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Prema decentralizaciji Hrvatske - prijedlog
novih funkcionalnih teritorijalnih jedinica

Moving towards the decentralization of Croatia - Proposing

Upravno-teritorijalna podjela uvjetovana je potrebama $to
funkcionalnije, racionalnije i u¢inkovitije organizacije prostora.
Postojeca podjela Republike Hrvatske nije se pokazala takvom
s obzirom na to da vecina jedinica lokalne samouprave nisu u
mogucnosti ispuniti sve zakonom propisane obveze. Iako je
doslo do odredene decentralizacije u fiskalnoj sferi, fragmenta-
cija na brojne opéine zna¢i da mnoge od njih ne mogu odrzavati
decentralizirane funkcije na lokalnoj razini. Ovaj rad predlaze
znatno reduciran popis opéinskih centara i, shodno tomu, novu
osnovnu upravno-teritorijalnu organizaciju. Ovaj prijedlog os-
nova je za daljnju raspravu i manje politicki motivirane korekei-
je prihvatljive su u prikazanom modelu. Prijedlog se temelji na
polazistu da funkcionalno najznacajnija naselja, a to su gradovi
1 veéi centri rada, moraju ¢initi osnovu formiranja upravno-te-
ritorijalnih jednica.

U skladu s navedenim, predlozeni model temelji se na kri-
terijima veli¢ine naselja i ekonomske vaznosti naselja, $to je re-
zultiralo prijedlogom u kojem je znatno smanjen broj lokalnih
(op¢inskih) centara s 556 (stanje 2021. godine) na njih 123.
Na regionalnoj razini predlaze se pak formiranje pet regija.
Smanjenje broja i povecanje podrudja upravno-teritorijalnih
jedinica na objema razinama ojacat ¢e njihove financijske ka-
pacitete te im omoguéiti uéinkovitije upravljanje i pruzanje
svih neophodnih funkcija, posebno na razini jedinica lokalne
samouprave.

Kljuéne rijeci: urbani sistem, upravno-teritorijalna organizacija,
funkcionalna organizacija, opéine, decentralizacija, Hrvatska

new functional territorial units

'The territorial and administrative organization of a given
country is designed to ensure the most functional, rational, and
effective use of space. The current organization of the Republic
of Croatia has not proven effective, as the majority of local units
(municipalities) lack the capacity to fulfil all their responsibil-
ities, as mandated by law. Although some decentralization has
occurred in the fiscal arena, unfortunately, many fragmented
small local units are unable to handle decentralized functions at
a local level. This paper aims to propose a substantially reduced
list of centres for administrative-territorial units and, conse-
quently, a new administrative-territorial organization. This pro-
posal serves as a foundation for further discussion, and minor
politically-motivated adjustments to the model are acceptable.
It is based on the premise that the most functionally signifi-
cant settlements - such as cities and larger labour centres - are
more suitable as centres for administrative-territorial units. In
line with this premise, a new model based on specific criteria,
including settlement size and economic strength, is proposed.
This has resulted in a significant reduction in the number of lo-
cal centres, decreasing from 556 in 2021 to 123. At the first-tier
or regional territorial level, a total of five regions are proposed.
The enlargement of administrative-territorial units at both tiers,
local and regional, will also enhance their fiscal capabilities, al-
lowing them to more effectively carry out and provide essential
public functions, especially at the local level.

Key words: urban  system, administrative-territorial
organization, functional organization, decentralization, Croatia
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Uvod

Upravno-teritorijalna  podjela  uvjetovana
je potrebama $to funkcionalnije, racionalnije
i udinkovitije organizacije prostora. Postoje-
¢a podjela Republike Hrvatske nije se pokaza-
la takvom, $to je, medu ostalim, dovelo do niza
znanstvenih radova i skupova posvecenih tom
problemu. U novije doba nekoliko je skupova
odrzano na najvisoj razini, medu kojima se isti¢u
dva okrugla stola u organizaciji HAZU-a Nova
hroatska lokalna i regionalna samouprava (2010.)
i Nova upravno-teritorijalna organizacija Hrvat-
ske (2015.) koja su rezultirala istoimenim knji-
gama. Medutim, unato¢ svijesti o potrebi teri-
torijalne reorganizacije i decentralizacije rijetki
su konkretni i metodoloski utemeljeni prijedlozi
nove podjele koji bi se temeljili na relevantnim
pokazateljima.

Cilj je ovoga istrazivanja da na osnovi analize
znacenja (demografskoga, gospodarskoga, funk-
cionalnoga...) pojedinih naselja unutar urbano-
ga sistema Hrvatske predlozi novu upravno-te-
ritorijalnu podjelu Hrvatske koja se zasniva na
konkretnim kriterijima.

Teorijska i metodoloska osnova

U znanstvenoj literaturi postoji velik broj ra-
dova posvecenih problematici upravno-teritorijal-
noga ustrojstva pojedinih zemalja s gledista raznih
struka (pravo, ekonomija i dr.). Do 1990-ih veéina
europskih zemalja doZivjela je promjene u svom lo-
kalnom teritorijalnom ustroju. Trend teritorijalne
fragmentacije postao je §iroko prihvaéen, osobito u
bivsim komunistickim zemljama, kao odgovor na
ranije teritorijalne konsolidacije koje su nametnule
komunisticke vlade na nedemokratski nacin, ¢esto
bez javnih konzultacija, primjerice u bivioj Ceho-
slovackoj i Madarskoj (Swianiewicz, 2010). Brzo je
postalo jasno da je teritorijalna rascjepkanost jedna
od glavnih prepreka decentralizaciji i u¢inkovitom
funkcioniranju sustava lokalne smouprave (Swia-

niewicz, 2010; Vanags, 2005). U gotovo svim eu-
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Infroduction

'The territorial organization of a country is rooted
in the need for a functional, rational, and efficient
spatial structure. The current organizational frame-
work of the Republic of Croatia has not demon-
strated these qualities, which among other things,
has led to several scientific publications and confer-
ences addressing this concern. In recent years, sev-
eral high-profile gatherings have taken place, with
the most notable being two round tables organized
by the Croatian Academy of Sciences and Arts
(HAZU). The first, held in 2010, was titled “The
New Croatian Local and Regional Self-Govern-
ment System,” and the second, in 2015, was titled
“The New Administrative and Territorial Organi-
sation of Croatia.” Both events resulted in publica-
tions of the same name. Despite a general recogni-
tion of the need for territorial reorganization and
decentralization, there are very few methodologi-
cally sound proposals for a new administrative and
territorial structure based on relevant indicators.

'The objective of this study was to analyse the
significance of individual settlements within the
Croatian urban system, focusing on demographic,
economic, and functional aspects. Additionally, the
study aims to propose a new territorial organization
for the country based on specific criteria.

Theoretical and methodological basis

The literature includes numerous studies focused
on the territorial organization of individual countries
from various perspectives, including legal and economic
angles. In the 1990s, most European countries under-
went changes in their local territorial organization. The
trend of territorial fragmentation has become widely
accepted, particularly in former communist countries,
as a response to the earlier territorial consolidations im-
posed by communist governments in an undemocratic
manner, often without public consultation, as seen in
the former Czechoslovakia and Hungary (Swianiewicz,
2010). It quickly became clear that territorial fragmen-
tation was one of the major barriers to decentralization
and the effective function of local government systems
(Swianiewicz, 2010; Vanags, 2005). In nearly all Euro-

pean countries, the municipality continues to serve as

ropskim zemljama opéina i dalje sluzi kao temelj-
na teritorijalna jedinica. Medutim, predloZene su
mnoge teritorijalne reforme za smanjenje broja op-
¢ina, zagovarajuéi bolje upravljanje lokalnim javnim
uslugama i nize javne rashode (Decentralisation at
a Crossroads, 2013).

Nedavni razvoj teritorijalnoga restrukturiranja u
Europi moze se kategorizirati u dva glavna smjera:
spajanje (horizontalno i vertikalno) i meduopdinska
suradnja (Hertzog, 2010). Oba trenda pridonose
prostornoj konvergenciji, $to rezultira formalnim ili
neformalnim, de jure ili de facto pobolj$anjima lokal-
ne razine teritorijalne organizacije. Neki istrazivaci
opisuju ta dva pristupa kao ,sjevernoeuropski put”,
koji ukljucuje zemlje poput Danske, Ujedinjenog
Kraljevstva i Njemacke, u kojima se promjene pro-
vode parlamentarnim odlukama, i ,juZnoeuropski
put”, koji predstavljaju Francuska, Italija i Austri-
ja, gdje se slicne promjene dogadaju dobrovoljno
(Norton, 1994; Kuhlmann, Wollmann, 2011; Ber-
trana et al., 2016). Medutim, ne mozZe se reéi da
je empirijski dokazano da veée opéine dovode do
ucinkovitijega pruzanja usluga niti da manje op¢ine
stvaraju demokratskiju osnovu za lokalnu upravu
(Houlberg, 2010). Dok neki znanstvenici tvrde da
vece teritorijalne jedinice na lokalnoj razini dopu-
§taju bolju alokaciju funkcija, to samo po sebi ne
osigurava decentralizaciju (Swianiewicz, 2002; Ko-
pri¢, 2015).

U hrvatskoj znanstvenoj literaturi objavljeno
je vise radova koji su se bavili raznim aspektima
upravno-teritorijalne organizacije, medu ostalim
teritorijalnom organizacijom lokalne samouprave u
europskim zemljama i njihovim teritorijalnim re-
formama (Ivanisevi¢, 2010), veli¢inom lokalnih je-
dinica u Europi (Pavi¢, 2010), trendovima u razvoju
regionalne samouprave u Europi (Dulabi¢, 2010) i
reorganizacijom teritorijalne podjele na regionalnoj
razini u Hrvatskoj (Rasi¢ Bakari¢, 2012). Sto se pak
geografa tice, u posljednjih dvadesetak godina o toj
su problematici u Hrvatskoj, medu ostalim, pisali
Klari¢ (1996), Toski¢ (1998; 2000), Toski¢ i Njegac
(2003) te Magas (2003; 2011).

Ipak, s obzirom na temu, najznacajniji doprinos
do sada je dao Kopri¢ (2010; 2012; 2014; 2015;

2016), koji je zagovarao podjelu Hrvatske na pet
regija i otprilike 150 opéina, koriste¢i se premisom

the fundamental territorial unit. However, many terri-
torial reforms have been proposed to reduce the number
of municipalities, advocating for better management of
local public services and lower public expenditure (De-
centralisation at a Crossroads, 2013).

Recent developments in territorial restructuring in
Europe can be categorized into two main directions:
amalgamation (both horizontal and vertical) and in-
ter-municipal cooperation (Hertzog, 2010). Both
trends contribute to spatial convergence, resulting in
either formal or informal, de jure or de facto enhance-
ments of the local level of territorial organization.
Some researchers describe these two approaches as the
“Northern European path”, which includes countries
like Denmark, the UK, and Germany where changes are
enforced by parliamentary decisions, and the “Southern
European path”, represented by France, Italy, and Aus-
tria, where similar changes occur voluntarily (Norton,
1994; Kuhlmann, Wollmann, 2011; Bertrana et al.,
2016). However, empirical evidence does not confirm
that larger municipalities lead to more effective service
provision, nor that smaller municipalities create a more
democratic foundation for local government (Houl-
berg, 2010). While some scholars argue that larger ter-
ritorial units at the local level allow for an increased
allocation of functions, this does not inherently ensure
decentralization (Swianiewicz, 2002; Kopri¢, 2015).

In Croatian literature, there are many studies that
examine the territorial organisation of local govern-
ment in European countries and their corresponding
territorial reforms (Ivanisevi¢, 2010), the size of local
units in Europe (Pavi¢, 2010), trends in the evolution
of regional self-government in Europe (Pulabi¢, 2010),
reorganisation of territorial division at the regional level
in Croatia (Rasi¢ Bakari¢, 2012), among others. As far
as geographers are concerned, in the last twenty years
these issues have been studied by Klari¢ (1996); Toski¢
(1998; 2000), Toski¢ and Njega¢ (2003), and Magas
(2003; 2011).

In terms of geography, research on this topic has
been published over the past two decades by a num-
ber of authors, including Klari¢ (1996), Toski¢ (1998;
2000), Toski¢ & Njega¢ (2003) and Magas (2003;
2011). However, the most significant contribution to
date has been made by the jurist Kopri¢ (2010; 2012;
2014; 2015; 2016), who argued that Croatia should

be divided into five regions and roughly 150 munici-
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decentralizacije. Kopri¢ (2015) je primijetio da su
decentralizirane funkcije na lokalnoj razini zajam-
Cene zakonom iz 2001. preteske za rjesavanje u po-
stoje¢im malim fragmentiranim lokalnim jedinica-
ma (opéinama).

Istrazivanja koja se fokusiraju na odnos izmedu
urbanih sustava i teritorijalne organizacije (Van der
Haegen i dr., 1982; Bourne i dr., 1984; Friedmann
1978; Sénchez, 1997; Ledo, 1986; Sigeati, 2015) ili
funkciju teritorijalne organizacije u urbanom i re-
gionalnom razvoju (Tosi¢, 2009; Beluszky i Timar,
1992; Koulov, 1992; Sigeatd, 2011) najvazniji su
geografski radovi na tu temu. Svi oni zagovaraju
vaznost urbanih sistema. Podru¢ja upravnih jedi-
nica trebaju biti oblikovana u skladu s prirodnim
gravitacijskim odnosima u prostoru. Veliki su gra-
dovi regulatori i stabilizatori brojnih prostornih
procesa (urbanizacija, deruralizacija, depopulacija,
koncentracija-dekoncentracija, centralizacija-de-
centralizacija itd.) i trebali bi imati vodec¢u ulogu
u teritorijalnoj organizaciji. Centri lokalne vaznosti
trebaju obuhvacati okolni geografski prostor koji
je strukturiran u granicama svakodnevnoga rezima
Zivota, u kojemu su u prvom planu dnevni Zivotni
prostor, individualne radnje i svijest (Paasi, 1986;
Thrift, 1991; Entrikin, 1994). Ta sredista koncen-

trirane gospodarske aktivnosti su i najdostupnija.

Slijedom navedenoga, metodoloski se prijed-
log novoga upravno-teritorijalnog ustroja temelji
na polazistu da funkcionalno najznacajnija naselja
(gradovi i vazni centri rada) moraju biti osnova
oblikovanja upravno-teritorijalnih jedinica. Slijede-
¢ to nacelo, po ovom se prijedlogu bitno smanjuje
broj mjesnih (op¢inskih) srediSta sa sadasnjih 556
(stanje 2021. godine) na 123. Konkretno su najprije
izdvojena sva gradska naselja prema modificiranim
kriterijima Drzavnog zavoda za statistiku kao po-
tencijalna opéinska sredista. U sljedecem koraku
tako izdvojenim naseljima pridodaju se i sva naselja
koja primaju vise od 500 radnika — dnevnih doselje-
nika iz blize okolice. Iznimno, u rijetko naseljenim
podrudjima, gdje nema naselja izdvojenih prema
prethodnim kriterijima, prijedlog novih opéinskih
sredista ukljucuje pojedinacna naselja koja imaju
ulogu radnih sredista i funkcionalne organizacije
Sirega podrudja. Na kraju su iskljucena naselja koja
su sama po sebi zadovoljila kriterije, ali se nalaze u
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palities, using the premise of decentralisation. Kopri¢
(2015) noted that the decentralised functions at local
level guaranteed under the 2001 Law are too difficult
for fragmented tiny local entities (municipalities) to

handle.

Research focusing on the relationship between urban
systems and territorial organisation (Van der Haegen et
al, 1982; Bourne et al., 1984; Friedmann 1978; Sinchez,
1997; Ledo, 1986; Sigeatd, 2015) or the function of ter-
ritorial organisation in urban and regional development
(Tosi¢, 2009; Beluszky and Timar, 1992; Koulov, 1992;
Sigeatd, 2011) are the most important geographical
works on the subject. They all argue various aspects of
the importance of urban systems. Territories of admin-
istrative units should be formed in accordance with
the natural gravitational relations in space. Large cities
are regulators and stabilizers of many spatial processes
(urbanization, deruralization, depopulation, concentra-
tion-deconcentration, centralization-decentralization,
etc.) and should play a leading role in territorial organ-
ization. Centres of local significance should encompass
the surrounding geographic space which is structured
within the bounds of the daily regime of life, in which
the daily living space, individual actions and awareness
are at the forefront (Paasi, 1986; Thrift, 1991; Entrikin,
1994). These centres of concentrated economic activity
are also the most accessible ones.

In light of the above, our methodological proposal
for the new administrative-territorial organization is
based on the premise that the most functionally sig-
nificant settlements (cities and important centres of
labour) must form the basis for the formation of ad-
ministrative-territorial units. Following this principle,
this proposal significantly reduces the number of local
(municipal) centres from the current 556 (as of 2021) to
123. Specifically, all urban settlements were first singled
out according to the modified criteria of the Central
Bureau of Statistics as potential municipal centres. In
the next step, all settlements that receive more than 500
non-residential workers/daily migrants are added to the
singled-out settlements. Exceptionally, in sparsely pop-
ulated areas, where there are no settlements singled out
according to the previous criteria, the proposal for new
municipal centres includes individual settlements that
play the role of labour centres and functional organiza-
tions of a wider area. Finally, settlements that met the
criteria themselves, but were located in an agglomera-

aglomeraciji veéih sredista ili su funkcionalno snaz-
no ovisna o obliznjim vedim naseljima. Slijedeci
ovaj postupak, koji je u daljnjem tekstu podrobnije
opisan, utvrden je konacan broj od 123 lokalna (op-
¢inska) sredista.

Na regionalnoj razini predlozeno je 5 regija, s
osnovnim funkcijama rasporedenima izmedu 17
regionalnih sredista koja su odabrana na temelju
veli¢ine i radne funkcije. Medu njima Gospi¢ ne
zadovoljava postavljene kriterije, ali je iznimno
uvr$ten kao regionalno srediste vrlo rijetko naseljena
dijela Hrvatske. Naravno, ovaj je prijedlog temelj za
daljnju raspravu te su u modelu prihvatljive neke
manje korekcije politi¢ke prirode.

Povijesni kontekst

Suvremeni je administrativno-teritorijalni ustroj
Hrvatske postkomunisticki, a uveden je s idejom
povratka tradicionalnoj teritorijalnoj jedinici re-
gionalne razine u Hrvatskoj — Zupaniji (engl. co-
unty). Te su Zupanije kroz povijest bile ,jedna od
najvaznijih poluga hrvatske drzavotvorne svijesti”
(Vranjes-Soljan, 1994). Zupanijski je ustroj od ra-
nosrednjovijekovnoga razdoblja, kao i kroz kasnije
povijesne epohe, predstavljao osnovu djelovanja i
organiziranja elemenata hrvatske drzavnosti unu-
tar razli¢itih politickih cjelina (Furst-Bjelis, 1996).
Glede lokalne razine, prvi oblici lokalne samoupra-
ve u Hrvatskoj uspostavljaju se u drugoj polovici
19. stoljeca, oslanjajuéi se prvenstveno na njemacki

model (Kopri¢, 2016).

Nakon Prvoga svjetskog rata, stvaranjem Kralje-
vine Srba Hrvata i Slovenaca, od 1918. do 1922.
zadrZzan je tradicionalni administrativno-teritorijal-
ni ustroj drzava prethodnica, ali je potom napusten.
Prvo je 1922. godine zamijenjen s trideset i tri obla-
sti, a 1929. godine, kada je Kraljevina SHS sluzbe-
no preimenovana u Kraljevinu Jugoslaviju, ponovno
je preustrojena u devet banovina, od kojih su dvije
(Savska banovina i Primorska banovina) najveéim
dijelom pokrivale danasnji hrvatski drzavni terito-
rij'. Na niZoj razini upravno-teritorijalnoga ustroja

1 Godine 1939., kao pokusaj rjesavanja hrvatskoga pitanja i ocuvanja
Kraljevine Jugoslavije, sporazumom Cvetkovié-Macek od tih je dviju
banovina (te kotara Dubrovnik, Ilok, Sid, Breko, Gradacac, Derventa,
Travnik i Fojnica) oblikovana jedinstvena Banovina Hrvatska.

tion of larger centres or were functionally strongly-de-
pendent on nearby larger settlements, were excluded.
Following this procedure, which is described in more
detail below, a final figure of 123 local (municipal) cen-
tres was determined.

At the regional level, 5 regions were proposed, with
the basic functions distributed among 17 regional cen-
tres, selected on the basis of size and labour function.
Among them, Gospi¢ does not meet the set criteria, but
is included because it is an important regional centre of
a very sparsely populated part of Croatia. Accordingly,
this proposal represents the basis for further discussion
and some minor corrections of a political nature are ac-

ceptable in this model.

Historical context

Contemporary administrative-territorial organ-
ization of Croatia is a post-communist one, and it
was introduced with the idea of returning to the
traditional regional-level territorial unit in Croa-
tia: Zupanija, which is usually translated to county.
'Throughout history those counties have been ‘one of
the most important levers of Croatian state-building
consciousness’ (Vranjcé—Soljan, 1994). 'The county
organization, from the early medieval period, as well
as throughout later historical epochs, represented the
basis of the activities and organization of Croatian
statehood elements within different political entities
(First-Bjelis, 1996). Regarding the local level, the
first forms of local government were established in
Croatia in the second half of the 19 century, relying
primarily on the German model (Kopri¢, 2016)

After World War I, as the Kingdom of Serbs Cro-
ats and Slovenes was created, the traditional admin-
istrative-territorial structure of its predecessor states
was maintained from 1918 to 1922, but then aban-
doned. It was first replaced in 1922 by thirty-three
provinces called oblasts (singular oblast) and in 1929,
when the kingdom was officially renamed Kingdom
of Yugoslavia it was again reorganized into nine new
provinces — banovinas (singular banovina), two of
which (Savska Banovina and Primorska Banovina)
mostly covered contemporary Croatian state terri-
tory. At the lower level of the administrative-terri-
torial organization, districts were established (called
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osnovani su kotari, koji se na trecoj razini sastoje
od op¢ina. Ovaj oblik administrativno-teritorijalne
organizacije nastao je po uzoru na francuski, odra-
Zavajudi ideju snaZne unitarne, odnosno centralizi-
rane drzave.

Nakon Drugoga svjetskog rata stvorena je
socijalisti¢ka Jugoslavija koju su ¢inile federalne
republike. Isprva je po republikama nova drzava
imala Cetverostupanjsko administrativno-terito-
rijalno ustrojstvo (oblast, okrug, kotar, opéina),
koje je 1952. zamijenjeno u trostupanjsko (kotar,
grad i opéina). Opéina je u Hrvatskoj 1952. osno-
vano 637, no njihov broj se smanjivao (1955. bilo
je 299 opdina, 1962. bile su 194 op¢ine). Kotari
su ukinuti 1967., od kada ostaje jednostupanjski
sustav s razmjerno velikim opéinama kao temelj-
nim upravno-teritorijalnim jedinicama unutar
konstitutitvnih republika. Godine 1991., prije
preustoja, u Hrvatskoj su bile 102 op¢ine (sl. 1).

Dakle, 1970-ih i 1980-ih sve do pocetka
1990-ih Hrvatska je bila teritorijalno organizira-
na u nesto vi§e od stotinu op¢ina, koje su posto-
jale kao temeljne gospodarske i upravne jedinice
s visokom samoupravom u svim vrstama poslova
iako su ih istovremeno politicki kontrolirale pa-
ralelne komunisticke partijske strukture. Prosje¢-
na hrvatska opéina imala je povrsinu od 554 km?
i 46 900 stanovnika. Od 1974. godine, kao oblik
regionalnoga povezivanja, zakonski su uvedene
zajednice op¢ina. No, sam njihov naziv govorio je
o njihovoj vrlo labavoj i fluidnoj prirodi — prak-
tiéno su funkcionirale kao slabe konfederacije
opéina. One su uvedene s ciljem da poticajno
djeluju na prostorne procese (jacanje regionalnih
sredista), ali u konaénici to nije dalo gotovo nika-
kve rezultate. Relativno velike i gospodarski jake
opdine sustinski su se odupirale takvu tipu regio-
nalnoga teritorijalnog povezivanja. Stoga su neki
autori u konacnici zakljuéili da to ne moze ostati
tako te da je nuzna nova administrativno-terito-
rijalna podjela koja bi ukljucivala regionalne jedi-

nice (Tomac, 1990).

Specifi¢an utjecaj administrativno-teritorijal-
noga ustroja iz razdoblja socijalizma na razvoj
urbanoga sustava posebno je dosao do izrazaja
u sustavu jakih op¢ina odnosno opéinskih sre-
dista. Svaka je op¢ina nastojala organizirati vla-
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kotars, singular Zozar), which themselves consisted of
municipalities (singular opéina). This form of admin-
istrative-territorial organization was modelled after
the French model, reflecting the idea of a strong uni-
tary, centralized state.

After World War 11, socialist Yugoslavia was cre-
ated, consisting of federal republics. Initially, the new
state had a four-tier administrative-territorial struc-
ture (region, district, county, municipality) in the re-
publics, which was replaced in 1952 with a three-tier
structure (county, city, and municipality). In 1952,
637 municipalities were established in Croatia, but
their number later decreased (299 municipalities in
1955, 194 municipalities in 1962). Counties were
abolished in 1967, after which a single-tier system
remained with relatively large municipalities as the
basic administrative-territorial units within the con-
stituent republics. In 1991, before the new reorgani-
zation, there were 102 municipalities in Croatia (Fig.

1).

During the 1970s and 1980s, and up to early
1990s Croatia was territorially organized into slightly
above a hundred municipalities, which existed as ba-
sic economic and administrative units with with high
self-government in all kinds of affairs, although at the
same time politically controlled by parallel commu-
nist party structures. The average Croatian munici-
pality had a surface area of 554 km?, and a population
of 46,900. From 1974, as a form of regional bind-
ing, associations of municipalities (singular zajednica
opéina) where legally introduced. However, their very
name indicates their very loose and fluid nature—
they practically functioned as weak confederations of
municipalities. Their introduction was aimed to have
stimulating effect on spatial processes (strengthening
of regional centres) but ultimately produced little
to no results. The relatively large and economically
strong municipalities essentially resisted this type of
regional territorial associations. Therefore, some au-
thors ultimately concluded that this arrangement was
untenable and that a new administrative-territorial
division including regional-tier units was necessary

(Tomac, 1990).

'The specific influence of the socialist period ad-
ministrative-territorial organization on the develop-
ment of the urban system was particularly evident in

the system of strong municipalities and its centres.

SI. 1. Hrvatske opéine 1991., prije zadnje reorganizacije
Fig. 1 Croatian municipalities in 1991 before reorganization

lzvor: DIS (1992): Popis stanovnistva 1991., Dokumentacija 881
Source: CBS (1992): Population census 1991, Dokumentacija 881

stito gospodarstvo, stvarajudi na taj nacin stotinu
zasebnih trzi§ta unutar Hrvatske, svojevrsnih
kvazidrzava koje su unutar sebe bile visoko cen-
tralizirane (Tomac, 1990). Centralnoplanske
gospodarske i druge odluke donosile su se u op-
¢inskim srediStima, Cesto favorizirajuéi upravo ta
ista sredista. Treba spomenuti da su lokalne vlasti
igrale odlu¢ujucéu ulogu u uspostavljanju lokalnih
komunalnih sluzbi i upravljanju njima (javni pri-

Each municipality sought to organize its own econo-
my, thus creating a hundred separate markets within
Croatia, essentially quasi-states that were highly cen-
tralised within themselves (Tomac, 1990). Central
planning economic and other decisions were made
in municipality centres, often favouring the very
same centres. It should be mentioned that the local
authorities played a decisive role in establishing and
managing all local public utilities (public transport,
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Tab. 1. Promjena stanovnistva u opéinskim sredidtima i ostalim nasefjima u Hrvatskoj 1961. - 1991.
Tab. 1 Population change in Croatia in municipality centres and other setflements in the 1961-1991 period

. Udio (%) od » Udio (%) od Indeks
Stanovnistvo Stanovnistvo
ukupnog ukupnog 1991./1961./
1961./ e 1991/ o
Population in stanovnistva / Population in stanovnistva / 1991/1961
0, 0,
1961 % oftofal 1991 % oftofal Index
population population
Opdinska
sredista / 1.317.682 31,7 2.280.426 47,7 173,1
Municipality
centres
Ostala naselja
/ Other 2.842.014 68,3 2.503.839 52,3 88,1
settlements
Opcinska
sredista/ 4.159.696 100 4.784.265 100 115,0
Municipality
centres
Hrvatska/ 98 21 4 14 257
Croatia

lzvor: Prema podatcima DZS, baze podataka, subnacionalne stafistike (www.dzs.hr)
Source: According fo data of Croatian bureau of stafistics, CBS databases, Subnational stafistics (www.dzs.hr)

jevoz, kanalizacija, voda, struja, opskrba plinom,
gospodarenje otpadom), pa ¢ak i lokalnim trgo-
vackim poduzeéima. Sve je to rezultiralo polari-
zacijom u kojoj su glavnu ulogu imala opcinska
sredi§ta koja su se ubrzano razvijala, dok je vedina
naselja u opéini stagnirala ili ¢ak propadala kako
u svojim funkcijama tako i u broju stanovnika.
Za ilustraciju: u razdoblju 1961. — 1991. broj sta-
novnika Hrvatske povecao se za 15 %, dok je u
istom razdoblju broj stanovnika opé¢inskih sredi-
§ta porastao za ¢ak 73 %, a u svim ostalim nase-
ljima smanjio se za 12 % (tab. 1). Godine 1991.
u opdinskim sredidtima bilo je zaposleno cak
1.124.140 djelatnika od ukupno 1.364.421 za-
poslenih u Hrvatskoj ili ¢ak 82,38 %, $to snazno
upucuje na vrlo izrazenu koncentraciju poslova
(radnih funkcija) u opéinskim sredistima, daleko
izrazeniju od koncentracije stanovnistva.

U praksi se pokazalo da jednostupanjska teri-
torijalna organizacija nije bila prikladna za rav-
nomjerniji regionalni razvoj Hrvatske. U nekim
rjede naseljenim dijelovima Hrvatske rezultirala
je nedostatkom gradova srednje veli¢ine koji bi
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sewage, water, electricity, gas supply, waste manage-
ment) and even local trading companies. All of this
this resulted in polarization in which the municipal
centres played the leading roles, rapidly developing,
while most settlements in the municipality stagnated
or even declined in both in their functions as well
as population. To illustrate: In the 1961-1991 period
the population of Croatia increased by 15%, while in
the same period the population of municipal centres
rose by as much as 73% and in all other settlements
population decreased by 12% (Table 1). In 1991, as
many as 1,124,140 employees were employed in mu-
nicipality centres out of total of 1,364,421 employees
in Croatia, or as much as 82.38%, strongly indicat-
ing a very pronounced concentration of jobs (work
functions) in municipal centres, far more pronounced

than the concentration of population.

In practice, it turned out that a one-tier territorial
organization was not suitable for balanced regional
development of Croatia. In some more sparsely-pop-
ulated parts of Croatia it resulted in a lack of medi-
um-sized cities that could have contributed to a more
efficient urban system and better balanced regional

mogli pridonijeti u¢inkovitijem urbanom sustavu
i ravnomjernijem regionalnom razvoju. U raz-
doblju opéinske upravno-teritorijalne organiza-
cije od 1960-ih do 1990-ih godina u Hrvatskoj
su se odvijali vrlo intenzivni procesi industrijali-
zacije, deagrarizacije i deruralizacije. To je znat-
no doprinijelo tomu da je takav jednostupanjski
administrativno-teritorijalni sustav jakih op¢ina,
organiziranih prema socijalistickoj doktrini de-
mokratskoga centralizma, presudno utjecao na
razvoj tada$njih opéinskih sredista, koja su do
danas ostala istaknuta sredista.

Uvodenje novog administrativno-teritorijal-
nog ustroja pocetkom 90-ih godina 20. stoljeca
bilo je uvjetovano specifiénim okolnostima u ko-
jima se Hrvatska nalazila na pragu politickoga i
gospodarskoga osamostaljenja. Nova administra-
tivno-teritorijalna organizacija, kako u vertikal-
noj tako i u prostornoj dimenziji, postavljena je
s izrazito centralistickih pozicija. Uveden je dvo-
stupanjski sustav, sa Zupanijama kao jedinicama
regionalnoga karaktera i opéinama i gradovima
kao jedinicama lokalnoga karaktera. Medutim,
Zupanije su u pocetku bile osnovane da bi uéin-
kovito osigurale provedbu odluka sredisnje vla-
sti i samo marginalno funkcionirale kao jedinice
regionalne samouprave. S druge strane, opéine
su bile znatno manje i brojnije nego prije. Ovu
usitnjenost i teritorijalnu redukciju sustava opdi-
na pratilo je smanjenje financijskih sredstava za
funkcioniranje lokalnih jedinica.

Tek su pocetkom 2000-ih postavljeni za-
konski temelji za jaCanje regionalne i lokalne
samouprave, ali to nije bilo popraceno odgova-
rajuéim mjerama fiskalne decentralizacije. To je
rezultiralo samo djelomi¢nom decentralizacijom
pojedinih funkcija na regionalnu (Zupanijsku)
razinu, dok se decentralizacija pojedinih funkcija
na lokalnu razinu (opéina/grad) pokazala samo
mrtvim slovom na papiru. lako je kasnije vlast
provela fiskalnu decentralizaciju pojedinih drzav-
nih prihoda na razinu opéina i gradova, pokazalo
se da znacajan broj malih op¢ina nema dovoljno
fiskalnih kapaciteta za samostalno funkcionira-
nje i organiziranje usluga dostupnih gradanima.
Samo 6 % (34) lokalnih jedinica moglo je pri-

hvatiti decentralizirane funkcije, dok su za ostale

development. During the period of municipality
based administrative-territorial organization from
the 1960s to the 1990s, very intensive processes of
industrialization, deagrarization and deruralization
took place in Croatia. This significantly contributed
to the fact that the single-tier administrative-terri-
torial system of strong municipalities, organized ac-
cording to the socialist doctrine of democratic cen-
tralism, had a decisive influence on the development
of the municipal centres of the time, which have re-

mained prominent centres to the time of writing.

The introduction of a new administrative-territo-
rial structure in the early 1990s was conditioned by
the specific circumstances in which Croatia found it-
self in the wake of political and economic independ-
ence. The new administrative-territorial organiza-
tion, both in its vertical and spatial dimensions, was
set up from a distinctly centralist position. A two-tier
system was introduced, with counties (Zupanija) as
the units of regional character and municipalities
and towns as the units of local character. However,
counties were initially set up to effectively ensure
the implementation of central government decisions
and only marginally functioned as units of regional
self-government. On the other hand, municipalities
were much smaller and more numerous than before.
This fragmentation and territorial reduction of the
municipality system was accompanied by a reduction
in the financial resources for the function of local

units.

It was only in the early 2000s that the legal fun-
daments for strengthening of regional and local
self-government were laid out, but this was not ac-
companied by adequate measures of fiscal decentral-
ization. This resulted in only partial decentralization
of certain functions to the regional (county) level,
while the decentralization of certain functions to the
local level (municipality/town) turned out to be just
a dead letter. Although the government later imple-
mented fiscal decentralization of certain state reve-
nues to the level of municipalities and cities, it turned
out that a significant number of small municipalities
did not have sufficient fiscal capacity to function in-
dependently and organize services available to citi-
zens. Only 6% (34) of local units were able to accept
decentralized functions, while for the remaining local
units, they were assigned to their respective counties
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lokalne jedinice one dodijeljene Zupanijama (re-
gionalnim jedinicama) (Kopri¢ i Pulabi¢, 2018).
Brojne male opéine mogu funkcionirati samo
zahvaljujuéi dotacijama iz drzavnoga fonda iz-
ravnanja, §to svakako nema pozitivan ucinak na
demokratizaciju sustava. Naime, drzava nema
jasno definirane kriterije po kojima dodjeljuje
takve potpore, §to otvara itav niz problema. K
tomu, donosenje nekih izmjena Zakona o lokal-
noj i regionalnoj samoupravi ¢ini ¢elnike lokalne
i regionalne samouprave ,nedodirljivima” jer ih
ni predstavnicka tijela ni gradani ne mogu smi-
jeniti tijekom mandata, ve¢ moraju Cekati nove
izbore. To je vrlo negativno primljeno u javnosti.
Naravno, takve situacije povecavaju nepovjerenje
u cijeli sustav lokalne i regionalne samouprave.
Gdje je izlaz? Brojni okrugli stolovi, javne raspra-
ve u medijima, pa i programi pojedinih strana-
ka naglasavaju potrebu stvaranja funkcionalnijih
administrativno-teritorijalnih jedinica, posebice
na lokalnoj razini, uz istovremeno osiguranje pri-
mjerene decentralizacije.

Suvremena teritorijalna organizacija i urbani
sustav Hrvatske

Od ranih 1990-ih u Hrvatskoj je uspostavljen
dvostupanjski teritorijalni ustroj: na viSoj razini
zupanije (21), a na niZoj upravni gradovi/opéine
(556). Prosje¢na povrsina jedinice lokalne samo-
uprave smanjena je na samo 102 km?, a prosje¢na
populacija na oko 7000. Stoga je sadasnji sustav
previSe rascjepkan jer 36,3 % svih op¢ina/uprav-
nih gradova ima manje od 2000 stanovnika (28,6
% u 2011., tab. 2). Ovako rascjepkana struktura
s povecanim brojem malih opéina i smanjenim
znalenjem op¢ina podrazumijeva njihov modi-
ficirani, odnosno smanjeni utjecaj na prostorne
strukture i promjene. U tim novonastalim uvje-
tima razvoj su doZivjela samo veca Zupanijska
sredista (kao sredita polariziranoga razvoja na
regionalnoj razini), dok su manji gradovi zbog
smanjenih gravitacijskih podrudja znatno izgubi-
li na nekadasnjoj vaznosti (Njegac, 2000; Toski¢ i
Njegac, 2003). Namece se zaklju¢ak da je nuzna
reorganizacija jedinica lokalne samouprave kako
bi se manjim i srednjim sredistima vratila vaznost.
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(regional units) (Kopri¢ and Pulabi¢, 2018). Nu-
merous small municipalities can only function using
subsidies from the state equalization fund, which cer-
tainly does not have a positive effect on the democ-
ratization of the system. Namely, the state does not
have clearly-defined criteria by which it awards such
means, which opens up a whole host of problems. In
addition, the passage of certain amendments to the
Law on Local and Regional Self-Government made
local and regional government leaders ‘untouchable’
because neither the representative bodies nor the cit-
izens could remove them from elected office during
their mandates, but must wait for the next election
cycle. This has been very negatively received by the
Croatian public. Of course, such situations increase
the level of distrust in the whole system of local and
regional self-government. What, then, should be
done? Numerous roundtables, public debates in the
media, and even programs of individual parties em-
phasize the need to create more functional admin-
istrative-territorial units, especially at the local level,

while ensuring appropriate decentralization.

Contemporary Croatia’s territorial organization
and urban system

Since the early 1990s, a two-tier territorial struc-
ture has been in place in Croatia: at the higher level,
counties (21), and at the lower level, municipalities/
towns (556). The average area of a local govern-
ment unit has been reduced to only 102 km?, and
the average population to around 7,000. Therefore,
the current system is too fragmented, since 36.3% of
all municipalities/towns have fewer than 2,000 in-
habitants (28.6% in 2011, Table 2). This fragmented
structure with an increased number of small munic-
ipalities and a reduced significance of municipalities
implies their modified, or reduced, influence on spa-
tial structures and changes. In these newly created
conditions, only larger county centres have experi-
enced development (as centres of polarized devel-
opment at the regional level), while smaller cities
have significantly lost their former importance due
to their reduced gravitational areas (Njega¢, 2000;
Toski¢ and Njegac, 2003). The conclusion is that a
reorganization of local self-government units is nec-

essary in order to restore the importance of smaller

Tab. 2. Upravni gradovii opéine prema velicinskim kategorijama po stanovnistvy 2011.12021.
Tab. 2 Administrative towns and municipalities by population size category 2011 and 2021

. . . Broj gradova i opéina Udio (%) u ukupnom broju
Velicinska kategorija po broju 20f1g./2021. / NI:). of gradovaiopéina12)011./20211./
stanovnika / Population size o )
administrative towns and % of total number of adm. towns
category municipalities 2011/2021 and municipalities 2011/2021
d0 500 / t0 500 1,1/1,6
501-1000 31/46 5,6/8,3
1001-1500 49/68 8,8/12,2
1501-2000 73/79 13,1/14,2
Ukupno do 2000 / Total to 2000 159/202 28,6/36,3
Ukupan broj upr. gradova i opéina
/ Total number of adm. towns/ 100
municipalities
zvor: DIS (2021)

Source: CBS (2021)

Formiranje teritorijalnih jedinica, kako na lokal-
noj tako i na regionalnoj razini, trebalo bi biti ne-
ovisno o politickom, povremeno nedosljednom,
razgrani¢enju administrativnih jedinica (osobito
Zupanija) te se temeljiti na gravitacijskim po-
drugjima pojedinih naselja (Kopri¢, 2010, 2013).
U ovoj reorganizaciji bitno je provesti znacajnu
decentralizaciju na lokalnoj razini.

Oblici naseljenosti i veli¢ina naselja utje¢u na
dinamiku i oblike urbanizacije, na funkcionalnu
organizaciju prostora te druge prostorne procese
(Vresk, 1995). Sukladno tomu, broj i veli¢ina svih
naselja te njihov prostorni razmjestaj presudno
utjeCu na razvoj i osnovna obiljeZja urbanoga
sistema. Za mrezu naselja Hrvatske karakteri-
sticna je dominacija malih i disperznih naselja:
prema Popisu stanovni§tva 2021. godine, 5705
od 6757 naselja (84,4 %) imalo je manje od 500
stanovnika (s 18,6 % ukupnoga stanovnistva).
Urbanom mreZom dominiraju mali gradovi, uz
uolljiv nedostatak gradova srednje veli¢ine i ve-
likih gradova. Takoder, u posljednjem medupo-
pisnom razdoblju smanjen je broj gradova s vise
od 50.000 stanovnika. U 2021. godini Hrvatska
je imala 7 gradova s vi§e od 50.000 stanovnika,
12 s 20.000 — 50.000 stanovnika, 16 s 10.000 —
20.000 stanovnika i 45 s 5000 — 10.000 stanovni-
ka. Preostali gradovi (35 %) imaju manje od 5000

stanovnika (sl. 2).

and medium-sized centres. The formation of ter-
ritorial units, both at the local and regional levels,
should be independent of the political, sometimes
inconsistent, delimitation of administrative units
(especially counties) and be based on the gravita-
tional areas of individual settlements (Kopri¢, 2010,
2013). In this reorganization, it is essential to imple-
ment significant decentralization at the local level.

Population patterns and settlement sizes influ-
ence the dynamics and forms of urbanization, the
functional organization of space, and other spatial
processes (Vresk, 1995). Accordingly, the number
and size of all settlements and their spatial distri-
bution have a crucial impact on the development
and basic characteristics of the urban system. The
settlement network of Croatia is characterized by
the dominance of small and dispersed settlements:
according to the 2021 Census, 5,705 out of 6,757
settlements (84.4%) had fewer than 500 inhabitants
(18.6% of the total population). The urban network
is dominated by small towns, with a noticeable lack
of medium-sized and large cities. Also, in the last
inter-censal period, the number of cities with more
than 50,000 inhabitants decreased. In 2021, Croatia
had 7 cities with more than 50,000 inhabitants, 12
with 20,000-50,000 inhabitants, 16 with 10,000
20,000 inhabitants, and 45 with 5,000-10,000 in-
habitants. The remaining cities (35%) have fewer

than 5,000 inhabitants (Fig. 2).
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SI. 2. Hrvatski gradovi prema broju stanovnika 2021.
Fig. 2 Croatian cities by population size in 2021

zvor: DIS (2021)
Source: CBS (2021)

Analiza broja stanovnika po pojedinim veli-
Cinskim kategorijama pokazuje da unato¢ uo-
Cenom manjem broju gradova srednje velicine
(10.000 — 100.000 stanovnika), u koje spada ve-
¢ina dana$njih Zupanijskih sredista, njihov udio
u stanovni§tvu raste. Naprotiv, populacija malih
gradova (s manje od 10.000 stanovnika) stalno
opada. U ovu kategoriju spadaju oko dvije trec¢ine
biviih opéinskih sredista, dijelom i zbog njihova
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'The analysis of the population by individual size
categories shows that despite the observed smaller
number of medium-sized cities (10,000-100,000
inhabitants), which include most of today’s county
centres, their share in the population is growing. On
the contrary, the population of small towns (with
less than 10,000 inhabitants) is constantly decreas-
ing. About two-thirds of former municipal centres
fall into this category, partly due to their reduced

smanjenoga administrativnog znacaja. Sve u sve-
mu, mala naselja dominiraju u strukturi naselja
Hrvatske (92,9 % naselja s manje od 1000 sta-
novnika, 2021.) pa je jasno da njihova dominan-
tnost utjece na (ne)razvijenost urbanoga sistema
Hrvatske i da ¢e utjecati na buduée prostorne
procese. Nadalje, koncentracija stanovniStva u
manjem broju veéih naselja i depopulacija ma-
njih, posebice ruralnih naselja, negativno utjece
na regionalni razvoj Hrvatske. Jacaju¢i negativni
procesi razvoja stanovnistva u novijem su se raz-
doblju prosirili ¢ak i na gradove.

Od sredine 1960-ih ruralni egzodus i razlici-
ti u¢inci urbanizacije u Hrvatskoj promijenili su
distribuciju stanovnistva i utjecali na nepravilno-
sti u redu veli¢ine gradova. Najgusce su naseljeni
dijelovi Sredisnje Hrvatske, u kojoj je, zbog toga
§to je u njoj i glavni grad Zagreb, regionalno,
najveéa neravnoteza u redu veli¢ine. Nepravi-
lan je i raspored gradova na Sjevernom hrvat-
skom primorju gdje, s izuzetkom Rijeke i Pule,
nema vecih gradova, a viSe od jedne Cetvrtine
ukupnoga stanovni$tva i jedna treéina zaposle-
noga stanovnistva koncentrirane su u Rijeci kao
jednom od Cetiriju makroregionalnih sredista
Hrvatske (Rogi¢, 1984). Veli¢ina gradova u Juz-
nom hrvatskom primorju, a posebice u Isto¢noj
Hrvatskoj, nesto je pravilnija jer postoji nekoli-
ko gradova srednje veli¢ine koji sluze kao regio-
nalna ili subregionalna sredista (Zadar, Sibenik,
Dubrovnik u Juznom hrvatskom primorju; Sla-
vonski Brod, Vinkovci, Vukovar, Pozega, Pako-
vo u Istoénoj Hrvatskoj). Zbog nepovoljnih ge-
ografskih ¢imbenika Gorska Hrvatska najrjede
je naseljeno podrudje te jedina regija bez veéih
gradova. Jos jedna nepovoljna znacajka urbanoga
sustava u Hrvatskoj jest da prijelazna podrucja
utjecaja makroregionalnih centara nisu uspjela
razviti veée centre koji bi pozitivno usmjeravali
prostorne procese i omogucavali skladniji regi-
onalni razvoj. Zaklju¢no, glavno je svojstvo ur-
banoga sustava Hrvatske njegova nepravilnost.
To ukljucuje naglaseni urbani primat Zagreba,
prostornu asimetriju i dominaciju malih te ne-
dostatak srednjih i veéih gradova.

administrative significance. All in all, small settle-
ments dominate the settlement structure of Croatia
(92.9% of settlements with less than 1,000 inhab-
itants, 2021), so it is clear that their dominance
affects the (under)development of Croatia’s urban
system and will affect future spatial processes. Fur-
thermore, the concentration of the population in a
smaller number of larger settlements and the de-
population of smaller, especially rural, settlements
negatively affect the regional development of Cro-
atia. The strengthening negative processes of pop-
ulation development have recently spread to cities.

Since the mid-1960s, rural exodus and various
effects of urbanization in Croatia have changed the
population distribution and influenced irregular-
ities in the order of the sizes of cities. The most
densely populated parts are in Central Croatia,
where, due to the capital city of Zagreb, the great-
est imbalance in the order of the sizes is observed.
The distribution of cities on the Northern Croatian
littoral is also irregular, where, with the exception
of Rijeka and Pula, there are no larger cities, and
more than one-quarter of the total population and
one-third of the employed population are concen-
trated in Rijeka as one of the four macro-regional
centres of Croatia (Rogi¢, 1984). The cities’ rank-
size in southern Croatian littoral, and especially
in Eastern Croatia, is somewhat more regular, as
there are several medium-sized cities that serve
as regional or sub-regional centres (Zadar, Sibe-
nik, Dubrovnik in the Southern Croatian littoral,
Slavonski Brod, Vinkovci, Vukovar, Pozega, Dak-
ovo in Eastern Croatia). Due to unfavourable ge-
ographical factors, the Croatian highlands are the
most sparsely populated area, and the only region
without larger cities. Another unfavourable char-
acteristic of the urban system in Croatia is that the
transitional areas of influence of macro-regional
centres have failed to develop larger centres that
would positively direct spatial processes and en-
able more harmonious regional development. In
conclusion, the main characteristic of the urban
system of Croatia is its irregularity. This includes
the pronounced urban primacy of Zagreb, spatial
asymmetry and dominance of small cities, and the
lack of medium-sized and larger cities.
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Prijedlog novoga teritorijalnog ustroja

Gradovi su Zarista socioekonomske transfor-
macije, ali i pokretadi i nositelji funkcionalnih
i prostornih odnosa. To zna¢i da u suvremenoj
prostornoj nodalno-funkcionalnoj organizaciji
primarnu ulogu imaju gradovi kao nodovi od-
nosno prostorna ¢voriSta (stanovnistvo, radna
mjesta, sredi$nje funkcije i dr.) te kao takvi sluze
kao regulatori i stabilizatori brojnih prostornih

Proposal of the new territorial organization

Cities are the focal points of socio-economic
transformation, but also the initiators and bearers
of functional and spatial relations. This means that
in the modern spatial nodal-functional organiza-
tion, cities play a primary role as nodes, or spatial
hubs (population, jobs, central functions, etc.), and
as such serve as regulators and stabilizers of numer-

ous spatial processes (urbanization, deruralization,

S1. 3. Prijedlog regionalnih upravno-teritorijalnih jedinica (1. Zapadna Hrvatska, 2. Juzna Hrvatska, 3. SrediSnja Hrvatska, 4. Zagrebacka regia, . Istocna

Hrvatska) (sadasnje opéinske i Zupanijske granice su ucrtane u pozadini)

Fig. 3 Proposed new terriforial regions (1. Western Croatia, 2. Souther Croatia, 3. Central Croatia, 4. Zagreb Region, 5. Eastern Croatia) (current mu-

nicipality and county borders in background)
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procesa (urbanizacija, deruralizacija, depopulaci-
ja, koncentracija i dekoncentracija, centralizacija
i decentralizacija itd.). Cilj je ovoga rada razviti
prijedlog modela novoga teritorijalnog ustroja
Hrvatske na regionalnoj i lokalnoj razini, koji se
temelji na znacenju gradova, odnosno urbanom
sustavu Hrvatske. Glavni su kriteriji: veli¢ina i
gospodarska snaga naselja — mjereno brojem
zaposlenih i brojem nerezidentnih radnika te
funkcionalni znacaj — mjereno brojem poslovnih
subjekata.

Na slici 3. prikazane su predlozene regionalne
teritorijalne jedinice temeljene na gravitacijskim
podruéjima najveéih, makroregionalnih sredista:
Zagreba, Splita, Rijeke i Osijeka. Zbog snage
Zagreba podrudje zagrebacke makroregije podi-
jeljeno je na dvije regije: Zagrebacku regiju, koja
obuhvaca gradsko podrudje Zagreba s okolicom,
i Sredisnju Hrvatsku, koja obuhvaca gravitacij-
ska podrudja regionalnih sredista (Varazdin, Ko-
privnica, Bjelovar, Sisak, Karlovac). Prema tom
prijedlogu cijeli teritorij Hrvatske bio bi preu-
strojen u mali broj (5) regija (tab. 3).

Te bi regije preuzele poslove vezane uz regi-
onalni razvoj, regionalno planiranje i izgradnju
velike infrastrukture, organizaciju, planiranje,
koordinaciju i financiranje javnih usluga regio-
nalne vaznosti u zdravstvu, obrazovanju, soci-
jalnoj skrbi, prometu, fondovima pomo¢i i soli-
darnoga osiguranja, javnim resursima i kriznom
upravljanju i dr. (Kopri¢, 2015). Unutar regija,
planira se decentralizacija upravnih funkcijau 17

Tab. 3. Broj stanovnika u predlozenim regijama 2021.
Tab. 3 Proposed regions population size 2021

depopulation, concentration and deconcentration,
centralization and decentralization, etc.). The aim
of this paper is to develop a proposal for a mod-
el of the new territorial organization of Croatia at
the regional and local levels, which is based on the
significance of cities, or the urban system of Cro-
atia. The main criteria are the size and economic
strength of the settlement - measured by the num-
ber of employed and the number of non-resident
workers, and functional significance - measured by
the number of business entities.

Figure 3 shows the proposed regional territorial
units based on the gravitational areas of the larg-
est macro-regional centres: Zagreb, Split, Rijeka
and Osijek. Due to the strength of Zagreb, the
area of the Zagreb macro-region is divided into
two regions: the Zagreb region, which includes
the urban area of Zagreb and its surroundings, and
Central Croatia, which includes the gravitational
areas of the regional centres (Varazdin, Koprivnica,
Bjelovar, Sisak, Karlovac). According to this pro-
posal, the entire territory of Croatia would be reor-
ganized into a small number (5) of regions (Tab. 3).

These regions would take over tasks related to
regional development, regional planning and con-
struction of large infrastructure, organization, plan-
ning, coordination and financing of public services
of regional importance in healthcare, education,
social welfare, transport, aid funds and solidarity
insurance, public resources and crisis management,
etc. (Kopri¢, 2015). Within the regions, decentrali-

zation of administrative functions is planned in 17

Udio (%) u ukupnom
Regija / Region Stan 2021./ Pop. 2021 Ot e
% of total population in
Croatia

Zagrebacka / Zagreb Region 1.187.818 30,68
Isto¢na Hrvatska / Eastern Croatia 611.738 15,80
Zapadna Hrvatska / Western Croatia 499.724 12,91
Juzna Hrvatska / Southern Croatia 798.260 20,62
Sredi$nja Hrvatska / Central Croatia 773.755 19,99

lzvor: DIS (2021)
Source: CBS (2021)
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regionalnih sredista (medu kojima su i makro-
regionalna sredi$ta). Odabrani su kao takvi na
temelju dvaju kriterija: veli¢ine — vise od 20.000
stanovnika i radne funkcije — vise od 10.000 za-
poslenih (tj. oko prosje¢noga broja stanovnika i
zaposlenih u hrvatskim gradovima). Iznimka je
od ovoga pravila Gospi¢ koji je ovdje odabran da
obavlja funkciju regionalnoga sredista vrlo slabo
naseljena dijela Hrvatske (sl. 6).

Prijedlog novoga teritorijalnog ustroja na lo-
kalnoj razini zamisljen je kroz sljedece korake: 1.
odredivanje gradova u Hrvatskoj prema zadanim
kriterijima (Model diferencijacije..., 2011.); 2.
odredivanje jacih radnih centara na temelju vaz-
nosti radne funkcije (viSe od 500 nerezidentnih
radnika); 3. izmjene i dopune prijedloga novih
sredi$ta teritorijalnoga ustroja na lokalnoj razini
u slabije naseljenim podruéjima i na udaljenim
otocima; 4. redukcija prijedloga novih sredista
smjestenih u blizini vecih susjednih gradova ili u
sklopu velikih gradskih regija zbog njihove funk-

cionalne ovisnosti o obliZznjem velikom gradu.

Osnova za prvi korak, odredivanje gradova
kao potencijalnih sredista lokalne samouprave,
bio je model diferencijacije urbanih, ruralnih i
tranzicijskih naselja u Republici Hrvatskoj (Mo-
del diferencijacije...,2011.) u kojem su navedene
Cetiri varijable za odabir gradova: 1. administra-
tivni status naselja (sredi$te upravnoga grada); 2.
veli¢ina naselja (broj stanovnika); 3. socioeko-

Tab. 4. Korigirani model DSZ izdvajanja gradskih naselja
Tab. 4 Modified city definition model of the Central Statistics Bureau

regional centres (including macro-regional centres).
They were selected as such based on two criteria:
size - more than 20,000 inhabitants and labour
functionmore than 10,000 employed (i.e. around
the average number of inhabitants and employed in
Croatian cities). An exception to this rule is Gospi¢,
which was selected here to perform the function of
a regional centre of a very sparsely populated part

of Croatia (Fig. 6).

"The proposal for a new territorial organization at
the local level was conceived through the following
steps: 1. determination of cities in Croatia accord-
ing to given criteria (Model of Differentiation...,
2011); 2. determination of stronger labour centres
based on the importance of the work function
(more than 500 non-resident workers); 3. amend-
ments to the proposal for new centres of territorial
organization at the local level in sparsely populated
areas and on remote islands; and 4. reduction to the
list by eliminating centres located near larger neigh-
bouring cities or within large urban regions due to
their functional dependence on a nearby large city.

The basis for the first step, determining cities
as potential centres of local self-government, was
the model of differentiation of urban, rural and
transitional settlements in the Republic of Croa-
tia (Model of differentiation..., 2011), which lists
four variables for selecting cities: 1. administrative
status of the settlement (is seat of the town - local
territorial unit); 2. size of the settlement (number

Kategorija veli¢ine naselja /
Population size category

Udio (%) zaposlenih u naselju
stanovanja u sekundarnim i
tercijarnim djelatnostima /

% of employed locals who work
in the place of residence in the
secondary and tertiary sectors

Udio (%) nepoljoprivrednih
kuéanstava u ukupnom broju
privatnih kuéanstava naselja /
% non-agricultural households
in total number of private
households in the settlement

10.000 i vise / 10.000 and more

bez obzira na udio / regardless of
share

bez obzira na udio / regardless of
share

5000 - 9999

25,0 % i vise / 25,0% and more

bez obzira na udio / regardless of
share

2000 - 4999

25,0 % i vise / 25,0% and more

50,0 % i vise / 50,0% and more

lzvor: DIS, Model diferencijacije (2011)

Source: CBS, The Model for the Differentiation (2011)
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SI. 4. Gradovi prema korigiranom modelu DSZ izdvajanja gradskih naselja prema podatcima 2021.
Fig. 4 Cities according fo the modified Statistics Bureau model by 2021 census data

nomska struktura stanovni$tva i radna funkcija
naselja (kroz udio domacih radnika zaposlenih
u sekundarnom i tercijarnom sektoru); 4. mor-
foloske i fizionomske znacajke naselja (kroz udio
nepoljoprivrednih domadinstava).

Medutim, taj postoje¢i model diferenci-
jacije zahtijevao je modifikaciju uklanjanjem
prve varijable jer administrativni status grada u
predloZenoj teritorijalnoj organizaciji ne moze
biti relevantan kriterij s obzirom na to da je taj

of inhabitants); 3. socioeconomic structure of the
population and labour function of the settlement
(by the share of resident workers employed in the
secondary and tertiary sectors); and 4. morpholog-
ical and physiognomic characteristics of the settle-
ment (by the share of non-agricultural households).

However, this existing differentiation model re-
quired modification by removing the first variable,
because the administrative status of the city in the
proposed territorial organization cannot be a rele-
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status dodijeljen (djelomi¢no politi¢ki motivira-
no) pojedinim naseljima koja ne zadovoljavaju
urbanogeografske kriterije veli¢ine naselja (vise
od 2000 stanovnika). Sukladno tomu, gradovi su
odredeni na temelju modificiranoga modela (tab.
4). Primjenom kriterija u prvom su koraku iz-
dvojena 123 grada, potencijalna sredista jedinica
lokalne samouprave (sl. 4).

U drugom su koraku ovom popisu potencijal-
nih sredista jedinica lokalne samouprave dodana
naselja koja prema prethodnim kriterijima nisu
gradovi, ali su centri rada srednje veli¢ine, odno-
sno naselja koja primaju vise od 500 nereziden-
cijalnih radnika (njih ukupno devet: Gorican,
Novi Marof, Hum na Sutli, Pregrada, Klanjec,
Ozalj, Buzet, Omisalj, Rab) (sl. 5). Pritom, ona
naselja koja su takoder takvi centri rada, ali koja
su dijelovi urbanih regija velikih gradova nisu
uvr§tena jer njihova radna funkcija nije rezultat
funkcionalne neovisnosti, veé¢ funkcionalne ovi-
snosti o veéem gradu u blizini.

Dodavanjem navedenih centara rada ukupan
broj potencijalnih sredista jedinica lokalne sa-
mouprave popeo se na 132. Medutim, ostao je
problem nedostatka takvih centara u gorskim
dijelovima Hrvatske i na otocima. Nazalost, ne
postoji model koji bi u potpunosti ,pokrio” takva,
vedinom izrazito ruralna periferna podrudja bez
funkcionalno ja¢ih naselja. Zbog toga je ucinjen
treéi korak tako da se u tim podrugjima dodaju
i manja naselja koja svojom radnom funkcijom
(iako sva u kategoriji radnih centara s manje od
100 nerezidentnih radnika) imaju ulogu u funk-
cionalnoj organizaciji ovih rijetko naseljenih i
izrazito depopuliranih dijelova Hrvatske (njih
ukupno 14: Cabar, Vrbovsko, Vojni¢, Dvor, Hr-
vatska Kostajnica, Slunj, Brinje, Korenica, Udbi-
na, Donji Lapac, Gracac i Obrovac na kopnu te
Vis i Lastovo na otocima) (sl. 5).

U cetvrtom i zavr$nom koraku s ovoga su
popisa uklonjena urbana naselja u blizini veé¢ih
susjednih gradova, odnosno unutar urbanih re-
gija, da bi se podrugje tih urbanih regija okupi-
lo u jedinstvenu teritorijalnu cjelinu sukladno
funkcionalnoj cjelini grada i okolice (njih uku-
pno 23: Trilj, Solin, Kastel Suc¢urac, Dugi Rat,
Baska Voda, Kastav, Matulji, Lovran, Kraljevica,

100

vant criterion, since this status was assigned (partly
politically motivated) to some settlements that did
not meet the urban-geographic criteria of settle-
ment size (more than 2,000 inhabitants). Accord-
ingly, cities were determined based on the modified
model (Table 4). By applying the criteria in the first
step, 123 cities were identified, potential centres of
local self-government units (Fig. 4).

In the second step, settlements that are not cit-
ies according to the previous criteria, but are me-
dium-sized labour centres, i.e. settlements that
employ more than 500 non-residential workers
(nine in total: Gori¢an, Novi Marof, Hum na Sut-
li, Pregrada, Klanjec, Ozalj, Buzet, Omisalj, Rab)
were added to this list of potential centres of local
self-government units (Fig. 5). In addition, those
settlements that are also such labour centres, but
which are parts of urban regions of large cities, were
not included, because their labour function is not
the result of functional independence, but of func-
tional dependence on a larger city nearby.

By adding the aforementioned labour centres,
the total number of potential local government
centres has risen to 132. However, the problem of
the lack of such centres in the parts of Croatian
highlands and on the islands remained. Unfortu-
nately, there is no model that would fully ‘cover’
such largely rural peripheral areas lacking function-
ally stronger settlements. Therefore, a third step was
taken by adding smaller settlements in these areas
which, with via their labour function (although all
are in the category of labour centres with less than
100 non-resident workers), play a role in the func-
tional organisation of these sparsely-populated and
extremely depopulated parts of Croatia (14 in total:
Cabar, Vrbovsko, Vojni¢, Dvor, Hrvatska Kostajni-
ca, Slunj, Brinje, Korenica, Udbina, Donji Lapac,
Gracac and Obrovac on the mainland, and Vis and

Lastovo islands) (Fig. 5).

In the fourth and final step, urban settlements
in the proximity of larger neighbouring cities, or
within urban regions, were removed from this list,
in order to bring the area of these urban regions
together into a single territorial unit in accordance
with the functional unity of the city and its sur-
roundings (23 in total: Trilj, Solin, Kastel Suéurac,
Dugi Rat, Baska Voda, Kastav, Matulji, Lovran,

SI. 5. Gradovi (1), srednje jaki centrirada (2) i mali centrirada slabo naselienih podrucja i udalienih otoka (3)
Fig. 5 Cities (1), medium-sized labour centres (2) and small labour centres of sparsely populated areas and distant islands (3)

Novi Vinodolski, Velika, Kutjevo, Lipik, Pleter-
nica, Belis¢e, Purdenovac, Novalja, Oroslavje,
Novigrad, Vodnjan, Medulin, Opuzen, Blato).
Stanovnistvo ovih naselja veéinu svojih potreba
zadovoljava u obliznjem vecem naselju. Najbolji
je primjer za to Solin, najveéi od navedenih, ¢&iji
je rast i razvoj izravno vezan uz Split, njegovu
radnu funkciju i sredi$nje funkcije (srednje skole,
fakulteti, bolnice, sudovi, kazalista, brojni sport-
ski klubovi i dr.). U slu¢aju dvojnih gradova Be-

lis¢a i Valpova, gdje su oba naselja sli¢ne veli¢ine

Kraljevica, Novi Vinodolski, Velika, Kutjevo, Lipik,
Pleternica, Belis¢e, Durdenovac, Novalja, Oroslav-
je, Novigrad, Vodnjan, Medulin, Opuzen, Blato).
The population of these settlements meets most of
their needs in a nearby larger settlement. The best
example of this is Solin, the largest of the above,
whose growth and development is directly linked
to Split, as are its labour function and its central
functions (high schools, faculties, hospitals, courts,
theatres, numerous sports clubs, etc.). In the case of
the twin cities of Belis¢e and Valpovo, where both
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Sl. 6. Prijedlog novih srediSta lokalne i regionaine samouprave (sadasnje opcinske granice ucrtane su u pozadini)

Fig. 6 Proposed new local and regional centres (current municipality borders in background)

i vaznosti, predlaze se podjela upravnih funkcija.
Na taj su nacin ukupno 123 naselja u konaénici
navedena kao predlozena sredista lokalne sa-
mouprave, od toga 17 u Zagrebackoj regiji, 34
u Sredi$njoj Hrvatskoj, 18 u Isto¢noj Hrvatskoj,
26 u Zapadnoj Hrvatskoj i 28 u Juznoj Hrvat-
skoj (sl. 6).

Predlozeni model teritorijalne organizacije na
lokalnoj razini (123 opéine okupljene oko funk-
cionalno najznacajnijih naselja) autori smatraju
osnovom za ucinkovito i racionalno upravljanje
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settlements are of similar size and importance, a
division of administrative functions is proposed. In
this way, a total of 123 settlements were ultimately
listed as proposed local self-government centres, of
which 17 were in the Zagreb region, 34 in Central
Croatia, 18 in Eastern Croatia, 26 in Western Cro-
atia and 28 in Southern Croatia (Fig. 6).

'The proposed model of territorial organization at
the local level (123 municipalities gathered around
the most functionally significant settlements) is
considered by the authors to be the basis for effi-

Tab. 5. Registrirani poslovni subjekfi u Hrvatskoj 2014.
Tab. 5 Registered business entfifies in Croatia in 2014

o (0 . .
Broj poslovnih subjekata 2014. Udio (%) od SVlh e G
. . .. subjekata
/ Registered business entities /0% of all resistered busi
02014 0 of a regls' 1.:re usiness
entities
Hrvatska / Croatia 154.784 100.0
Sadasnja opcn'ls'ka sredista (556) / 132.983 959
Current municipal centres (556)
Predlozena opéinska sredista (123) /
Proposed municipal centres (123) 114750 741

zvor: BIZNET (2014)
Source: BIZNET (2014)

prostorom na lokalnoj razini u Hrvatskoj. To su
naselja sa znacajnom gospodarskom (koncentra-
cija financijske modi, radnih mjesta, poduzeca)
demografskom i gravitacijskom snagom potreb-
nom za §irenje razvojnih impulsa u okolni pro-
stor. To potkrijepljuju i podatci iz baze hrvatskih
gospodarskih subjekata Hrvatske gospodarske
komore za 2014. godinu (tab. 5).

Tako je broj predlozenih opéinskih sredista
znatno smanjen u odnosu na njihov trenutni
broj, ovo smanjenje ne bi bilo popraéeno preve-
likim smanjenjem udjela registriranih poslovnih
subjekata. U sredi§tima predloZenim za nova
op¢inska sredi$ta nalazi se gotovo 75 % svih po-
slovnih subjekata registriranih u Hrvatskoj, dok
ih je u svim sredistima koja bi izgubila status op-
¢inskih sredista svega 11,8 %. Medu njima samo
srediSta u blizini najveéih gradova (osobito Za-
greba, Rijeke, Splita i Osijeka) imaju veéi broj
poslovnih subjekata (sl. 7). U funkcionalnom
smislu to su dijelovi urbanih regija i mogu se
smatrati satelitima. Za razliku od ovih, predlo-
Zena opéinska sredista prvenstveno su naselja sa
100 i vie poslovnih subjekata, a kao znacajna i
ekonomski samoodrziva radna sredi$ta jamstvo
su da ¢e daljnja decentralizacija (financijska, or-
ganizacijska, kadrovska) prema lokalnoj razini
svakako poboljsati njihovu ucinkovitost i dostu-
pnost javnih usluga.

cient and rational spatial management at the local
level in Croatia. These are settlements with signif-
icant economic (concentration of financial power,
jobs, companies), demographic and gravitational
strength, necessary for the spread of development
impulses into the surrounding area. This is also
supported by data from the database of Croatian
Economic Entities of the Croatian Chamber of

Economy for 2014 (Tab. 5).

Although the number of proposed municipal
centres is significantly reduced compared to their
current number, this reduction would not be ac-
companied by a significant reduction in the share
of registered business entities. The centres proposed
for new municipal centres contain almost 75% of
all business entities registered in Croatia. In all cen-
tres that would lose their status as municipal centres
there are only 11.8% of business entities registered
in Croatia and among these, only centres in the
proximity to the largest cities (especially Zagreb,
Rijeka, Split and Osijek) have a higher number of
business entities (Fig. 7). In the functional sense,
these are parts of urban regions and can be con-
sidered satellites. In contrast, the proposed munic-
ipal centres are primarily settlements with 100 or
more business entities and, as significant and eco-
nomically self-sustaining labour centres, they are a
guarantee that further decentralisation (financial,
organisational, personnel) to the local level will cer-
tainly improve their efficiency and the accessibility
of public services.
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SI. 7. Op¢inska sredista prema broju registriranih poslovnih subjekata 2014. (1 - predlozena nova opcinska sredista; 2 - sadasnja opCinska sredista
iskju¢ena iz novog prijedioga

Fig. 7 Municipal cenfres by number of registered business entities in 2014 (1 - newly proposed municipal centres; 2 - curent municipal centers exluded

from the new proposal)
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Lakljucak

Zbog intenzivnih procesa deagrarizacije, derura-
lizacije i urbanizacije od 1960-ih do 1990-ih godi-
na na lokalnoj razini formirano je stotinjak naselja
kao sredista polarizacije, a ta naselja ¢ine okosnicu
ovdje predloZenoga lokalnog teritorijalnog ustroja.
Njihov funkcionalni zna¢aj omogucuje im okuplja-
nje okolnih naselja na lokalnoj razini i predstavlja
gospodarsku osnovicu potrebnu za uspjesno funkei-
oniranje lokalne samouprave. To bi opéinskim sre-
distima omogucéilo samostalno planiranje razvoja
svojih opéina.

U postsocijalistickom razvoju teritorijalnoga
ustroja Hrvatske mogu se identificirati dvije glavne
paradigme: snazna centralizacija tijekom 1990. go-
dine koju karakteriziraju etatizacija, centralizacija i
pretjerana politizacija te razdoblje djelomicne de-
centralizacije 2001. — 2016. koja je zapocela u Cetiri
skupine usluga (zdravstvo, obrazovanje, socijalna
skrb i vatrogastvo) (Kopri¢ i Pulabi¢, 2018). Medu
glavnim ciljevima Vladina programa pocetkom 21.
stolje¢a (2000. — 2004.) vezanim uz vertikalnu de-
centralizaciju postupna transformacija horizontal-
ne dimenzije teritorijalnih jedinica na regionalnoj
i lokalnoj razini naglasena je kao nuzdan uvjet za
ulinkovitost vertikalne. Ipak, transformacija te-
ritorijalnih jedinica postala je kontroverzna: vrlo
intenzivna javna rasprava pokazala je da usprkos
dominantnom javnom mnijenju usmjerenom na
povecanje premalih lokalnih teritorijalnih jedinica,
postoji veliki otpor lokalnog ili regionalnog politi¢-
kog establiSmenta i vecine dviju vodeéih stranaka.
Unato¢ brojnim raspravama o teritorijalnoj reformi
Hrvatske nedostaju jasno i nedvosmisleno definira-
ni metodoloski pristupi tom problemu.

Nasuprot nastojanjima da se odrze relativno
male regionalne i lokalne jedinice, prijedlog novog
upravno-teritorijalnog ustroja temelji se na pretpo-
stavci da funkcionalno najznacajnija naselja (gra-
dovi i vea radna srediSta) i njihova gravitacijska
podrudja moraju posluziti kao temelj oblikovanja
teritorijalnih jedinica na regionalnoj i lokalnoj ra-
zini.

U ovom se radu predlaze smanjenje broja teri-
torijalnih jedinica na 5 regionalnih jedinica i 123
jedinice na lokalnoj razini, §to proizlazi iz nodal-

Conclusions

Due to the intensive processes of deagrariani-
zation, deruralization and urbanization from the
1960s to the 1990s, about a hundred settlements
were formed at the local level as centres of polariza-
tion, and these settlements form the backbone of the
local territorial organization proposed here. Their
functional significance puts the surrounding settle-
ments in their gravitational area at the local level
and represents the economic basis necessary for the
successful function of local self-government. This
would enable municipal centres to independently
plan the development of their municipalities.

In post-socialist development of the territorial
organization of Croatia, two main paradigms can be
identified: strong centralization during the 1990s,
characterized by etatization, centralization and ex-
cessive politicization, and a period of partial decen-
tralization from 2001 to 2016, which began in four
groups of services (health, education, social welfare
and firefighting) (Kopri¢ and Pulabi¢, 2018). Among
the main goals of the Government’s program at the
beginning of the 21 century (2000-2004) related to
vertical decentralization, the gradual transformation
of the horizontal dimension of territorial units at the
regional and local levels was emphasized as a nec-
essary condition for the effectiveness of the vertical
transformation. However, the transformation of ter-
ritorial units has become controversial: a very intense
public debate has shown that despite the dominant
public opinion aimed at increasing the size of small
local territorial units, there is great resistance from
the local or regional political establishment and the
majority of the two leading parties. Despite numer-
ous discussions on the territorial reform of Croatia,
clearly and unambiguously defined methodological
approaches to this problem are lacking.

Contrary to the efforts to maintain relatively
small regional and local units, the proposal for a new
administrative-territorial organization assumes that
the most functionally significant settlements (cities
and larger labour centres) and their gravitational
areas must serve as the basis for the formation of
territorial units at the regional and local levels.

'This paper proposes a reduction in the number
of territorial units to 5 regional units and 123 units
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