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Abstract
PURPOSE: This paper examines to what extent the governance modes of transition 
in the region of Western Macedonia (Greece) are effective and just, and whether 
they embed transition management, spatial justice, and place-based elements. To 
this end, the hypothesis tested in this paper is that spatial justice and place-based 
policy can make a positive contribution to just and well-managed transition. In this 
framework, the question examined is not about ‘who is in charge for designing and 
implementing transition policies?’ but about ‘what is the balance and mix of transition 
policies at the central, regional, and local levels of administration?’. METHODOLOGY: 
The article critically discussed the concept of transition as a  fundamental societal 
change through the lens of efficiency and justice. Thus, the notions of transition 
management and spatial justice are thoroughly explored. It also embeds the 
concept of ‘place’ in this discussion. Therefore, the challenges, opportunities, and 
shortcomings of the place-based approach in the course of transition are examined. 
The empirical section contains a mix of quantitative and qualitative methods, such 
as the use of questionnaires and focus group meetings, preceded by background 
research, comprising mainly desk research. The above different cases of empirical 
work are not entirely irrelevant to each other. The validity of the research findings 
is strengthened by using multiple sources of evidence and data triangulation. The 
analysis at the empirical research level focuses on Western Macedonia in Greece. This 
region has all the characteristics of a coal-dependent locality, under an urgent need to 
design and implement a post-lignite, just, transition strategy. FINDINGS: Given that 
transition implies a profound and long-lasting societal, economic, and environmental 
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transformation, new and pioneering modes of governance are necessary to tackle 
such a multifaceted challenge. The discourse about place, policies, and governance, 
reveals the need for focusing on a balance and mix of inclusive and multi-scalar policies 
instead of defining governance structures and bodies in charge for implementing 
transition policies. The launched transition governance model in Greece considerably 
deviates from the EU policy context. In fact, substantial shortcomings in terms of 
legitimacy, inclusiveness, and public engagement and overall effectiveness have 
been recorded. The empirical evidence reveals a rather clear top-down model than 
a hybrid one. The findings show that the governance model employed in the case of 
Western Macedonia, neither embeds spatial justice nor incorporates a place-based 
approach. IMPLICATIONS: Viewing the long-term process of transition through the 
lens of governance and policymaking, this paper challenges the assertion that the 
traditional top-down governance model is the most effective and fair approach. In 
this setting, the notions of transition management and spatial justice are thoroughly 
explored. The concept of ‘place’ is also embedded in this discussion. To this end, 
the challenges, opportunities and shortcomings of the place-based approach are 
analysed. Given that transition is by nature a  multifaceted, multi-level and multi-
actor process, an effective and just transition governance should reflect the views of 
different actors. In this sense, it seems that multi-level governance models for regions 
in transition need to harness existing interactions among different levels and actors. 
ORIGINALITY AND VALUE: After having touched upon the process of transition 
regarding the notions of ‘management’ and ‘justice,’ we embed the concepts of 
spatial justice and the place-based approach into governance transition practices. 
In this respect, the gap between efficiency and equity, redistributive logic (needs, 
results), and development policy (inclusive development) can be bridged through the 
so-called ‘spatial-territorial capital’ and spatially just, multi-level governance.
Keywords: just transition, place-based approach, spatial/social justice, governance, 
Green Deal, climate change

INTRODUCTION 

Over the last decade, a frequent claim that has been made is that the traditional 
economic models need to be drastically reformed in order to address the 
challenges of the climate crisis, and the necessary transition to a green and 
sustainable economy, through technological innovations. Within this context, 
the concept of transition as fundamental changes within a  given societal 
system has become a center of scientific and policy debates, interconnected 
with environmental, economic, social and government dimensions of 
sustainability (EEA, 2021; Loorbach, 2007). As a result, transition is seen as 
a means to tackle persistent problems related to transformative, and cross-
cutting changes, encompassing major shifts in society’s goals, practices, 
norms, and governance approaches (Jansen, 2003; Meadowcroft, 2000; Scott 
& Gough, 2004). Likewise, Lund Declarations in 2009 and 2015, called upon 
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Member States and European Institutions to focus research on the grand 
challenges of our times by moving beyond rigid thematic approaches and 
shifting the focus to society’s major needs. 

The fact that persistent challenges are resistant to traditional policies, 
have raised the questions of systemic, integrated, and coherent policy 
responses which involve a  just and efficient governance of the transition 
process (Loorbach, 2007; Petrakos, Topaloglou, Anagnostou, & Cupcea, 
2021; Topaloglou, 2020, 2021). In particular, a research gap is identified in 
the interplay between environmental pressure, technological novelties, 
societal structure, administrative setting, and economic resilience of a given 
region, which defines, to a certain extent, the intensity of transformations 
(Kemp, Loorbach, & Rotmans, 2007; Loorbach, 2007; Rotmans, Kemp, & 
Asselt, 2001; Voss, Smith, & Grin, 2009). In this setting of multiple challenges 
and systemic changes in conjunction with the uncertain, co-evolutionary, 
and unpredictable nature of the transition, the policy interventions and 
governance configurations in open market economies, may generate winners 
and losers in space and society, thus challenging spatial and social justice 
(EEA, 2021; Madanipour, Shucksmith, Talbot, & Crawford, 2017). 

Viewing the long-term process of transition through the lens of 
governance, it is uncontroversial to state that the traditional top-down model 
is currently challenged as the most effective and fair approach. Given that 
transition is by nature a multifaceted, multi-level and multi-actor process, an 
effective and just transition mechanism should reflect the views of different 
actors, emphasize the engagement of stakeholders, promote social dialogue 
as well as the active involvement of civil society, and be based on a  solid 
communication strategy (EC, 2020a; Loorbach, 2007). Citing Börzel and Risse 
(2010), governance is considered as ‘the various institutionalized modes of 
social coordination to produce and implement collectively binding rules or 
to provide collective goods. From the functionalist point of view, multilevel 
governance describes the diffusion of authority away from the central state, 
in which coordination takes place at discrete levels across vast reaches of 
scale (Hooghe & Marks, 2001; Hooghe & Marks, 2020). In this sense, it seems 
that multi-level governance models for regions in transition need to harness 
existing interactions among different levels and actors, as well as acknowledge 
that boundaries between levels and competences can sometimes be ‘fuzzy’ 
(EC, 2020b). The compelling research question addressed in this work, relates 
to the mix of just transition policy making and governance configuration that 
is able to serve spatial and social justice as well as the implementation of 
a place-based governance framework.

This paper attempts to examine to what extent the governance modes 
of transition implemented so far in the case of the region of Western 
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Macedonia in Greece, are effective and just and whether they embed 
transition management, spatial justice, and place-based elements. Based 
on Edward Soja’s work (2010), we conceptualize spatial justice as the fair 
and equitable distribution in space of socially valued resources and the 
opportunities to be used. In this framework, we critically discuss the concept 
of transition as a fundamental societal change through the lens of justice and 
efficiency. Thus, the notions of transition management and spatial justice are 
thoroughly explored. We also attempt to embed the concept of ‘place’ in 
this discussion as a socially constructed concept (Hassink, 2020), thus, the 
challenges, opportunities, and shortcomings of the place-based approach 
are examined. The empirical section involves a  survey of the governance 
mechanism implemented in the case of Western Macedonia among experts 
on transition issues in Greece. The case of Western Macedonia has been 
selected, as the region has all the characteristics of a coal-dependent locality, 
under an urgent need to design and implement a post-lignite, just transition 
strategy within the EU Green Deal context.

The paper proceeds as follows. The next section provides a theoretical 
discussion and a  synthesis of existing bodies of literature on transition, 
spatial justice, place-based approach, and governance. The following 
section outlines the transition governance frameworks in EU and Greece in 
relation to the European Green Deal and especially the Just Transition Fund 
Regulation. Then, we present the empirical elements and results of the 
fieldwork research, while the last section provides conclusions and policy 
recommendations for improving the efficacy and the fairness of the current 
governance mechanism.

LITERATURE REVIEW

The notion of transition is theorized as a  process of fundamental change 
within the structure of a given societal system (Frantzeskaki & de Haan, 2009), 
in which ‘degradation’ and ‘breakdown’ co-exist for a  certain period with 
‘build up’ and ‘innovation’ (Gunderson & Holling, 2002). Historical evidence 
indicates that before the transition phase occurs, societal systems have 
experienced long periods of relative stability and optimization that are 
followed by relatively short periods of radical change. Within this context, 
governance of transformations of such a  critical magnitude, emerges as 
a crucial issue. Existing literature provides ample insights into the dynamics 
of transitions in the endeavor of establishing an alternative paradigm (Kemp 
et al., 2007; Voss et al., 2009). However, the question of how the transition 
could be effectively and fairly governed remain ambiguous.
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The transition management approach

Loorbach (2010) invokes the notion of transition management as a governance 
concept, based upon complex systems theory on the one hand and practical 
experimental approach on the other. In conceptual terms, this approach offers 
a framework that can simultaneously analyze and manage long-term changes 
and ongoing governance practices in society, economy, and the environment. 
From this pioneering point of view, the concept of transition management 
reflects a  normative model by embedding the long-term objective of 
sustainability, while at the same time suggesting a  prescriptive governance 
approach at the operational level. In fact, the transition management approach 
goes a step further in comparison to process management approaches, through 
focusing on sustainability narratives and lessons learned from experiments 
(Frantzeskaki, Loorbach, & Meadowcroft, 2012). Despite this promising 
perspective of transition management, in which theory and practice-oriented 
research co-exist and are fed to each other, this hybrid approach is still in early 
stages of development, and there is plenty of room for amplification (Rotmans 
et al., 2001; Voss, Bauknecht, & Kemp, 2006). 

Current developments in the spheres of economy, technology, demography, 
and climate change have brought to the fore the society whose social structure 
is made up of networks (Castells 2009; Teisman 1992; Voss et al., 2006) and 
an increasing societal complexity (Loorbach, 2010). From the evolutionary 
perspective, system theories use the concepts of transition and transition 
management as a means to provide a useful analytical framework from the 
organizational point of view (Senge, 1990), governance and political sciences 
(Kemp et al., 2007; Rotmans et al., 2001). Within this context, government, 
business, academia, civil society organizations and individuals, create formal 
and informal networks in which each actor’s views may either diverge or 
converge. From the democratic legitimacy point of view, however, such 
types of lose and informal policymaking may lead to deficits in transparency, 
thus creating a policy vacuum that needs to be addressed (Loorbach, 2010). 
The strengthening of the local governance could potentially help bridge the 
democratic deficit, but it needs a sound coordination and collaboration with 
all other actors, as well as cross cutting procedures and forces (Madanipour et 
al., 2017). In other words, policymaking should introduce novel approaches to 
learning, interaction, integration, and experimentation at the level of society 
instead of policy alone (Loorbach, 2010).
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Fairness and spatial (in)justice perspective

While the transition management approach focuses on a  well-managed 
transition, the concept of just transition is mainly based on social and 
environmental considerations, seeking to ensure the substantial benefits of 
a green economy transition which contribute to the goals of decent work for 
all, social inclusion and the eradication of poverty (EC, 2020a). Based on the 
EU Governance of Transitions Toolkit issued by the European Commission in 
May 2020, just transition can be defined as a [Transition which captures the 
opportunities of the transition to sustainable, climate neutral systems, whilst 
minimising the social hardships and costs]. According to ILO’s vision, just 
transition is a bridge from where we are today to a future where all jobs are 
green and decent, poverty is eradicated, and communities are thriving and 
resilient. In this regard, the required massive development efforts to reach 
a zero-carbon economy will create millions of new jobs. ILO also emphasizes 
the need to secure the livelihoods of those who may be negatively affected 
by the green transition (ILO, 2015). 

After having touched upon the process of transition in relation to the 
notions of ‘management’ and ‘justice,’ we will introduce in this critical 
theoretical review, the concepts of spatial justice and place-based approach. 
Given the discussions over the years around justice, equity and inequalities, 
several scholars became aware of the geographic aspects of injustices (Heynen, 
Aiello, Keegan, & Luke, 2018; Jones et al., 2019). Ample evidence indicates that 
spatial inequalities have been increasing over time, favoring the metropolitan 
centers to the detriment of the less advanced regions (Iammarino, Rodriquez, 
& Storper, 2019; Rodriguez-Pose, 2018). Likewise, several papers show that 
agglomeration economies, integration dynamics, geographic coordinates and 
the EU Cohesion Policy, represent the major drivers that shape the pattern of 
regional disparities in Europe (Psycharis, Tselios, & Pantazis, 2020; Rodriguez-
Pose, 2018; Petrakos, Kallioras, & Anagnostou, 2011). Smith (1994) describes 
justice as an answer to the question “who gets what, where, when and how.” 
The normative concept of ‘spatial justice’ with its holistic approach, places 
emphasis on the spatial or geographical aspects of justice and injustice. From 
this point of view, the social and the spatial processes are correlated since 
social processes are spatially reflected while spatial processes influence the 
social processes. Hence, spatial justice is the spatial dimension of social justice 
(Soja, 2010). Seen in this respect, the distribution of resources is considered 
a key factor in identifying (in)justice, with social justice focusing more on the 
distribution between social groups and spatial justice, than on the geography 
of the distribution (Madanipour et al., 2017).
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According to Morange and Quentin (2018), social and spatial justices 
are multifaceted and overlapping notions, with a strong normative character 
and a broad variety of understandings. Many efforts in the literature have 
been exploring the extent to which economic growth benefits and risks 
vary among social groups and are affected by the power settings (Florida & 
Mellander, 2016). Envisioning spatial justice from the perspective of social 
justice, it requires devising rules that equally allocate urban resources 
to all social actors (Friendly, 2013). It also endows the combination of 
community engagement, active participation, and consultation among all 
major stakeholders (Rawls,  1999), reflecting potentially various “modes 
of governance” (Hooghe & Marks, 2001) and configurations of power 
(Topaloglou, 2020). Spatial justice is a component of social justice providing all 
people with equal rights to access and/or use spatial resources to meet their 
basic needs (Miller, 1999). In this logic, social justice can contribute to reducing 
or preventing economic inequalities and deprivation of resources (Soja, 2009) 
which may give rise to political discontent and populism (Rodriguez-Pose, 
2018). In that sense, spatial justice literature deals with spatial imbalances by 
drawing policies and governance settings that will allow for a better allocation 
and utilization of existing resources, aiming to meet both the equity and 
efficiency goals (Petrakos, Topaloglou, Anagnostou, & Cupcea, 2021). Thus, 
the concept of spatial justice is one of the most fascinating topics in the 
recent bibliography of spatial studies (Topaloglou, 2020).

Spatial justice brings together two important forms of justice, distributive 
and procedural. Distributive justice is focused on identifying the forms of 
exclusion and injustice, while procedural justice places emphasis on actions 
and institutional arrangements that can reduce spatial injustice (Madanipour, 
Cars, & Allen, 2003). Just procedures are necessary, but not sufficient for 
the fairness of the outcome, while attention to the outcome may hide the 
injustices of the process within a particular locale (Soja, 2010). As indicated 
by Loorbach (2007), an exclusive focus on the outcome of the process may 
resemble a Machiavellian approach. To conclude, in light of the procedural 
paradigm, what matters are just institutions and procedures that are 
necessary to have a just society (Madanipour, Shucksmith, & Brooks, 2021; 
Soja, 2010). Interestingly, this discussion highlights strong links between the 
theoretical debate on spatial justice and the concept of a just transition which 
feed each other towards a governance perspective.

According to Madanipour et al. (2021), spatial justice also has a  clear 
temporal dimension reflecting social relations that are not static in the 
course of time. This echoes the concept of sustainability which requires 
justice within and across generations (Brundtland, 1987). At the same time, 
just transition has been linked in this discussion to the pressures of climate 
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change and the goals for a green zero-emission economy. Hence, adaptation 
to global environmental requirements due to the climate crisis should be 
pursued by employing the place-based logic, which in turn, should take into 
account spatial justice and territorial cohesion (Madanipour et al., 2017). 
To this end, the concepts of social and spatial justice cannot be separated 
from environmental justice. This approach brings to the fore the need to 
seek place-based approaches that challenge the “one size fits all” and space-
neutral logic (Topaloglou, 2021). 

To conclude, our hypothesis is that spatial justice and place-based policy 
are essential components of a  just and well-managed transition. Thus, an 
interesting question to be explored in terms of policymaking and governance, 
is whether the efficacy and justice of the transition can be associated with 
spatial justice and place-bound policy.

Transition governance and the place-based approach

It should be stressed that despite common elements, spatial justice and 
place-based approaches, do not stem from a common theoretical standpoint 
(Petrakos et al., 2021). Place-based strategies reflect the ‘endogenous 
development’ focusing on locally available resources, such as local knowledge, 
innovation and learning, local clustering of activities, global networking, in 
which local institutions play a critical role (Asheim, 1996; Pike, Rodriguez-Pose, 
& Tomaney, 2016). Since the 1990s, a tendency to weaken the dominance of 
the top-down model (exogenous-oriented) is identified. At the same time, 
a  focus on promoting endogenous potential (Vázquez-Barquero, 2003) and 
‘development from below’ (Stöhr, 1990) started to emerge. 

Based on this background, the place-based approach has provided 
a challenge to re-think spatially ‘blind’ policies. In this regard, the gap between 
efficiency and equity, redistributive logic (needs, results), and development 
policy (inclusive development) can be bridged through the so-called ‘spatial-
territorial capital’ (Barca, McCann, & Rodríguez-Pose, 2012; Barca, 2019; 
Sarmiento-Mirwaldt, 2015). According to Petrakos et al. (2021), top-down 
and bottom-up policies need to find a working balance between efficiency 
and the territorial perspective. In this framework, the real question should 
not be about ‘who is in charge of designing and implementing development 
policies?’, but about ‘what is the balance and mix of policies at the central, 
regional, and local levels of administration?’ (Petrakos et al., 2021)

The concept of ‘place’ in the place-based approach, is detected, defined, 
and interpreted, through a relational perspective. Seen in this respect, the 
‘place’ is not encapsulated, but porous as part of broader relationships, 
which can be horizontal, vertical, or transversal, reflecting a  multilevel 
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governance model (Madanipour et al., 2021). From this perspective, the idea 
of the place-based approach is of particular importance in this discussion. 
The place-based approach advocated mainly by the Barca Report, is ‘a long-
term strategy aimed at making full use of the potential of a  place and 
reducing inequalities and social exclusion in specific places by providing 
integrated services thorough multilevel governance (Barca, 2009). This 
approach relies on local knowledge-based assets and includes utilizing place-
specific endogenous territorial capital and fostering institutional reforms. 
In this framework, a place-based approach reflects the regional ecosystem, 
where market, social, institutional and governance settings are intertwined, 
generating critical scale and cumulative effects (Giuliani, 2007). It is also 
argued that, by placing emphasis on local assets and capacities, this type of 
strategy can stimulate economic development through smart specialization 
(McCann, 2015). 

At the same time, many concerns and critique have been raised about the 
fairness and efficiency of the place-based approach. Several scholars pointed 
out that place-based at inter-local level is not always fair, since it focuses 
on social inclusion and balanced development within regions, rather than 
equity across regions (Madanipour et al., 2021). In addition, this shift towards 
place-based approaches undermines the redistributive top-down logic of 
policy interventions aimed to increase spatial justice (Weck, Madanipour, & 
Schmitt, 2021). It has also been claimed that place-based solutions are not 
sufficient to tackle global-wide problems, such as environmental degradation 
and climate change (Rees, 2015; 2017). Moreover, it has been argued that 
the territory-based approach focusing on policy at the local level, ignores the 
wider perspective of uneven development at the national and international 
levels, inter-regional flows, and globalization (Hadjimichalis, 2019). 

In an attempt to amalgamate the above discussion into a  governance 
perspective, it is worth noting first, an unambiguous shift over the last 
decades from the centralized government-based State toward new 
modes of governance that place emphasis on networks and multilevel 
governance (Pike et al., 2016). In the same vein, OECD (2020), in its recent 
policy report, stresses the need for further autonomy through transfer of 
authority and responsibility for public functions from central government 
towards decentralized policymaking structures, associated with fiscal and 
administrative arrangements (Petrakos et al., 2021). Hooghe and Marks 
(2001) accentuate that the well-established top-down governance model 
began to be questioned by market-based drivers and multilevel modes of 
governance stratified across subnational, national, and supranational levels 
of government. 
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In the context of a  long-term structural change, such as the drastic 
societal transition occurring in coal regions, new governance practices and 
effective transitional management mechanisms are necessary in order to 
tackle multifaceted social, economic and environmental transformations 
(Loorbach, 2007). At the same time, however, it is true that the central State 
and the liberalized market continue to play a decisive role as major societal 
changes are impossible to be effectively governed without these key players 
(Jessop, 1997; Meadowcroft 2007; Pierre, 2000; Scharpf, 1999). In fact, this 
requires a new balance between the state, the market, and the society, in 
which alternative agendas and perspectives will be intertwined with formal 
and informal networks fueling regular policymaking processes with new 
solutions, ideas, and practices (Heritier, 1999). From the spatial justice point 
of view, the decision-making setting reflects the abovementioned balance 
either through the distribution of resources (distributive justice) or through 
the fairness and transparency of decision-making (procedural justice) 
(Davoudi & Brooks, 2014; Israel & Frenkel, 2018; Madanipour, et al., 2021).

Petrakos et al. (2021) argue that the endeavor of transition requires 
a multi-level governance environment that gives room for some local control 
over the decision-making process, the financial means, and interventions. In 
other words, a  higher degree of regional autonomy is essential, aiming to 
enhance the scope of place-based actions and innovation elements in the 
transition strategy (Baier & Zenker, 2020). In the same vein, Ladner, Keuffer, 
and Baldersheim (2016) claim that local autonomy is a  highly considered 
feature of good governance. In this outline, multi-level governance should also 
make use of local territorial assets, ensure wide participation and consensus 
of local stakeholders, transfer responsibility at lower levels, as well as invest 
on capacity building and local knowledge (Hooghe & Marks, 2020). Only then 
will local and regional actors be able to deliver results that match the scale 
and intensity of the problems confronted. Transitions imposed by the climate 
crisis threat should be governed through novel forms of government–society 
interactions across different levels, which take into account the complexity of 
the interrelated problems (Prins & Rayner, 2007; Rabe, 2007). 

Remarkably, in two recent Toolkits for Transition Strategies (EC, 2020a) 
and Transition Governance (EC, 2020b), the European Commission highlights 
that the governance of the transition process must be set-up in a participatory 
manner in order to correspond to the problems identified. Thus, participatory 
processes not only help to improve the quality of strategies but also ensure 
ownership and strengthen the legitimacy of the transition. To this end, 
transitions require multiple stakeholders to participate in the effort. For coal 
regions however, this is particularly difficult since these areas often do not 
have clear administrative boundaries. The Green Tank, an established think 



 47 Lefteris Topaloglou, Lefteris Ioannidis /

Journal of Entrepreneurship, Management and Innovation  
Volume 18, Issue 3, 2022: 37-74

tank on energy issues in Greece, in its recent report, caried out a  critical 
assessment and recommendations for the improvement of the governance 
mechanism of the Just Transition in Greece, drawing on best governance 
practices from other lignite regions in Europe (The Green Tank, 2021). The 
report concludes with a series of recommendations for the construction of 
a  just and effective governance mechanism, which among others includes 
transparency and open access platforms, co-creative consultations, active 
participation of local governments and civil society and decentralized policy-
making structures. 

The European framework for governing transition 

The European Green Deal constitutes the overarching EU policy framework 
aiming to ensure a just transition towards climate neutrality by 2050. Given 
that transition is associated with drastic economic and social transformations, 
it is widely agreed that the component of governance plays a critical role in 
the outcome of this transition endeavor. Governance mechanisms, however, 
in terms of laws, official and unofficial norms, practices and power settings, 
largely vary in each country reflecting different institutional frameworks and 
political perspectives. 

As far as the EU policy context regarding governance of transition 
regions is concerned, three major relevant policy documents may be 
identified. First, the Just Transition Fund Regulation (EC, 2021a), which 
includes a  strong governance framework, focuses on the Territorial Just 
Transition Plans. Specifically, the Regulation requires that the Territorial Just 
Transition Plans should encompass well-structured governance, involving 
inclusive partnerships, monitoring and assessment mechanisms, and a clear 
description of the role of each entity engaged in governance mechanisms. 

Second, the Common Provisions Regulation (EC, 2021b) sets the 
governance mechanism context for governing the Territorial Just Transition 
Plans. In fact, this document incorporates a multilevel mode of governance 
as a prerequisite for access in relative EU funds. In particular, each Member 
State must establish an inclusive partnership consisted at least of public 
authorities, economic and social partners, and relevant bodies representing 
civil society organizations. Remarkably, these partnerships shall consult at 
least once a year.

The third document concerns the Governance of Transitions Toolkit 
(EC, 2020b) which provides guidelines for the design of governance structures 
and stakeholders engagement processes for coal regions in transition. 
It addresses the design of governance models, the part of stakeholder 
engagement and partnership, the role of social dialogue, and the role of civil 
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society. It also defines the concept of “good” governance, which is based 
on six core principles: transparency, participation, rule of law, equity and 
inclusiveness, efficiency, and accountability. 

The toolkit also highlights the risks arising from insufficient stakeholder 
engagement, such as increased uncertainty, rejection of outcome, loss of 
confidence – also associated with the inefficient use of resources, as well 
as the development of resistance related to ethical issues, such as the lack 
of participation in decision-making. Furthermore, it puts forward three 
levels of increasing stakeholder engagement: information, consultation, 
and cooperation. Finally, the toolbox recommends the implementation of 
the following seven Golden Rules for open and inclusive planning of a  just 
transition at the regional level, as a  means to enable a  rapid and socially 
just transition of coal-dependent regions: Open invitations, Inclusion, 
Equality, Access to information, Feedback, Disclosure, and Engagement and 
participation. 

The Greek transition governance mechanism 

In September 2019, the Greek Prime Minister pledged from the UN podium to 
phase out all coal-powered electricity production by 2028. This commitment 
is enshrined in the National Energy and Climate Plan (NECP) submitted by 
the Greek government to the European Commission in December of 2019. 
Three months after the announcement of the decision to phase out lignite, 
the first governance structure came to the fore, under the title Government 
Committee for Just Development Transition in the context of a  Ministerial 
Council Act. The Committee comprised of representatives of competent 
Ministries, empowered to politically oversee the overall transformation in 
lignite regions and coordinate the utilization of the available funding resources. 
It is worth noting that there was the possibility of choosing other bodies, such 
as local authorities, public organizations, agencies, environmental NGOs, 
and even any other person considered capable to assist on a case-by-case 
basis (without the right to vote). Notably, the Committee does not have an 
expiration date implying that it will operate throughout the entire course of 
the transition.

In parallel with the Government Committee, a  Steering Committee 
was established with the mandate of preparing and implementing a  Just 
Development Transition Program and the corresponding Territorial Just 
Transition Plans required for accessing funds from the EU Just Transition 
Fund. The members of the Steering Committee are Secretary Generals of 
several ministries relative to transition, the Governors of the lignite regions, 
the CEO of the Public Power Corporation (PPC), and the Director of the Greek 
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manpower employment organization (OAED). The appointed Chairman of the 
Steering Committee was a person of recognized status, whereas the Steering 
Committee operates within the context of the Regulations or the European 
Structural and Investment Funds and reports to the Government Committee. 
On top of all that, a  Technical Secretariat was set up to provide technical 
support to the Steering Committee in the planning, drafting and monitoring 
of the implementation of the Just Development Transition Program and the 
Territorial Just Transition Plans. The Technical Secretariat is also authorized to 
provide scientific, technical, and legal support.

An initial formal reference to a  governance mechanism for the lignite 
regions of Greece can be found in the Just Development Transition Plan, also 
known as the “Master Plan,” in August 2020. The Territorial Just Transition 
Plans that followed, in compliance with the rules of the Just Transition Fund 
Regulation, established a partnership of various categories of local partners, 
aiming to strengthen social dialogue and inclusive participation. The adopted 
governance setting, however, as illustrated in Figure 1 below, reflects 
a labyrinthine mechanism with several ambiguities in duties and roles of the 
eleven (11) different structures (Green Tank, 2021).

Figure 1. Organizational structure of the just development transition 
in Greece 

Source: Just Transition Development Plan (2020).

Apart from the managerial intricacy of the above governance mechanism, 
it is obvious that this governance mode is clearly applying a  top-down 
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approach. It is worth mentioning, for instance, that decision-making does not 
even include the mayors of the transition regions, ignoring their decisive role 
as advocates of the lignite areas’ transition issues. In addition, several key 
stakeholders, representatives of local communities, and NGOs are missing 
from the proposed structures, thus reflecting inadequate inclusiveness and 
representation (The Green Tank, 2021).

The main elements of the abovementioned centralized model of planning 
and governance of the transition was transposed into Law only very recently 
(4872/10-12-2021). According to the law, the Ministry of Development 
and Investment establishes a  “Special Body for the Coordination of Just 
Development Transition” as an independent Unit, which reports directly 
to the Minister. This Special Body oversees the implementation of the Just 
Development Transition Program 2021-2027, the Territorial Just Transition 
Plans, as well as the utilization of all the available national and European 
funding sources. The Director of the Special Body is appointed by a  joint 
decision of the Prime Minister and the competent Minister. In addition, the 
‘Hellenic Company for a  Just Development Transition’ (Metavasi S.A.) was 
also established, based in Athens, and governed by a  five-member Board 
appointed by the decision of the Minister, with the main purpose of restoring 
and managing the assets of the Public Power Corporation in transition regions. 
The following diagram illustrates the clear top-down mode of transition 
governance in Greece as described in the Law.

Figure 2. The structure of the Special Body for Coordination of Just Transition 
Source: Law 4872/10-12-2021. 
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METHODOLOGY

The empirical research analysis focuses on the Western Macedonia region 
in Greece. Western Macedonia is the only land-locked region within the 
country, situated in the north-west and covering an area of 9.451 km2. Its 
population of 271,500 inhabitants constitutes around 2.6% of the national 
total. Western Macedonia’s economy is predominantly dependent on natural 
resource extraction. Since the mid-50s, the region has followed a  coal-
intensive development pathway, acting for several decades as the country’s 
energy pillar, due to its significant lignite reserves. As a result, a mono-industry 
economic structure has been created, mainly due to the economic reliance 
on lignite mining (160 thousand acres) and associated power plants (20% 
of the national net installed capacity). The coal-based economy contributes 
to more than 34% of the Gross Added Value of the Region, while more 
than 22.500 direct and indirect jobs are in the coal value-chain, indicating 
a significant multiplier effect in the local labor market (Petrakos et al., 2021). 
However, the lignite industry in Western Macedonia is in decline, drastically 
shrinking its share in the energy mix due to environmental (high emissions) 
and cost (emission tariffs) related considerations. Given this background, the 
government’s decision to phase out lignite completely by 2028, made the 
long-standing challenge of restructuring a very urgent one. 

The empirical fieldwork employed a mix of quantitative and qualitative 
methods, such as the use of questionnaires and focus group meetings 
that were supported by background research, and comprised mainly desk 
research. Firstly, key documents at EU, national and regional levels have 
been assessed, referring to coal phase out policies, administrative settings, 
statistics, reports, studies, and relevant scientific articles. Specific focus has 
been given on the decision-making processes in the locality, by screening 
secondary data such as spatial planning and its articulation with development 
strategies at different levels of government. Aiming to obtain a holistic picture, 
exploratory field visits in the region of Western Macedonia have taken place, 
involving participative observations, informal talks, and discussions with local 
stakeholders. This approach aimed to explore narratives of stakeholders, and 
hidden interests and expectations of local elites (Yazan, 2015).

However, the most important sources of evidence were questionnaires 
involving experts with established status, academics, practitioners, executives 
at public local, regional, and national administrative level, and policy 
makers with in-depth knowledge on the transition framework in the region 
respectively. The fieldwork was conducted within the 2nd semester of 2021, 
both online and with physical presence. In this context, the questionnaire was 
sent to 48 individuals matching the aforementioned profile, out of which 41 
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responded, indicating an acceptable sample. That is so, considering the high 
level of expertise that post-coal transition requires along with the relatively 
small size of the population in Western Macedonia. 

In addition to the above, a  focus group meeting has been organized 
with local stakeholders, triggering responses that contribute to a  greater 
understanding of the perceptions of participants (Hennink, Hutter, & 
Bailey, 2011). The above different instances of empirical work are not entirely 
irrelevant to each other. Using multiple sources of evidence, by applying data 
triangulation, increases confidence in the accuracy of the research findings.

The fundamental research question addressed, related to the extent to 
which the effective management of the transition at the level of governance, 
has the potential to acquire just and place-based characteristics. The 
questionnaire was divided into six sections involving: first, the six Core 
Principles of the EU Governance of transition toolkit, second, the seven 
Golden Rules for open and inclusive planning of a just transition at regional 
level, third, the risks arising from insufficient stakeholder engagement, fourth, 
the levels of stakeholder engagement, fifth, the dominant governance model 
in Western Macedonia, and sixth, the level of implementation of the place-
based approach. Each respondent should answer closed-ended Likert-scale 
questions, ranging from 1 to 5, with 1 indicating ‘not agree at all’ and 5 ‘fully 
agree.’ The answer to each question was mandatory. To this end, in order for 
a result to be considered positive, it must exceed the value of 3.

As a preliminary analysis of the data, indicative descriptive statistic indexes 
(mean, standard error, standard deviation, confidence level (95%, etc.) were 
calculated for all the variables (questions), to provide some basic insights. 
The analysis revealed that the standard deviation for all questions is very low 
and the confidence level is very high. 

Additionally, a  correlation analysis (Pearson correlation coefficient 
or Pearson Product Moment Correlation – PPMC) between all variables 
highlighted the potential relationships between them. Thus, for each pair of 
variables/questions, the linear relationship between them (ranging from -1 
to 1) were calculated. An absolute value of precisely 1 indicates that a linear 
equation describes the relationship between two variables perfectly, with all 
data points lying on a straight line. On the contrary, a value of 0 indicates 
that there is no linear dependency between the tested variables. To this end, 
correlation is an effect size. We can verbally describe the strength of the 
correlation using the scale that Evans (1996) suggests for the absolute value 
of r as follows: 0.00-0.19 ‘very weak,’ 0.20-0.39 ‘weak,’ 0.40-0.59 ‘moderate,’ 
0.60-0.79 ‘strong,’ 0.80-1.00 ‘very strong.’ Typically, values above 0.5 are 
accepted as adequate correlations. The mathematical equation of PPMC is 
shown below:
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𝑟𝑟𝑟𝑟𝑥𝑥𝑥𝑥𝑥𝑥𝑥𝑥 =  
∑ (𝑥𝑥𝑥𝑥𝑖𝑖𝑖𝑖 −  𝑥𝑥𝑥𝑥𝑥) (𝑛𝑛𝑛𝑛
𝑖𝑖𝑖𝑖𝑖𝑖 𝑦𝑦𝑦𝑦𝑖𝑖𝑖𝑖 −  𝑦𝑦𝑦𝑦𝑦)

�∑ (𝑥𝑥𝑥𝑥𝑖𝑖𝑖𝑖 −  𝑥𝑥𝑥𝑥𝑥)2 𝑛𝑛𝑛𝑛
𝑖𝑖𝑖𝑖𝑖𝑖  �∑ (𝑦𝑦𝑦𝑦𝑖𝑖𝑖𝑖 −  𝑦𝑦𝑦𝑦𝑦)2𝑥𝑥𝑥𝑥

𝑖𝑖𝑖𝑖𝑖𝑖

RESULTS AND DISCUSSION

The first section of the empirical research addressed the concept of ‘good 
governance’ as defined by the six core principles of the EU Governance 
of Transition Toolkit (EC, 2020b). To this end, the level of implementing 
the principles of transparency, participation, rule of law, equity and 
inclusiveness, efficiency and accountability were examined. The empirical 
results, summarized in Table 1 and presented in Figure 3, reveal a  low 
degree of satisfaction among the respondents, since all the obtained mean 
scores were below the value of 3, with the lowest scores recorded in the 
principles of participation and accountability. This evidence clearly indicates 
shortcomings in terms of legitimacy and effectiveness, which reflects 
a  governance vacuum (Loorbach, 2010) and a  lack of fairness in policy 
making (Madanipour, et al., 2021).

Table 1. Six Core Principles of the EU Governance of transition toolkit
  Transparency Participation Rule of law Equity and 

inclusiveness
Efficiency Accountability

Mean 2.76 2.20 2.68 2.39 2.44 2.24

Standard 
Error

0.2 0.1 0.1 0.2 0.1 0.2

Median 3.0 2.0 3.0 2.0 2.0 2.0

Standard 
Deviation

1.0 0.7 0.9 1.0 0.9 1.0

Count 41.0 41.0 41.0 41.0 41.0 41.0

Largest(1) 5.0 4.0 5.0 5.0 4.0 4.0

Smallest(1) 1.0 1.0 1.0 1.0 1.0 1.0

Confidence 
Level (95.0%)

0.3 0.2 0.3 0.3 0.3 0.3

 

(1)
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Figure 3. Six Core Principles of the EU Governance of transition toolkit

The next research section, explores the extent to which the seven golden 
rules for open and inclusive planning of a just transition (also included in the 
EU Governance of Transition Toolkit) are applied. These rules concern open 
invitations, inclusion, equality, access to information, feedback, disclosure, 
and engagement/participation. According to the results, summarized in Table 
2 and illustrated in Figure 4, the respondents consider that none of these 
golden rules are applied at a satisfactory level, signaling a low anticipation 
of the major challenges for active social participation and engagement. 
We also underline that the rules of accountability, feedback and inclusion 
have the lowest scores, reflecting to a certain extent procedural governance 
injustices (Madanipour et al., 2003) and reduced trust within the society 
(The Green Tank, 2021).
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Table 2. Seven Golden Rules for open and inclusive planning of a just transition 
  Open 

invitations
Inclusion Equality Access to 

information 
Feedback Disclosure Accountability

Mean 2.90 2.49 2.59 2.85 2.34 2.95 2.20

Standard Error 0.1 0.1 0.1 0.1 0.1 0.1 0.1

Median 3.0 2.0 2.0 3.0 2.0 3.0 2.0

Standard 
Deviation

0.8 0.8 0.9 0.9 0.9 0.9 0.8

Count 41.0 41.0 41.0 41.0 41.0 41.0 41.0

Largest(1) 4.0 4.0 5.0 4.0 4.0 5.0 4.0

Smallest(1) 1.0 1.0 1.0 1.0 1.0 1.0 1.0

Confidence 
Level (95.0%)

0.3 0.3 0.3 0.3 0.3 0.3 0.3

 

Figure 3 

 

 

Figure 4 

 

Figure 4. Seven Golden Rules for open and inclusive planning 
of a just transition

The risks arising from insufficient stakeholder engagement were 
addressed in the third set of questions, in order to assess the possible threats 
from the low involvement of key societal actors in the transition endeavor. 
In this respect, the risks addressed were increased uncertainty, rejection of 
outcome, loss of confidence, lack of participation in decision-making and 
resistance related to ethical issues. The findings demonstrated in Table 3 and 
Figure 5 show that the role of stakeholder engagement in avoiding serious 
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risks in the course of transition is critical. It is worth noting that the highest 
values are found in the risks of increased uncertainty, lack of participation in 
decision-making and loss of confidence, suggesting the complexity, ambiguity, 
and uncertainty of such societal transformations occurring in lignite regions 
(Loorbach, 2010). 

Table 3. Risks arising from insufficient stakeholder engagement
  Increased 

uncertainty
Rejection of 
outcome

Loss of 
confidence

Resistance 
related to 
ethical issues

Lack of 
participation in 
decision-making

Mean 4.44 4.05 4.32 3.85 4.37

Standard 
Error

0.1 0.1 0.1 0.1 0.1

Median 5.0 4.0 4.0 4.0 5.0

Standard 
Deviation

0.7 0.7 0.8 0.8 0.8

Count 41.0 41.0 41.0 41.0 41.0

Largest(1) 5.0 5.0 5.0 5.0 5.0

Smallest(1) 2.0 3.0 2.0 2.0 3.0

Confidence 
Level(95.0%)

0.2 0.2 0.2 0.2 0.2

 

 

Figure 5 

 

 

 

 

Figure 6 

 

Figure 5. Risks arising from insufficient stakeholder engagement
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The fourth set of questions focused on assessing the level of participation 
in the partnerships during the process of planning and monitoring of the 
Just Transition Program for Western Macedonia. To this end, three levels 
of participation were assessed: information, consultation, and cooperation, 
to reflect a gradual escalation in the dynamics of partnerships. The results 
shown in Table 4 and Figure 6, clearly imply that there is low performance 
in all the levels of participation. This practically means that first, the one-
way flow of information is not adequately ensured, second, the stakeholders 
cannot easily express their views and recommend policies (consultation), 
and third, joint decision-making forms (cooperation) are absent from the 
governance setting (Green Tank, 2021). 

Table 4. Levels of increasing stakeholder engagement in the Partnerships

  Information Consultation Involvement
Mean 2.72 2.49 2.49
Standard Error 0.1 0.1 0.1
Median 3.0 2.0 2.0
Standard Deviation 0.8 0.8 0.8
Count 41.0 41.0 41.0
Largest(1) 5.0 4.0 5.0
Smallest(1) 1.0 1.0 1.0
Confidence Level(95.0%) 0.3 0.3 0.3
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Figure 6. Levels of increasing stakeholder engagement in the Partnerships
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The fifth set of questions was aimed at evaluating the type of 
governance model applied in Western Macedonia. From this point of view, 
three categories of governance models were considered. First, the top-down 
model, where decision-making is carried out predominately by the central 
government. Second, the bottom-up approach in which decision-making and 
process implementation originates from lower levels and proceeds upwards. 
The third model is the hybrid one, which combines elements from the above 
mentioned two approaches. Based on results summarized in Table 5 and 
depicted in Figure 7, most of the respondents characterized the governance 
model implemented in the case of the region of Western Macedonia as a clear 
top-down governance mechanism. Interestingly, this occurs contrary to the 
general tendency to weaken the dominance of top-down model (Vázquez-
Barquero, 2003) and the shift towards place-based approaches over the last 
decades (Weck et al., 2021).

Table 5. Transition Governance Model in Western Macedonia

  Top-down Bottom-up Hybrid
Mean 4.02 1.71 2.54
Standard Error 0.2 0.1 0.1
Median 4.0 2.0 3.0
Standard Deviation 1.0 0.8 0.8
Count 41.0 41.0 41.0
Largest(1) 5.0 4.0 4.0
Smallest(1) 2.0 1.0 1.0
Confidence Level(95.0%) 0.3 0.2 0.2

The last set of questions focused on testing the major components of 
the place-based hypothesis based on Barca’s definition (Barca, 2009). In 
this theoretical framework, the existing governance mechanism was rated 
according to the extent by which it: (a) makes use of local territorial assets, 
(b) will be able to address economic inequalities and social exclusion, (c) 
transfers responsibility to lower levels, (d) employs place-based decision-
making and multilevel governance, (e) applies vertical and horizontal links 
with poles of power, (f) delivers outcomes tailored to the local context and 
(h) encourages continuous monitoring through consultation. 
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Figure 7. Transition Governance Model in Western Macedonia

Based on the results depicted in Table 6 and Figure 8, the majority of the 
respondents believe that the proposed transition governance mode, deviates 
substantially from the place-based approach. In particular, a considerable lack 
of decentralization was recorded in terms of transfer of responsibilities to the 
local level, which in turn is not able to activate the place-based decision-
making logic. The findings also suggest that the proposed model for governing 
transition in Greece, favors neither multilevel governance, nor vertical or 
horizontal linkages among different power poles and places. As a result, this 
pattern promotes a purely centralized and vertical administrative setting that 
favors the core-periphery paradigm (Topaloglou, 2021). In addition, according 
to the prevailing perceptions, it seems that the governance model to be 
applied in the region is not able to address effectively economic inequalities 
and social exclusion. Furthermore, it does not take into consideration local 
peculiarities and local resources, nor does it generate outcomes adapted to 
the local context.
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Table 6. Level of place-based approach
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Mean 2.93 2.76 2.76 2.02 2.41 2.44 2.59 2.80 2.61
Standard Error 0.2 0.2 0.2 0.2 0.2 0.2 0.2 0.2 0.2
Median 3.0 3.0 3.0 2.0 2.0 2.0 2.0 2.0 2.0
Standard Deviation 1.2 1.2 1.0 1.1 1.3 1.0 1.2 1.3 1.2
Count 41.0 41.0 41.0 41.0 41.0 41.0 41.0 41.0 41.0
Largest(1) 5.0 5.0 5.0 5.0 5.0 4.0 5.0 5.0 5.0
Smallest(1) 1.0 1.0 1.0 1.0 1.0 1.0 1.0 1.0 1.0
Confidence 
Level(95.0%)

0.4 0.4 0.3 0.3 0.4 0.3 0.4 0.4 0.4

 

Figure 7 

 

 

 

Figure 8 

 

Figure 8. Level of place-based approach
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In the next section, we employed a Pearson correlation coefficient aiming 
to explore the strength and the direction (positive or negative) of the linear 
relationship between two variables. All involved variables in the research 
were examined and all pairs were tested. Figure 9 shows the Pearson values of 
the variable pairs that demonstrate either a positive or a negative statistically 
significant correlation, excluding the insignificant statistical correlations. 

Table 7. Pearson correlations
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Involvement & 
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Resistance related to 
ethical issues
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Lack of participation in 
decision-making
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The significant values depicted in Figure 7 allow us to make a number 
of interesting observations. First, the findings illustrated in the first column 
show ‘strong’ and positive correlations between ‘Transparency with 
inclusion’ (r=0.6). ‘Moderate’ and positive correlations are recorded between 
‘Involvement & participation’ (r=0.5), ‘Bottom-up’ model (r=0.5) and ‘Vertical 
and horizontal linkages’ with poles of power. On the other hand, ‘moderate’ 
and negative relationships are recorded between ‘Transparency’ and ‘Loss of 
confidence’ (r=-0.5), ‘Resistance related to ethical issues’ (r=-0.5) and ‘Lack 
of participation in decision-making’ (r=-0.5), respectively. These findings 
highlight the critical role that transparency plays in designing inclusive 
transition policies that can ensure active involvement and participation of the 
key stakeholders. It is also evident that transparency seems to be connected 
to a bottom-up perspective and vertical and horizontal linkages in relation to 
power setting. On the other hand, lack of transparency seems to discourage 
active participation, reduces the feeling of confidence, and challenges the 
transition proposed policies.

The next ‘strong’ and positive relationships between ‘Effectiveness’ 
and ‘Access to information’ and ‘moderate’ relationship with ‘Cooperation’ 
implies that effective policy making requires open access processes and 
an in-depth level of participation. Furthermore, ‘Accountability’ shows 
a  positive/strong relationship with ‘Involvement and participation’ and 
positive/moderate relationship with ‘Access to information,’ and ‘Multilevel 
Governance’. Respectively, negative/strong relationships are detected 
with ‘Lack of participation in decision-making,’ whilst negative/moderate 
relationships are recorded with ‘Loss of confidence’ and ‘Resistance related 
to ethical issues.’ This evidence suggests that accountability could be a key 
element in an engagement strategy of transition that incorporates multilevel 
governance modes and inclusive participation during the planning process. 

Moreover, ‘Inclusion’ shows a  positive/moderate relationship with 
‘Multilevel Governance’ signifying the importance of interaction among 
distinct political levels and actors. To the contrary, negative/strong 
relationships are calculated with ‘Resistance related to ethical issues’ 
and ‘Lack of participation in decision-making’ and negative/moderate 
relationships with ‘Loss of confidence.’ It is inferred that inclusiveness of all 
the key categories of bodies, representing political makers, societal actors, 
economic agents, research institutions and distinct individuals, is a  key 
precondition for obtaining the ‘ownership’ of the transition at the local level. 

Next, ‘Access to information’ demonstrates a  negative/moderate 
correlation with ‘Loss of confidence’ denoting the specific importance of the 
information diffusion within all parts and manifestations of the society, in the 
course of a trust building perspective. On the other hand, positive/moderate 
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relationships are displaying with the variables of ‘Make use of local territorial 
assets’ and ‘Vertical and horizontal linkages.’ From the policymaking point of 
view, this finding makes a lot of sense if one considers that the more access 
to information, the better the use of endogenous resources and better 
implementation of a place-based policy will be. 

Likewise, positive/moderate correlations are revealed between 
‘Involvement and participation’ with ‘Bottom-up’ governance model and 
‘Multilevel Governance.’ To the contrary, negative/strong relationships are 
displayed between ‘Involvement and participation with ‘Loss of confidence’ 
and negative/moderate relationships with ‘Top-down’ and ‘Resistance 
related to ethical issues.’ At a macroscopic view, it is obvious that a bottom-
up approach and multilevel mode of governance are favored within an 
environment of active involvement and participation of the key actors. 
Conversely, low performances in participation are usually associated with 
top-down model of governance that may harm trust in transition policies and 
trigger ethic-driven resistances. 

Interestingly, the risk of ‘Rejection of outcome’ seems to exhibit negative/
moderate correlation with ‘Cooperation’ and ‘Multilevel Governance.’ In 
other words, the likelihood of rejecting the transition strategy is considerably 
decreased whether solid partnerships and multi-level governance are 
employed. Similarly, the ‘Loss of confidence’ shows a  negative/strong 
relationship with ‘Multilevel Governance’ and positive/moderate relationship 
with ‘Continuous monitoring and consultation.’ This result, seems to be in line 
with the latter finding, indicating that a governance setting that encourages 
a broad involvement of actors on a multi-layered basis, in combination with 
permanent monitoring and essential consultation, strengthens trust building 
in relation to transition policies.

DISCUSSION

In this section, we attempt to cast some light upon the various aspects of 
just transition policy making and governance, by linking up the theoretical 
considerations with the documents’ analysis, and the empirical findings in 
Western Macedonia. The preceding analysis revealed that energy transi-
tion in coal regions concerns a  fundamental change associated with major 
economic, societal, and environmental impacts. Given this background, our 
empirical findings suggest that the lower the local stakeholders’ participa-
tion in decision-making, the higher the ambiguity, uncertainty, and loss of 
local societies’ confidence towards central transition policies will be (Loor-
bach, 2010). On the other hand, however, our analysis showed that the no-



64 

Contemporary Research in the Field of Entrepreneurship, Management, and Innovation: Regular Issue 
Anna Ujwary-Gil, Anna Florek-Paszkowska (Eds.)

/ From transition management towards just transition and place-based governance.
Τhe case of Western Macedonia in Greece

tion of just transition is not irrelevant to the goals of sustainability and neu-
tral climate considerations at a national and global level (Frantzeskaki et al., 
2012; Rees, 2015; 2017). That is so since the question that arises is whether 
such a global-wide challenge can effectively be tackled solely as a territory-
based approach. Many scholars touch upon this question, pointing out the 
decisive role of the central State in confronting the regional disparities (Had-
jimichalis,  2019) and effectively governed major societal transformations 
(Jessop, 1997; Meadowcroft 2007; Pierre, 2000; Scharpf, 1999), questioning 
the adequacy of place-based logic. 

The exploration of the transition’s governance model in Western 
Macedonia, revealed a  clear top-down approach, rather than a  bottom-
up model or a  hybrid one. It is worth pointing out that what is taking 
place in Western Macedonia does not reflect the prevailing governance 
approaches across the EU, where multilevel governance and place-based 
logics seem to dominate over the last years (Vázquez-Barquero, 2003; 
Weck et al., 2021). Concurrently, all modes of participation (information, 
consultation, cooperation) are evaluated as inadequate, whereas the factors 
of transparency, active involvement, participation, and inclusiveness, are 
clearly linked with bottom-up model, vertical and horizontal linkages, and 
multi-level governance. These findings constitute a major cause for alarm if 
one considers the fact of such deeply lignite-dependent economies, since the 
transition is a long-term and dynamic transformation that cannot be limited 
to the running programming period (2021-2027). To this end, decision-making 
and the implementation of resources should be placed in the geographic area 
where the transition activities are concentrating and, in order to have any 
realistic chance of success and obtain the true support of the local society, 
the governance model needs to become more inclusive.

Existing literature indicates a  positive relationship between local 
autonomy and good governance, best use of local assets, and local knowledge 
(Ladner et al. 2016; Hooghe and Marks, 2020, Hooghe et al.,  2020). 
Remarkably, the empirical evidence tends to confirm these assertions of 
literature, according to which ‘accountability,’ as a transfer of responsibility 
at a  lower level, demontrates a  positive correlation with the perspective 
of multilevel governance and active involvement of local stakeholders. At 
a macroscopic level, such types of multifaceted participatory processes could 
cover the democratic deficit, governance vacuum and democratic legitimacy 
in policy making in countries with centralized administrative structure, such 
as Greece. This makes a  lot of sense in coal regions in particular, if one 
examines the critical role of societal actors and their engagement in the form 
of ‘ownership of the transition’ that could be implemented within a multi-
layered governance setting.
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Based on the assumption that a  place-based approach contributes 
to spatial and social justice, we examined to what extent policymaking 
in Western Macedonia makes use of local territorial assets and addresses 
economic disparities and social exclusion in a  way that deliver outcomes 
tailored to locality. The empirical findings clearly suggest that Western 
Macedonia lags significantly behind the place-based logic. Concurrently, this 
evidence brings to the fore the critical role of local capacities and leadership. 
It is uncontroversial to state that governing such a demanding and long-term 
plan requires a well-managed transition and visionary leadership. To this end, 
a high-level leadership group would be of utmost importance for decision-
making processes and for clarifying roles and assignments across a variety of 
actors at the national, regional, and local levels.

CONCLUSION

In the previous analysis, a  critical theoretical review of the literature on 
transition management, spatial justice and the place-based approach was 
attempted, aiming to amalgamate this discussion into a  just, transition 
governance perspective in Western Macedonia in particular. Given that 
transition in the case of Western Macedonia implies a profound and long-
lasting societal, economic, and environmental transformation, new and 
pioneering modes of governance are necessary to tackle such a multifaceted 
challenge. Viewed in this respect, competing notions, such as efficiency 
and equity, effectiveness and legitimacy, market and society, exogenous 
and endogenous drivers of development, intra-generational and inter-
generational environmental justice, should be manifested and reflected to 
a certain extent in transition governance mechanisms. 

Given the intricacy and multi-layered nature of the transition, we may 
safely argue that any governance approach cannot easily overcome these 
competitive challenges without taking them into account. Policymaking from 
this point of view requires new balances among mainstream, alternative, and 
sometimes antagonistic agendas. Also, it should take into account new types 
of informal and formal networks, and new approaches of public engagement 
and civil society’s involvement, that might reconcile the aforementioned 
tensions. To this end, a  governance system, institutionally equipped to 
operate independently from political interventions and election cycles at 
national and local level, would contribute to the success of the transition. 
In this framework, the new discourse about place, policies, and governance, 
reveals the need for focusing on balancing and mixing inclusive and multi-
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scalar policies, instead of merely defining governance structures and bodies in 
charge of implementing transition policies, as applied in Western Macedonia.

Within the sphere of responsibility of the EU, three policy documents 
with strong governance framework have been discussed, that of the Just 
Transition Fund Regulation, the Common Provisions Regulation, and the 
Governance of Transition Toolkit. At the national level, the major transition 
governance-context initiatives and documents have been critically discussed 
as well. Based on insights gained from the empirical research, there is 
abundant evidence to claim that the launched transition governance model 
in Greece and Western Macedonia considerably deviates from the EU policy 
context. In fact, substantial shortcomings in terms of legitimacy, effectiveness, 
inclusiveness, and public engagement have been recorded, associated 
with a  lack of trust among local stakeholders. The findings also imply that 
these weaknesses are fueling several risks, such as uncertainty, rejection of 
outcome, and lack of participation due to resistance related to ethical issues. 

It seems that resilient, sustainable, and inclusive transformations in coal-
dependent regions, such as Western Macedonia, require minimizing social 
distress, placing emphasis on competitive advantages locally and the fast-
growing sectors globally, and responding to climate neutral challenges. To this 
end, the elements of effectiveness, justice and ‘place-bound’ in a transition’s 
governance, prove to be enabling factors to make transition pathway truly 
successful and tackling such multifaceted challenges and, sometimes, 
competing agendas. To sum up, a new operationalizing balanced perspective 
between the state, the market, and the society on the one hand, and the top-
down and bottom-up policies on the other, seem to be crucial for a success 
and just governance transition pathway. 

Finally, existing findings reveal that the governance model in Western 
Macedonia does not embed spatial justice, in terms of fairness and equitable 
distribution of power and socially valued resources in space, at a satisfactory 
level. To this end, the gap between efficiency and equity remains open, making 
it inadequate to design and implement an inclusive development policy. In 
addition, the proposed governance mechanism does not seem to incorporate 
a place-based approach in terms of harnessing the spatial territorial capital, 
local knowledge, multi-layered interactions among administrative structures, 
spatial levels, and actors. This policy framework does not favor either spatial-
territorial capital, or just multi-level governance. Seen in this perspective, 
one could identify an interesting and promising interaction between the 
transition management, the spatial justice rationale, and the place-based 
approach in the governance of transition.
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Abstrakt
CEL: W niniejszym opracowaniu przeanalizowano w jakim stopniu sposoby zarządza-
nia transformacją w regionie Macedonii Zachodniej (Grecja) są skuteczne i sprawie-
dliwe oraz czy uwzględniają zarządzanie transformacją, sprawiedliwość przestrzenną 
i elementy związane z miejscem. W tym celu hipoteza przetestowana w tym artyku-
le jest taka, że ​​sprawiedliwość przestrzenna i polityka ukierunkowana terytorialnie 
mogą wnieść pozytywny wkład w sprawiedliwą i dobrze zarządzaną transformację. 
W tym kontekście badane pytanie nie dotyczy „kto jest odpowiedzialny za projekto-
wanie i wdrażanie polityki transformacji?”, ale „jaka jest równowaga i kombinacja 
polityk transformacji na szczeblu centralnym, regionalnym i lokalnym?”. METODYKA: 
W  artykule krytycznie omówiono koncepcję przejścia jako fundamentalnej zmiany 
społecznej przez pryzmat efektywności i sprawiedliwości. W związku z tym dokładnie 
zbadano pojęcia zarządzania transformacją i  sprawiedliwości przestrzennej. Wpro-
wadzono również pojęcie „miejsca” w tę dyskusję. W związku z tym badane są wy-
zwania, szanse i wady podejścia terytorialnego w trakcie transformacji. Część empi-
ryczna zawiera mieszankę metod ilościowych i jakościowych, takich jak wykorzystanie 
kwestionariuszy i spotkań grup fokusowych, poprzedzonych badaniami tła, obejmują-
cymi głównie badania typu desk research. Powyższe różne przypadki pracy empirycz-
nej nie są dla siebie całkowicie nieistotne. Trafność wyników badań jest wzmacniana 
przez wykorzystanie wielu źródeł dowodów i triangulacji danych. Analiza na poziomie 
badań empirycznych koncentruje się na Macedonii Zachodniej w Grecji. Region ten 
ma wszelkie cechy miejscowości zależnej od węgla, w związku z pilną potrzebą zapro-
jektowania i wdrożenia post-węglowej, sprawiedliwej strategii transformacji. WYNI-
KI: Biorąc pod uwagę, że transformacja oznacza głęboką i długotrwałą transforma-
cję społeczną, gospodarczą i środowiskową, nowe i pionierskie sposoby zarządzania 
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są niezbędne, aby stawić czoła tak wieloaspektowemu wyzwaniu. Dyskurs na temat 
miejsca, polityk i zarządzania ujawnia potrzebę skupienia się na równowadze i połą-
czeniu integracyjnych i wieloskalowych polityk zamiast definiowania struktur zarzą-
dzania i organów odpowiedzialnych za wdrażanie polityki transformacji. Rozpoczęty 
w  Grecji model zarządzania transformacją znacznie odbiega od kontekstu polityki 
UE. W  rzeczywistości odnotowano znaczne niedociągnięcia w  zakresie legitymacji, 
inkluzywności, zaangażowania społecznego i  ogólnej skuteczności. Dowody empi-
ryczne wskazują na raczej wyraźny model odgórny niż hybrydowy. Wyniki pokazują, 
że model zarządzania zastosowany w przypadku Macedonii Zachodniej nie zawiera 
ani sprawiedliwości przestrzennej, ani podejścia terytorialnego. IMPLIKACJE: Patrząc 
na długoterminowy proces transformacji przez pryzmat zarządzania i kształtowania 
polityki, niniejszy artykuł kwestionuje twierdzenie, że tradycyjny model zarządzania 
odgórnego jest najbardziej skutecznym i sprawiedliwym podejściem. W tym kontek-
ście dokładnie badane są pojęcia zarządzania tranzycją i sprawiedliwości przestrzen-
nej. Pojęcie „miejsca” jest również osadzone w tej dyskusji. W tym celu analizowane 
są wyzwania, szanse i wady podejścia terytorialnego. Biorąc pod uwagę, że transfor-
macja jest z natury procesem wieloaspektowym, wielopoziomowym i wielopodmio-
towym, skuteczne i sprawiedliwe zarządzanie transformacją powinno odzwierciedlać 
poglądy różnych podmiotów. W tym sensie wydaje się, że modele wielopoziomowe-
go zarządzania regionami w okresie przejściowym muszą wykorzystywać istniejące 
interakcje między różnymi poziomami i  podmiotami. ORYGINALNOŚĆ I  WARTOŚĆ: 
Po omówieniu procesu transformacji w odniesieniu do pojęć „zarządzania” i „spra-
wiedliwości”, osadzamy koncepcje sprawiedliwości przestrzennej i podejście oparte 
na miejscu w praktykach transformacji zarządzania. Pod tym względem lukę między 
efektywnością a sprawiedliwością, logiką redystrybucji (potrzeby, rezultaty) i polity-
ką rozwoju (rozwój sprzyjający włączeniu społecznemu) można wypełnić za pomocą 
tak zwanego „kapitału przestrzenno-terytorialnego” i przestrzennie sprawiedliwego, 
wielopoziomowego zarządzania. 
Słowa kluczowe: sprawiedliwa transformacja, podejście terytorialne, sprawiedliwość 
przestrzenna/społeczna, zarządzanie, Zielony Ład, zmiana klimatu
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