figure 4  Model of future housing development Sopnica Jelkovec 

The moving in of people into the apartments has lasted for several 
year and is still going on, which also makes the adaptation and 
adjustment of the residents to the new setting still in process. Wishing to 
solve some of the urgent problems of its urban social policy, the City of 
Zagreb organized a campaign of settling a Romany people in the estate. 



 

This soon became another problem, making the conditions of achieving 
social inclusion more difficult. The residential type of the estate and the 
additional facilities were not adjusted to the specific habits and way of life 
of this ethnic and social group. Similarly, they have difficulties with 
adjusting to the imposed frameworks and social norms of the estate’s 
urban standard. At the same time, there is a lack of various other activities 
such as cultural, social and sports events which could help in establishing 
and stimulating social interaction among the residents.  

Late in 2014, public facilities, such as the social and cultural centre, 
church and the market which could be important places of socialization 
and cultural exchange have still been waiting to be constructed. 
Unfortunately, the development and transformation of the surrounding 
space and the necessary physical connections with the present centre 
and the existing facilities of Sesvete have not been established 
concurrently with the construction of the estate, which resulted in the 
isolation of the estate in an undefined and incomplete area whose new 
identity is barely visible.  

A wish for appropriation and identification with the space present 
among some residents is discernible in small-scale civic initiatives which 
attempt in their own way to encourage positive changes in the estate. 
Temporary and permanent artistic installations, competitions for 
development of semi-private gardens and the like, are only some of the 
activities which help in achieving socialization and participation of 
residents in the estate's public life and space. 

In conclusion, it can be stated that the proportions, strong urban 
planning concept and a high social standard of the estate established a 
new type of urban life and became a new landmark in the wider area of 
Sesvete. The completion of such a large residential project on the site that 
used to have predominantly industrial purpose undoubtedly started the 
process of structural and functional transformation of the brownfield site. 
Due to partial completeness of the concept, on the level of both wider 
area and the estate itself, this site has still not entirely shown its full 
potential and effect that was conceived by the urban plan.  

5 CONCLUSIONS 
URBAN PLANNING  REALIZED WAYS 

OF ACHIEVING 
INCLUSION 

 
POTENTIAL WAYS OF 
ACHIEVING 
INCLUSION 

I. 
PREPARATION 
ACTIVITIES FOR 
URBAN PLAN 
DEVELOPMENT  

 
Urban 
Development 
Program  
 

 
The use of 
Subsidized Housing 
Programme which 
is implemented in 
all parts of Croatia. 

Inclusion of information 
on specific features of 
the site received from 
the locals while defining 
the uses of the site.  
Integrate the needs of 
potential residents of 
the planned estates 
while making 



 

adjustments to the 
subsidized housing 
programmes for Zagreb. 

 Urban and 
Architectural 
Designs 

Public urban and 
architectural 
competitions with 
an exhibition and 
catalogues of works 
organized by 
professional 
association of 
architects. 

Provide citizens with 
detailed information 
about the results of 
urban and architectural 
design competitions.  
Engage citizens in 
formulating proposals 
for possible 
transformations of the 
area surrounding the 
planned site.  

II. 
LEGALLY DEFINED 
PROCEDURE OF 
APPROVING 
URBAN PLAN 

1.Decision on 
Urban Plan 
Development 

Decision on the 
development of 
urban plan voted by 
the representative 
institution of citizens 
– city assembly. 

Introduce citizens to the 
project and ensure 
public support for 
changes in the space 
before the formal 
development of the 
plan. 
Enable citizens to give 
their suggestions in 
order to amend the 
decision on the plan 
development. 

 2. Requested 
Development of 
Urban Plan by 
Authorised 
Public and Legal 
Institutions 

Public and legal 
institutions submit 
written requests 
which need to be 
incorporated into 
the plan. 

Enable citizens to 
submit their own 
requests that needed to 
be integrated in the 
plan. 

 3. Preliminary 
Discussion  

Public and legal 
institutions examine 
how their requests 
have been 
incorporated into 
the plan. 

Enable citizens to 
examine how their 
requests have been 
incorporated into the 
plan. 

 4. Public 
Deliberation 

Citizens have an 
opportunity to 
submit a statement 
(request, 
observations and 
comments) as part 
of public 
deliberation – 
during the period of 
public scrutiny and 
at public lectures. 

Enable citizens to have 
a more considerable 
impact on the changes 
and amendments of the 
proposed plan during 
public deliberation.  

 5. Authorisation 
of Public and 
Legal 
Institutions 

Public and legal 
institutions issue a 
written opinion on 
the compatibility of 
the plan with their 
requests. 

Enable citizens to give 
personal opinions on 
the compatibility of the 
plan with their request. 



 

 6. Final Draft of 
Urban Plan 

The final draft of the 
plan is formulated 
and approved by 
the city government 
and confirmed by 
the mayor. 

Enable citizens an 
insight into the final 
draft of the plan. 

 7. Decision on 
Approval of 
Urban Plan 

Decision on the 
approval of the plan 
is voted by the 
representative 
institution of citizens 
– city assembly. 

Enable citizens to 
suggest amendments to 
the final draft of the 
plan. 

III. 
 

Production of 
Design and 
Planning 
Documentation  

The city 
government 
commissions the 
production of 
design and urban 
documentation of 
the uses of the 
planned site 
 

Engage potential 
residents and locals in 
the process of 
amending the 
programme of use and 
production of design 
and planning 
documentation.  

CONSTRUCTION 
ACTIVITIES 
ACCORDING TO 
URBAN PLAN 

Obtaining 
Building Permits 

Citizens are 
informed about the 
planned 
construction and 
have an opportunity 
to submit their 
comments in the 
process of obtaining 
building permits – 
given that they are 
direct neighbours 

Engage potential 
tenants and residents of 
the neighbouring areas 
in the process of 
submitting comments 
and observations.   

 Construction of 
Buildings 

The city 
government informs 
citizens about the 
construction project 
through notices, 
posters and 
information points 
set up on the 
construction site. 

Find additional ways of 
informing the local 
residents and citizens 
on the changes in public 
space during estate’s 
construction in order to 
make them adjust and 
adapt to the new 
environment with as few 
unknown factors as 
possible.  

Table 1  Social inclusion implementation models – the case study of the Sopnica – Jelkovec 

By choosing this site for the construction of a new housing complex, the 
City of Zagreb has made a big step in the development and planning of 
peripheral areas of a city. The size of the lot and successfully solved 
ownership issues had a favourable impact on the duration and the quality 
of this large-scale apartment construction. On the other hand, certain 
features of the site, such as its distance from the city and the location in 
the midst of a brownfield area, are the circumstances which have a long-
term impact on the development and life of the estate.  

Some of the most important qualitative characteristics of the first-
awarded competition entry were the models of spatial and physical 
connections and social interaction in the estate that could be established 



 

on different levels: towards the city of Zagreb, towards the centre of 
Sesvete and towards the surrounding rural settlements in the immediate 
vicinity of the planned estate. By elaborating the Detailed Development 
Plan, the possibility to influence the levels of spatial and social 
connections with the surroundings was reduced to the space of the estate. 
Nevertheless, grouping and positioning public and social facilities was an 
attempt at establishing possible forces for defining connections with a 
wider area (orientation towards the rural settlements or directing a 
pedestrian axis towards the centre of Sesvete). Due to the unrealized 
transformation of the surrounding area, these connections have not been 
achieved. The disposition of a great number of outdoor public spaces 
within the estate potentially gives these spaces importance for 
socialization, but since the key public and social facilities have not been 
completed, the spaces are rarely used. 

The civic initiatives are an additional way of bringing positive changes 
and making small, but significant progress in achieving and improving 
social inclusion.  

The conduced research leads to the conclusion that the spatial and 
temporal continuity of planning is a precondition for successful holistic 
solutions. Although the present urban planning practice comprises stages 
through which public participation can be achieved and which can improve 
social inclusion, there is still room to make their contribution bigger. 
Democratic society inheritance, which sometimes gets deliberately or 
accidentally forgotten, should be encouraged and cherished in the stages 
of urban planning. 

The existing good practice and the case study point to the importance 
of the period prior to the elaboration of an urban plan as the potential 
stage for examining wishes and aspirations of citizens, which should be 
necessarily include in the planning process as its starting point. Equally 
important is the period after the implementation of the plan which needs to 
be taken as a stage of monitoring and control of the planning premises. 
Additionally, planning should be a flexible process which needs to leave 
room for possible adjustments in case of new and unpredictable 
circumstances arise. 

Achieving social inclusion is a two-way process that includes the 
planner and politics on the one hand, and citizens on the other. Specific 
civic initiatives, though which Croatian society has been learning how to 
take action, serve as good opportunities for establishing dialogues which 
need to shift from formal contexts into good practices. The role of the 
profession is important in both directions of this process. Paying attention 
to the needs of the public creates an image of a future urban life. 
Similarly, educating the public helps in formulating civic initiatives which 
can, in turn, be materialized through successful urban plans.  
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Leonardo Ramondetti 
 
Chelas, Lisboa 
The modern heritage 
in time of crisis 
 
ABSTRACT:   
 
Chelas is a huge public neighborhood in Lisbon. Designed during the 60s as 
Metabolist city, Chelas has been developed in more than seven hundred acres 
and it is populated by forty thousand people. The neighborhood, created during 
the last fifty years, was an extraordinary laboratory for innovative policies and 
architectural avant-garde projects. 

Nowadays, Chelas is something different. The economic and demographic 
crisis seems to have completely destroyed the strength of social programs 
sponsored by the municipality of Lisbon. The neighborhood that, until some 
years ago, was considered dangerous and overcrowded, now is marked by an 
exodus of population, an abandonment of buildings and a progressive disuse of 
public spaces. 

Starting from the last years, many programs have been applied in order to face 
this difficult situation. The most practised and economically sustainable 
initiatives are programs based on “people social role”. But these policies are 
slowly taking off in Chelas, where the capabilities processes are struggling to 
give results. 

In conclusion, although Chelas shows many peculiar features, it helps us 
debate about at least one issue: the effectiveness of capabilities and self-
protection programs in some problematic areas that were, until some years 
ago, protected by public services and welfare assistance. 

 
 

KEYWORDS: public city, modern heritage, participation, capabilities 
program, bottom-up process 
 



 

1 CHELAS, A MODERN CITY 

Chelas is one of the largest public districts in Lisbon. It is composed of 
eight residential neighbourhoods located over seven hundred acres and 
populated by forty thousand inhabitants. The district was built during the 
latter part of the Twentieth century in order to solve the housing shortage 
that afflicted Lisbon until the 90s. The plan, based on the experiences of 
Le Mirail in Touluse, Hyde Park in Sheffield and other characteristic 
projects of late-modernism, showed the weakness of the housing policies 
proposed by both pre and post-revolutionary administrations. These 
governments were characterized by a slow bureaucracy and a substantial 
incapacity in developing urban policies. This situation prolonged the 
realization of this part of the city for a huge amount of time that stretched 
from the Forties until the present day. 

1.1 Chelas, the flick of the tail of the dying modern movement in 
Portugal 
In fact, the design of Chelas' urban plan began in 1938, when the Polish 
architect Étienne De Gröer was commissioned by Lisbon town hall to plan 
the urban expansion of the city. According to the zoning of the historical 
centre, the Plano General de Urbanização e Expansão de Lisboa (Plano 
De Gröer) located industries and infrastructures along the coast and the 
residential areas inland. 

This layout was changed in a second and a third plan, Plano de 
Urbanização de Lisboa (Plano Director do Gabinete de Estudos de 
Urbanização) in 1959 and Plano-Base do Gabinete Técnico de Habitação 
in 1962. During that period a great migration from the countryside caused 
overcrowding in the historical centre. This situation led the technicians of 
GEU and GTH to design Chelas as a new urban pole for the eastern part 
of Lisbon. 

 

 
 

Figure  1. Evolution of Chelas' urban plan between 1948 and 1964 

Finally in 1964, the last Plano de Urbanização de Chelas showed a 
radical alteration of the urban structure abandoning the idea of creating a 
monocentric area in order to realize metabolistic forms. The urban design 
proposed 'does not follow the rationalist model, and highlights, through the 
formal options taken, the influence of the latest design concepts that 



 

dominated the 60s (Heitor, 2001,143). This change was due to the 
architect José Rafael Botelho, leader of the design team. Botelho learnt 
urban planning at Paris University and after he worked at London Council 
when he was strongly influenced by the theories of Team X. For this 
reason, Botelho rejected the normalizing vision of functionalism (need-
type man-kind) in order to base his designs on the enhancement of 
plurality and cultural differences (Heitor, 2001). 

 

 
Figure  2. Plano de Urbanização de Chelas, 1964 

This new approach could be clearly seen in the morphological 
conformation of the final plan for Chelas: Botelho, in line with the works of 
Fernando Tavora and some other prominent members of the University of 
Oporto, tried to reinterpret the traditional architectural elements (the 
house, the street, the neighbourhood) in order to find a compromise 
between modern and historical architecture. He imagined Chelas as “a 
unicum extremely identifiable” (Portas, 1968). This unicum should 
symbolise “services and residence characterized by different typology of 
housing, that should be well connected by spaces for collective uses” 
(Portas, 1968). According to this idea, Botelho tried to design a system in 
which the external circulation would give a form of the buildings, and the 
buildings would give a shape to the internal circulation system (Heitor, 
2001). By using this kind of approach, the transition of scale between the 
house and the city should be guaranteed by the circulation system, which 



 

transforms the territory into “a mechanical artefact structured to create 
movement” (Banham, 1962) 

2 VISIONS FOR A FRAGMENTED TERRITORY 
When construction began in 1966, it was  evident that the project 

would take a great deal of time to reach completion. The lack of public 
resources and infrastructures in the area were the most relevant 
obstacles. Chelas was created step by step. The final result was a 
fragmentary realization: Chelas became an area composed of different 
neighbourhoods according to different phases of construction. An 
experimental territory in which some of the most important Portuguese 
architects tried to define a specific idea of a Portuguese public city. 
Gonzalo Byrne and Vitor Figueiredo in the Seventies, Tomas Taveira in 
the following decade, PROAP at the end of the 90s are just some of the 
most famous designers who tried to execute effectively the plan drawn by 
Botelho. However, all these attempts failed and Chelas was transformed 
into a mosaic. 

2.1 Chelas as archipelago 

Today, Chelas can be considered as an incomplete territory composed 
of fragments different from one another. Starting from this consideration, 
there are two possible visions for this area: the first considers Chelas as 
an archipelago; the second considers Chelas as a system composes of 
castles, self-sufficient nuclei. On this two visions, the public programs and 
the policies are investing in a non coordinate way. 

The first scenario still imagines Chelas as a unitary system that could be 
created by working on the spaces in between: the residual areas, the 
infrastructural axes, the abandoned waterfront. A huge territory formed by  
“islands surrounded by the almost inaccessible sea of motorways” (Alves 
et al., 2001, 24). In this vision the sea becomes the most important 
element that should connect all areas. The possibility of this approach has 
been showed by the plan for the Eastern Hospital Park designed in 2009 
by the architect João Falcão Pedro De Campos with the landscape 
architects NPK. Despite many critical issues due to financial investment, 
the project still imagines Chelas as a unicum. 

Figure 3. Plano de Pormenor do Parque Hospitalar Oriental 



 

2.2 Chelas as group of castles 
On the contrary, the second scenario considers the space in between 

as a dangerous area. It is not a sea but a mountain range that divides the 
territory. In this scenario there is no territorial unity, but the differences of 
each area could be increased in order to create cities in the city. An 
approach that has already been experimented in other places: for 
instance the designs of the atelier Lacaton&Vassal for the Paris suburbs 
or the intervention of Hawkins & Brown architects in the housing complex 
of Park Hill in Sheffield. In Chelas the last construction designed by the 
PROAP in 2000 aims to create a virtuous self-sufficient area. The vision of 
Chelas as a territory composed of castles means the separation, 
closeness and densification of some parts of the district. The aim is to 
create a territory composed of few but strong nuclei. 

 

 
Figure 4. Quadra do Chelas, PROAP architects, Zona O 

 
 



 

3 CAPABILITIES PROGRAMS AND BOTTOM-UP 
PROCESSES 

In spite of these two traditional scenarios, in recent years, the 
Municipality of Lisbon has provided many capabilities programs and 
bottom-up initiatives. The most important programs for the area of Chelas 
are Viver Marvila and BIP/ZIP, both developed in 2008. Sustainable 
initiatives in line with other  Northern Europe or Southern American 
experiences. 

3.1 Viver Marvila program 

The program Viver Marvila, organized  by the Câmara Municipal de 
Lisboa (CML) and the Instituto de Habitação and Reabilitação Urbana 
(IHUR) in 2008, aims to work with the population of Chelas for the 
redevelopment of the buildings and the public spaces (Program of 
Integrated Intervenção, 2013). The association is composed by architects 
and sociologists who carry of the instances of the local population in order 
to drive the actions of municipalities in Chelas. The program integrates 
social actions and urban regeneration operations. The residents' 
participation is necessary, but the public investment (in sense of financial 
operation, organization, designs and planning) is essential. The 
interventions with a major impact were realized in 2008 and 2009, when 
part of the buildings of the architect Tomas Taveira, known as “Corredor 
da Morte”, was demolished and the public spaces in the neighbourhood 
was upgrading. Starting from this point, many other small operations have 
been realized inside the neighbourhoods, such as the creation of 
pedestrian areas and the maintenance of the buildings. At the same time, 
the program Viver Marvila intervened also in the areas outside the 
neighbourhoods, in fact during the last three years, sixteen hectares of 
land were planned for urban gardens and a skate-park was created 
(Program of Integrated Intervenção, 2013). These actions are also linked 
to social initiatives in order to help the vulnerable population of Chelas. 

 
              Figure 5. Viver Marvila, program of rehabilitation in Zona I 



 

3.2 BIP/ZIP program 
In 2008, the same institutions promoted also another program for the 

problematic areas of Lisbon. The BIP/ZIP, Bairros de Intervenção 
Prioritaria/Zonas de Intervenção Prioritaria is a plan of actions included in 
the Programa de Habitação de Lisboa (PHL) contained in the Plano 
Estratégico de Habitação. The initiative, in line with the principles of the 
SAAL program, is gaining more and more attention not only for the 
results, but also the methodology of implementation. The BIP/ZIP is a five-
year program considered a “second generation strategic plan for 
sustainable development” (Cartas dos BIP/ZIP, 2010). The proposals of 
the program are: improving the city, attracting new population and turning 
the crisis into an opportunity (Cartas dos BIP/ZIP, 2010). The project was 
divided into three phases. The first one, called know, took place from 
October 2008 to April 2009. In this phase maps were elaborated  based 
on social, urban and environmental data in order to better know the 
districts. The second phase, called debate, took place between March and 
June 2009. It involved a group of fourteen politicians and technicians of 
the CML in order to develop a strategic matrix for the projects 
classification and the identification of intervention areas. Sixty one Bairros 
Criticos (Cartas dos BIP/ZIP, 2010) were identified, later expanded to 
sixty seven. The third phase, called action, took place cyclically every year 
starting from 2010. This part is activated through the application of 
different projects for each areas. Initiatives must be submitted in 
partnership between at least two entities, which may be institutional or 
non-institutional (associations, foundations or cooperatives). The projects 
must be developed in an annual plan and they can apply for a maximum 
of 50.000 euro. The applications are valued by municipal technicians 
which assign to each project different scores and priorities depending on 
the area. The first four-years cycle of the initiative ended in 2014. The 
success of BIP/ZIP program has increased nominations and budget  
(which went from a million to a million and six hundred thousand euro). In 
Chelas the BIP/ZIP active in recent years have varied on average 
between seven or nine, with projects of different size and nature. 

 

 

 

 



 

 

      
 Figure 6. BIP/ZIP PRODAC NORTH, Ateliermob 

 

4 THE SOCIAL ROLE OF THE INHABITANTS. A WEAK 
RESURCE 

Both vision, Chelas as archipelago or Chelas as a territory composed 
by castles, are now in stand-by. The design of Chelas as a great park, 
already approved in 2011 today has not a certain date of implementation. 
The current economic situation seems to assign it to an uncertain future, 
surely after 2020. Similarly It is not realistic hypothesis of private 
investment for the rehabilitation of Chelas' buildings. 

Nevertheless, both the city and the district changed during the last 
years. Hit by a large phenomenon of shrinkage, Lisbon has lost about a 
third of its residents in the last twenty years. The city is characterized  by 
a progressive ageing of the remaining population and an abandonment of 
many buildings. A difficult situation, that has a greatest impact in 
problematic areas such as Chelas, where the population over the age of 
65 (the thirty percent of the total) increased of the eighty-percent in the 
last decade and the twenty-five percent of the buildings at present result 
empty. 

Starting from this situation, the resonance of participatory programs 
and bottom-up policies, such as BIP/ZIP, don't seem to have relevant 
effects. This condition is due to many weaknesses of this program. Firstly 
the selection methods for the projects. Researcher Roberto Falanga and 
architects Ateliermob declared that sometimes the technicians failed to 
evaluate the proposals, and they approved useless actions for some 



 

areas. This instance is due to the non participatory choice of the 
interventions, where the district inhabitants are not involved. Other critical 
aspects are the financials and time limits. The lack of time and resources 
does not allow the development of long-term plans and the design of 
strong territorial actions. In addiction, most of these process involve only a 
small part of the inhabitants in the implementation of the proposed 
activities. Another important weakness is that the program presents also a 
lack of territorial integration. The action is currently too punctual and not 
inserted and coordinated in a more extensive vision and has the risk to 
vanish soon. Finally although the program is present as urban 
intervention, most of the initiatives are social actions. Architectural 
proposal and more incisive spatial actions are often categorized as “white 
elephants” (Cartas dos BIP / ZIP, 2010): projects that are interesting but 
impossible to be realized. 

In conclusion, the actions promoted by these participative programs 
result interesting, especially for the processes (even more than for the 
results). The implementation of these projects is appreciable. However, 
they can be considered as a painkiller against a structural crisis that is not 
possible to be solved in that way. Place as Chelas needs social 
infrastructure. A network capable of taking care of the place and hold 
together and coordinate all these interventions. If this network would not 
be present in the future, probably the effects of this process are going to 
disappear (similar already happened in Chelas with the project Lisboa 
Capital do Nada, Marvila 2001). At present, it is necessary to think how is 
possible to create this infrastructure, that could be imagined as an endless 
workshop that aims to configure Chelas as “territory in continuous 
transformation”. Chelas, which is always been an incomplete area (waiting 
for the completion of the buildings, the realization of efficient 
infrastructures, the realization of the park, a good system of welfare), at 
present cannot expect the completion of what is missing. Today where all 
the transformation are stopped because of the crisis, this social network 
may be the only chance to rewrite this territory. A chance that is, at  
present, still too weak. 

  

                  Figure 7. Image from Lisboa Capital do Nada, Marvila 2001 
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ABSTRACT:  
 
This paper presents an on-going architectural project which combines 
both practice and research. The brief of the architectural commission 
aimed to rehabilitate a primary school, of about 3,000 m2, in the heart of 
Lisbon. The school’s site was located next to a church, with a 
surrounding heritage garden, which could be thriving with activity 
deriving from both the school’s and the church’s community; however, 
the garden was taken by a drug-related population, downgrading its 
possibility of use for all other citizens.  From the early stages of the 
school’s architectural design process, we believed there should be more 
to this process than rehabilitating the pre-existing building. After a 
thorough analysis of the site, in all its social and physical complexity, we 
have, today, come across a solution that, without any increase in total 
investment, will solve two problems. In conclusion, this case-study is a 
demonstration of how the process of change can use all synergies on 
site to become a tool for change within itself. 
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1 INTRODUCTION 
The project for rehabilitating a public space derived from the project for 
the rehabilitation of a primary school in the heart of Lisbon. The school, 
Associação Pro-Infância de Santo António de Lisboa, or APISAL, was 
originally established by Luíz Pinto Moitinho, in 1891, to shelter and care 
for unprivileged children (Goodolphim, 1905). APISAL evolved throughout 
the decades to become, today, a primary school focused on both 
preserving its heritage and innovating educational pedagogies, namely 
the grassroots based Reggio Emilia approach (Ceppi, G.& Zini, M, 2013). 
Located on the city’s second largest avenue, Avenida Almirante Reis, the 
school building is today a historic reference for the local community, 
having been originally designed for its current educational purpose. The 
building underwent several erratic architectural interventions to 
accommodate incoming needs. Currently, it can best be described as an 
addition of interventions, which lacks the space and requirements 
adequate for the school’s 400 students need. 

 
 

Figure 1 and 2. Site plan with topography, Urban plan with local references, Roseta 
VazMonteiro Arquitectos (2015)                              

 

 Figure 3. Aerial view, google maps 

  



 

 

2 BACK TO ETHICS: WHEN ADDING TWO 
PROBLEMS BECOMES THE SOLUTION 

 

2.1. Back to Ethics 
 
One of the greatest ideals derived from Lefebvre’s Production of Space 
(1991) is that space, as a triad of tensions between social, mental and 
physical space, needs to be recognized and addressed through all its 
complexity. So how can Lefebvre’s theoretical framework provide tools for 
architects to produce a space that is a significant recipient of all three 
values? Only by understanding space, within all its complexity, can we 
detect the possibilities generated by synergies present on site.  
Our analysis and survey of the site necessarily covered many fields (such 
as historic, environmental, and social, conceptual) (Roseta Vaz Monteiro 
Arquitectos, 2015). Furthermore, beyond looking into different fields of 
knowledge, our analysis went beyond the site’s physical borders to 
include an understanding of the urban areas’ most urgent problems. Even 
though we were commissioned by private investment, it was only when 
we chose to assess which were the main problems outside the border of 
our site, that we found the site´s solution. 
 
2.2. Two problems: rehabilitating the heritage garden and finding a 

temporary school 
 
The first problem was the decadence of the heritage garden next to the 
school. The garden surrounded the church with centennial trees; however, 
several elements suffocated this possibility of beauty, namely, the asphalt 
pavement, the graffiti on the walls, and the prefabricated public toilet 
placed next to the church’s entrance. 
The school and garden sat next to each other, sharing a sense of urban 
scale that shaped the public space; however, this spatial proximity had no 
expression in the urban environment and lacked connectivity. There were 
two fundamental reasons for this lack of urban empathy in-between 
garden and school. Firstly, the school’s main entrance opened up directly 
into the avenue, with intensive car flow and a narrow pedestrian sidewalk. 
Secondly, the church’s public heritage garden had acquired a negative 
stigma derived from its regular occupation by drug-related population, 
generating a feeling of unsafety for the local community. 
It seemed, from the beginning of the process, that the school and garden 
should be pulled closer together, even if this was not on the project brief. 
To fulfil this purpose, one of the first project strategies was to change the 
entrance of the school to the façade which faced the heritage garden. 
With this simple architectural design idea, the school would open to the 
garden, and not to the traffic. However, while the entrance issue was a 



 

matter within the scope of architectural design, the rehabilitation of the 
heritage garden remained without solution. 
The second problem was finding a temporary school, or a vacant building 
to assure the continuity of the classes for its 400 students throughout the 
18 months reconstruction period.  
This challenge required not only finding an empty building, ready to rent, 
with enough space to accommodate the entire school, and not very far 
from the current site, so that parents could keep their daily routines of 
leaving and picking up the children. Several solutions were studied and 
sought; although, none satisfied any of the necessary conditions. The 
worst case scenario, shutting down the school for as long as the 
reconstruction process of the pre-existing building lasted, seemed to 
become more realistic as the search for a temporary school went on.  

 
Figure 4. Current situation, heritage garden, centenary tree, Roseta VazMonteiro Arquitectos (2015)                              

Figure 5 .Current situation, heritage garden, Roseta VazMonteiro Arquitectos (2015) 

 

Figure 6. Current situation, church entrance,, Roseta VazMonteiro Arquitectos (2015) 

 

 



 

 

 
 
2.3. One solution:  heritage garden becomes temporary school 
 
The first step taken was to invite local entities, namely the school, the 
local priest and elected politicians, to sit at the table as stakeholders and 
take part in the process of rehabilitating this neighborhood. From these 
meetings emerged a possibility: what if the school occupied the garden for 
the 18 months? The students would be close to their homes and the 
garden, after 18 months of occupation by the community’s children, would 
be reclaimed by the population. 

Synergies generated by the school’s community, the local politicians, and 
the priest contributed to the ultimate goal: site’s social and physical 
rehabilitation. If the provisional occupation of the garden was at first met 
with scepticism; today, it seems to have gathered general consensus, 
particularly considering it will be mostly driven by private investment (the 
school) and will rehabilitate public space. 
 
3. ONE TREE FOR EACH CLASSROOM 
2.4. Designing inside the garden  
The architectural challenge was to design a school inside the garden 
without damaging a single tree. The green structure was to be fully 
respected as pre-existing and starting premise. The strategy was the use 
of prefabricated modular classroom pavilions which responded to the 
provisional nature of the occupation and avoided ground intervention. The 
modules, with a height of 3 meters, were small enough to fit under the 
tree’s crown canopy. The masterplan was organized through a linear 
distribution with some gaps, where there were trees, which became 
courtyards in-between classrooms. The garden’s general symmetric 
design, set along two alleys, was the main structure for the distribution of 
the volumes in longitudinal double lines. These volumes will only be 
perceived through the avenue as they will remain hidden by the 
topographical slope. The two long alleys with classrooms on both sides 
intensified the pre-existing perspective axis, framing each of the two 

Figure 7. Current situation, church’sgarden, Roseta VazMonteiro Arquitectos (2015) 

 

 



 

existing centenary garden trees, named Bela-Sombra, meaning beautiful 
shadow. The church remained as the monumental, central, element of the 
composition.  

 
 

 
 
 
 

3. CONCLUSIONS 
The construction of this project is currently predicted to start only next 
December; however, what we can conclude from the architectural 
process, thus far, is that synergies amongst all stakeholders involved are 
a key to achieve an outcome which, not only provides a better solution for 
the city, but will ultimately achieve this with less costs. By occupying the 
church’s garden temporarily, the school will ultimately, after 18 months, 
restore the public space. The same children who used the school’s 
temporary playground will make it their habit; hence, returning after the 
completion of the school’s rehabilitation to reclaim the garden as their 
public space.  

Figure 8. Conceptual Model of the Architectural Project,Roseta VazMonteiro Arquitectos (2015)                              
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ABSTRACT:   
 
In the last two decades, the involvement of civil society in policymaking 
has sought to respond to numerous challenges worldwide. In many 
cases, participatory processes have provided political agendas with new 
inputs and enhanced citizenry trust towards elected officials. Zooming in 
the Mediterranean area, the pervasive crisis of real economy and 
politics, together with the impact of austerity measures on society, has 
highlighted the need to tackle new forms of marginalization through 
participation.  
The growing commitment with participation has put Lisbon under a new 
light in the last few years. Looking at the BipZip Programme, launched in 
2011 by the Municipality of Lisbon, the intervention on urban areas 
affected by social, economic and territorial issues has assumed a new 
social and political weight. Furthermore, the political representative of the 
BipZip Programme has recently argued that it is time to enhance 
participatory mechanisms towards co-governance systems.  
Taking inspiration from this declaration, the article aims to discuss the 
BipZip Programme principles, mechanisms, and achievements at the 
light of new possible steps. The paper will finally address the “good 
intention” expressed by the political representative on the need of co-
governance by questioning the walkability of such “road” in Lisbon.   
 
 

KEYWORDS: participation; urban governance; co-governance; 
Lisbon; BipZip 



 

1 INTRODUCTION 
Big challenges for democratic systems currently rest on the rapidly 
changing relations between States, societies and the financial market. As 
clearly stated by Bobbio (1995), as well as echoed by numerous scholars, 
the ‘reduction’ of democracy to the mere game of election is compelling 
social and political sciences to reconsider the very quality of democracy 
(cf. inter alia: Diamond and Morlino, 2005). The crisis of citizenry trust 
towards political institutions has often been followed by claims for new 
forms of shared sovereignty (Avritzer & Navarro, 2003). While so, new 
geopolitical boundaries, highly composite social identities, increasing 
circulation of information, and the pressing demand for more just and 
effective policies are changing the rationales of governance worldwide. 
The participation of civil society to policymaking has been viewed as a 
possible instrument aimed at recovering trust in democratic institutions 
and enhancing effectiveness in public policies.  

This paper looks at the participation of civil society to policymaking as 
a specific way to involve citizens so as to give a say over public decisions. 
Towards the aim, the author of the paper takes advantage of his 
commitment with an important participatory Programme run by the 
Municipality of Lisbon which is aimed at implementing public initiatives in 
priority areas of the city. The paper will first introduce the main general 
assumptions for participation of civil society in policymaking, and secondly 
describe the specificities of the BipZip Programme. The Programme won 
the first prize in 2013 by the International Observatory for Participatory 
Democracy as best practice in the world and the article will develop an 
analysis assuming this fact to critically look at the previous editions. The 
impact of the Programme over policymaking needs is understood at the 
light of its methodology and context of application in 2011, 2012, and 
2013 editions. The discussion concerning the results of the Programme 
and the ‘walkability’ of participation towards new models of co-
governance, as argued by the political representative of the BipZip 
Programme, will finally frame some conclusive reflections.    

2 PARTICIPATION IN POLICYMAKING 
The implementation of new participatory mechanisms for the inclusion of 
social actors in policymaking relies upon – at least – two decades of 
experiences worldwide. However, the constant struggle over definition of 
problems, criteria for their classification, and assessment towards the 
bettering of democratic systems has always been the key concern of 
policy analysis (Lasswell, 1963). Against the rational choice trends, from 
1970s onwards, theories on policy-implementation have pinpointed the 
need for new understanding of policymaking. Focus on implementation 
highlighted the process of putting policy into action as a process, neither 
an end nor a product of decision-making (Hill, 1997). On overcoming the 
clear-cut division between rational formulation - at the political level - and 
technical implementation - at the administrative level – ‘bottom-up’ 



 

approaches helped to ‘dis-cover’ the multiple factors and systems of 
actors carrying needs, demands, claims and desires to be accomplished 
by policies. In other terms, these approaches have spotted a light on how 
things are done in policymaking and how things can generate new inputs, 
as well as how ‘grassroots’ actions and counteractions demand new forms 
of accountability to political institutions (Howlett, 2009). When 
understanding policymaking process as not responding to a single pattern 
of political and social “input / output” behavior - as argued by the rational 
choice model - the interaction between political diverse structures, 
interests, and actors demand new understanding of how new forms of 
knowledge and expertise can improve policymaking (Durose, 2009).  

From the end of 1980s, new practices for civic participation in 
policymaking have been spreading in Latin America in order to replace 
economic resources on behalf of social-justice-oriented investments. 
‘Participatory budgeting’ has rapidly gained enormous importance 
worldwide for aiming at approaching socioeconomic inequalities through 
the direct involvement of citizens (Sousa Santos, 2003; Avritzer, 2006). As 
previously stressed by Arnstein (1971) in his milestone contribution on 
participation, it is exactly the redistribution of information, resources and 
influence on decision-making that lay at the heart of these processes. 
Redistributing powers, gathering new agents for shared projects, 
reconsidering the borders between public and private, regenerating trust 
towards political institutions, are some of the main issues emerging by 
participatory experiences in the last few years (Sintomer, 2007). Stressing 
the role of participation in terms of both securing and creating rights, 
Gaventa and Barret (2010) have recently assessed that citizen 
engagement has broadly led to improvements in “health, livelihoods and 
food, water, housing and urban services and education, usually through 
gaining increased government attention and responsiveness to issues that 
might have been previously ignored” (ibidem, p. 36). 

The dissemination of participatory processes in Europe in the last two 
decades has given force to new processes involving civil society and civil 
society organisations with governmental authorities at different scale 
(Sintomer & Allegretti, 2009)16. Either consultative or co-decisional 
approaches in public policy process have framed new forms of interaction 
where civil society has often achieved new influence over public 
decisions. Consultative approaches have based the opportunity for people 
to voice their claims while leaving the decision in the hands of 
policymakers. Co-decisional mechanisms have rather invited social actors 
to assume decisional power together with political representatives towards 
better policies. Though consultation is likely to look like a more ‘narrow’ 

16 The “White Paper for European Governance” (2001) was issued as a response to 
widespread “democratic deficit” in Europe. Low levels of democratic participation in public life 
at local and regional level was identified by the European Ministers responsible for Local and 
Regional Government, as one of the most important challenges in the area of local and 
regional democracy. Therefore, the Council of Europe issued the Additional Protocol to the 
European Charter of Local Self-Government (CETS 207) of 17 November 2009 on the right 
to participate in the affairs of a local authority.  

                                                                 



 

form of participation, Bobbio (2006) argues that it is likely to better allow 
high quality deliberation and empowerment of the actors. Deliberation is 
considered to overcoming idiosyncratic viewpoints among participants and 
potentially resulting into more empowering outcomes (Fischer, 2009). The 
high-quality public reasoning should permit to go beyond the ‘mere’ 
bargaining of private interests and powers, as well as the division between 
professional policymakers and non-experts. The degree of ‘openness’ of 
the processes has evident effects over claims of social inclusion. Against 
consultative approaches, either open to all citizens or a sample, several 
scholars have argued that these are more likely to maintain status quo, 
without a clear commitment with accountability. As a matter of fact, and as 
Farrington et al. (1993) put it, participation could remain ‘shallow’ when 
approached as mere information or consultation. Yet, participation can 
have ‘wide breathing’ when people can effectively exert power over public 
policies.  

The debate on effective forms of participation is lively and ongoing. 
Taking into account the phenomena of widespread electoral abstention, 
economic knock-on effects, and growing social conflicts that have affected 
Europe in the last years, participation in policymaking can help to 
understand the new challenges of governance. Urban contexts have been 
put under a new light in the last few years and the relevance of urban 
models of governance has turned political management and evidence-
based policymaking a widely shared concern (Fortuna, 2002; Sassen, 
2002). The importance of city as the context where actors and agencies 
can have a say over public decisions is being amplified worldwide. The 
local scale in Southern Europe is becoming a key area of study to 
understand the challenges of participatory processes against the endemic 
crisis. Towards the aim, Lisbon has represented one of the Southern 
European cities that more interestingly has compelled researchers and 
think tanks on the effects of participation combined with urban 
regeneration and social exclusion.  

 

3 ZOOMING IN PARTICIPATION IN LISBON 
3.1 The BipZip Programme 
Portugal has been characterized by dramatic political changes in the last 
century until the establishment of parliamentary democracy and the 
opening of the national economy to the Market coincided with the global 
financial depression in the 1970s and the annexation to the European 
Union. Portuguese State is articulated through local powers having 
representative, decisional and executive administrative bodies: Parish 
Governments (“freguesias”), Municipalities and Administrative Regions. 
Parishes are further distinguished into neighborhoods (“bairros”) which do 
not own political powers. Micro-territorialisation has been accompanied by 
struggles for power which has further fragmented inter-institutional 
networks among Portuguese municipalities. As one of the results, the 




