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Introduction

T

he strategic planning system in Montenegro is based on the Decree on methodology and procedure
for drafting, aligning and monitoring of the implementation of strategy documents, which lays out
the minimum quality criteria for all strategy documents adopted by the Government of Montenegro. Setting up a functional system of strategic planning is aimed at establishing clearer horizontal
and vertical relations between the existing strategy documents, in order to improve their quality, but
also to achieve more efficient implementation of the strategy documents, to enhance inter-sector
cooperation and to set up a sustainable mechanism for monitoring their implementation. The Decree
lays out the procedure for drafting the strategies and programmes proposing internal and external policies in a given field that are adopted by the Government of Montenegro. Moreover, it determines the
activities for implementing the strategy documents, the procedures for verifying their mutual alignment
and their alignment with the planning and strategy documents stipulating Montenegro’s general development directions, as well as with financial strategy documents. The Decree defines the modalities
of monitoring the implementation of strategy documents and other issues related to their drafting and
implementation. The Decree in its scope does not refer to municipalities’ strategy documents, i.e. those
adopted by local governments1, nor to the spatial planning documents adopted by the government.2
The Decree is accompanied and further elaborated by the Methodology for the development, drafting
and monitoring of implementation of strategy documents, implemented by the Secretariat - General of
the Government – Department for Coordination, Monitoring of Alignment and Implementation of Strategies

1 The methods of strategic planning of policies at the local government level are regulated by the Rulebook on the methodology of drafting strategy development plans of local self-government units, prepared by the Ministry of the Economy (Official Gazette of Montenegro 20/11 and 20/15)
2 Spatial planning documents are within the competence of the Ministry of Sustainable Development and Tourism and the Parliament of Montenegro and are subject to an environmental impact assessment, as defined in the Law on Strategic Environmental Impact Assessment (Official
Gazette of the Republic of Montenegro 80/05 and Official Gazette of Montenegro 40/11 – the latter 59/11 and 52/16).
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Defining Public Policies3 – in line with its competences in the field of policy coordination. The Methodology provides practical guidance on the development, drafting and monitoring of the implementation of
strategy documents, aimed at improving their quality. Its use is obligatory from the date of entry into
force of the Decree, and the opinions of the relevant institutions will be grounded on compliance with
this Methodology4. The Methodology explains in detail what the main requirements of the Decree are,
followed by some concrete examples from the practice of Montenegrin institutions based on the strategy documents in force.
The Methodology has a twofold purpose:

1 | To provide a detailed explanation of all components of the Decree and to facilitate the work of
the line ministries in the preparation, monitoring and implementation of strategy documents;

2 | To provide a broader picture on the key principles of policy development and a basic outline of
the planning system in Montenegro, thus functioning as a manual and basic literature for the
Training Programme on Policy Development, Coordination and Planning5.

The key principles introduced by the Decree, as a guiding mechanism for the creation of public
policies, thoroughly described in the Methodology are: the principle of alignment, principle of financial
sustainability, principle of responsibility, principle of cooperation, principle of transparency, principle of
continuity and the principles of efficiency and rational planning. Each of them represents an equally important basis for ensuring quality in the strategic planning of public policies.
An additional novelty introduced by the Decree is a sector-based approach to the strategic planning
of policies, whereby the following seven sectors, within whose scope strategy documents are developed
are determined: 1) democracy and good governance; 2) financial and fiscal policy; 3) transport, energy
and information infrastructure; 4) economic development and environment; 5) science, education, culture, youth and sport; 6) employment, social policy and health; and 7) foreign and security policy and
defence.
Policy development, implemented by means of drafting better quality strategy documents, requires
the respecting of the agreed policy planning principles and the criteria for the mandatory content of a
strategy, programme and action plan. At the same time, a higher level of mutual alignment between
strategy documents is achieved, as well as the uniformity of procedures and structure of strategy documents, thus meeting the required quality criteria. A brief review of the mandatory content of the strategy, programme and action plan is given in Table 1.
The Methodology serves to emphasize the importance of public policy development based on verifiable data that would lead to realistic objectives. The focus is thus shifted towards result-oriented
policy planning and enables better monitoring of the strategy documents in every phase of their implementation.
The purpose of the Methodology is to gather in one place a set of useful recommendations for ensuring the better quality of strategy documents, also by use of examples of good practice from the existing
strategies and programmes developed by Montenegrin institutions, which are the key creators of public
policies and implementers of the development vision of Montenegro, including its perspective as a credible future member of the European Union.
3 The drafting of the Methodology was initiated in October 2017, while the same organizational unit was functioning within the Ministry of
European Affairs of Montenegro as the Directorate General for Coordination of the Monitoring of Alignment and Implementation of Strategies
Defining Public Policies.
4 Cf. Article 18 of the Decree.
5 The National Education Council of Montenegro, approved at its session of 7 March 2018 the accreditation for the Programme of Professional
Specialization of Civil Servants for Strategic Planning, developed in cooperation with international experts and the Human Resources Agency.
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The Methodology contains, in its narrative part, a detailed elaboration of the phases of the policy
planning process and a description of the functioning of the strategy framework in Montenegro, as well
as relevant annexes with templates for reporting and the opinions issued by the Secretariat - General of
the Government.

REQUIRED
CONTENT OF
STRATEGY
☑ Introduction
☑ Situation analysis
☑ Strategic goals and operative objectives with
accompanying performance indicators
☑ Description of key
activities for the implementation of operative
objectives
☑ Description of activities of implementing
authorities and authorities responsible for
monitoring
☑ Modalities of reporting
and evaluation
☑ Accompanying action
plan with fiscal estimations
☑ Information for the
public about goals and
expected results of the
strategy in accordance
with the Communication Strategy of the
Government of Montenegro

REQUIRED
CONTENT OF
PROGRAMME
☑ Introduction
☑ Description of the
problem that requires
urgent solutions
☑ Operative objective(s)
and accompanying outcome indicators
☑ Activities for implementation of operative
objectives
☑ Description of activities of implementing
authorities and authorities responsible for
monitoring
☑ Modalities of reporting
and evaluation
☑ Information for the
public about the goals
and expected results of
the strategy in accordance with the Communication Strategy
of the Government of
Montenegro

REQUIRED
CONTENT OF
ACTION PLAN
☑ Overview of the strategy’s goals and operative objectives
☑ Activities
☑ Institutional competencies
☑ Deadline for the completion of activities
☑ Necessary funds and
sources of funding
☑ Output indicators

Table 1: Brief review of the mandatory content of strategy documents
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02
Policy development
process

T

he Methodology entails two concepts – policy development and policy planning – that can be considered as key guidelines of the approach used in Montenegro.

Policy development refers to deliberate action by the government that influences society or the
economy and is ultimately aimed at the overall development of the country. Policy development can
also be a deliberate non-action – a decision not to intervene in some aspect of society or to encourage
private and non-governmental organizations. The content of a policy is transposed in drafts and proposals of strategies, laws and by-laws, decrees and speeches, while tailoring budgets in line with political
priorities, and it can be expressed through other policy instruments, too
Policy planning is the process that translates the intentions of the government (established during the
policy development stage) into specific strategy documents. It enables the identification of challenges
(problems), the setting of goals (target values), and the proposing of activities (solutions) and resources
(financial and human) needed for implementation of a particular policy.
The policy-planning process, broadly speaking, can be divided into four main phases:

1 | Assessment phase;
2 | Policy-design (planning) phase;
3 | Policy-implementation phase; and
4 | Monitoring and evaluation phase.
During the assessment phase, the current state of affairs – current achievements, problems,
challenges, and opportunities – undergoes a thorough analysis. In the policy-design phase, the
problems and challenges identified in the assessment phase are translated into the vision, objectives, actions and performance indicators. In the implementation stage, the realization of planned objectives and activities is coordinated, managed and communicated. During the monitoring
and evaluation stage, the implementation of policies is analysed and improved.

////////////////////////////////////////////////////////////////////////////////////////////////////////////
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SITUATION
ANALYSIS

POLICY
DESIGN

• Internal environment
• External environment
• Problems

• Vision
• Objecves and acons
• Performance indicators

MONITORING &
EVALUATION

POLICY IMPLEMENTATION

• Analysis of results
• Policy improvement

• Communicaon
• Coordinaon

Figure 1: Policy planning cycle

Figure 1 above is only one of the ways of describing the policy planning process and it can be significantly more elaborate than is presented here. However, the most important thing is to remember that
policy planning is a cyclical process where the implementation of objectives and results is continuously
monitored and evaluated and the policy design or its implementation is improved.
This Methodology has been prepared based on the presented policy-planning cycle, describing what
needs to be done during each of the phases, what methods can be used to ensure a better quality of
planning and drafting and what the minimum criteria are that need to be fulfilled during the drafting of
various strategy documents adopted by the government.

12
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03
Strategic planning
system in Montenegro

T

he strategic planning system in Montenegro includes:

• Strategy documents that define public policies;
• The institutional and legislative framework that defines the competences of the state insti•

tutions;

Procedures and modalities of planning, drafting and implementation of documents aimed
at the attainment of the public policy goals, as well as procedures for inclusion of the wider
public in these processes.

☑ Current state of play in Montenegro’s strategic framework
Strategic planning6 assumes that strategy documents are oriented towards the overall development
and prosperity of the country, while in Montenegro they are supposed to lead equally towards the adoption of European standards and values, which it aspires to achieve as a future member state of the European Union.
Since the beginning of negotiation process with the EU, dynamic activities aimed at improving Montenegrin strategic framework have been intensified, which was, inter alia, due to the requirements
stemming from the accession negotiation process. Namely, some opening benchmark criteria require
that new strategies for alignment with the EU acquis be written in different negotiation chapters.7
6 For more on strategic planning, see: Perko Šeparović, Inge, “Strateško planiranje” – Priručnik za dobro upravljanje (2006), Hrvatski pravni centar,
p. 11-31.
7 The drafting of a separate strategy for alignment with the EU acquis was, thus, set out as the opening benchmark in 12 out of the 13 negotiation chapters for which opening benchmarks were foreseen.
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In relation to the requirements of the EU integration process and with the aim of improving the situation in the strategic framework, specific attention was, therefore, devoted to public administration reform
in the field of policy coordination and to the establishment of a stable and efficient medium-term planning system,8 as set out in the Public Administration Reform (PAR) Strategy 2016-2020. Such a system
implies the fully enabled and functional elements of the policy planning cycle and good coherence between the priorities and the multiannual (medium-term) budget. Good coordination of activities is of
the utmost importance for quality resource allocation (budget, funds, donations or other incomes).
The final goal of establishing such a policy planning system in Montenegro would be to gain
the credibility of a future EU member state, achieving overall prosperity in the society and establishing clear and transparent procedures in the policy planning process.

3.1

Legislative and institutional framework of the
strategic planning system in Montenegro

T

he Law on State Administration (Official Gazette of the Republic of Montenegro 38/03 and Official Gazette
of Montenegro 22/08, 42/11, 54/16 and 13/18) stipulates that domestic and foreign policy should be
proposed by the drafting of strategies, projects, programmes and international documents, that are, at
the same time, mutually aligned and are aligned with the planning and strategy documents which define
Montenegro’s general development directions, as well as with financial strategy documents.
The Decree on the procedure of drafting, alignment and monitoring of the implementation of
strategy documents specifies in detail the procedure of drafting strategy documents, their alignment,
activities for their implementation, monitoring of their implementation and other issues relevant for
their drafting and implementation.
Some elements of the strategic planning system in Montenegro are defined by the Decree on the
Government of Montenegro and the Rules of Procedure of the Government of Montenegro, such as
the definition of a strategy and the general rules applied in the process of drafting strategies and planning documents.
In relation to the institutional framework, three institutions have the most significant roles in the
strategic planning system – the Secretariat - General of the Government (GSG), the Ministry of Finance (MF) and the Office for European Integration (OEI). Preparation of the key planning documents
– the Medium-Term Government Work Programme and Annual Government Work Programme (GSG),
Montenegro Development Directions, Economic Reform Programme, Fiscal Strategy, Guidelines of
Macroeconomic and Fiscal Policy (MF) and the Programme of Accession of Montenegro to the EU (OEI)
– falls within the competences of these three institutions.

8
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SIGMA, The Principles of Public Administration (2017): http://sigmaweb.org/publications/Principles-of-Public-Administration_Edition-2017_ENG.pdf.
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The Secretariat - General of the Government is committed to increasing the quality of strategy
documents. The role of the Secretariat - General of the Government is to check the quality of the
strategies and programmes in relation to the provisions of the Decree. This entails verification
of the alignment of the priorities and goals laid out in strategy documents with those defining
the general development directions of Montenegro, as well as alignment with the Medium-Term
Government Work Programme and Annual Government Work Programme, i.e. verification of
the vertical and horizontal alignment of sector strategies and their alignment with the strategic
framework of the EU. The Secretariat - General of the Government is in charge of ensuring the
implementation of provisions concerning the required structure and content of the strategy documents, while respecting the minimum criteria for their quality.9

3.2

Basic principles in the development
process of strategy documents

S

trategy documents are planning documents that determine the state of play in a specific public policy area, as well as the measures that need to be undertaken for its development and improvement.
When drafting and implementing strategy documents, the state institutions involved in the strategic
planning process should take into account their obligation to comply with the principles setting out
the basis for drafting strategy documents in the Montenegrin planning system. These principles are:

1 | The principle of alignment implies that strategy documents are aligned according to the pub-

lic-policy priorities and goals that are set. It means that strategy documents must be mutually
aligned, in such a manner that the priorities and goals from one document do not contradict or
overlap with those from another (horizontal alignment). Apart from that, they must also be aligned
with the strategy documents set out by the Constitution of Montenegro, by international treaties
or by the EU accession process, as well as with planning documents passed by the Parliament and
the Government of Montenegro (vertical alignment). This principle is especially important when
aligning national policies with those at the EU level.

2 | The principle of financial sustainability means that the fiscal limits defined by the Medium-Term

and Annual Budgetary Framework must be respected in the process of drafting and implementing
strategy documents. The drafting of strategy documents should be consistent with the fiscal situation in the country and synchronized with the budgeting process. This principle is also very important, given that for the goal to be achieved it is necessary to provide sufficient financial resources.

3 | The principle of accountability implies that relevant state institutions should be designated for
9

Please refer to Chapter 4 – Main steps in the preparation of strategy documents, p. 13.
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implementation of the planned activities. Defining the competences of institutions facilitates the
implementation of strategy documents to a significant extent, in such a way that each of them
focuses on those activities for which they are held accountable and, by doing so, they increase the
possibility of achieving their results and goals. In this way, institutions are given the possibility to
identify changes in a specific area and prepare a timely reaction in the future, which, as a whole,
leads to the successful fulfilment of their mandate and an increase in the credibility of the institutions in the eyes of the citizens.

4 | The principle of cooperation between competent institutions refers to inter-ministerial coopera-

tion in the process of public-policy planning, coordination and monitoring of the implementation of
strategy documents. Since a large number of strategy documents are implemented by more than
one institution, good communication between them is of the utmost importance in order to share
experiences during the process, agree on future directions of action, determine the success of the
performed activities and estimate the possibilities for improvement in a specific area.

5 | The principle of transparency means that strategy documents are drafted in consultation with all

the interested stakeholders, including non-governmental organizations and other interested entities, which can be put in practice by means of public events, consultations, debates, discussions
involving interested professionals and the general public that should be included in all phases of the
drafting of strategy documents, in accordance with the relevant government regulation.10 Inclusion
of interested actors in the process of the development and adoption of the strategy documents
contributes to the quality of the strategy documents, but also to social cohesion, to a sense of common interest in achieving a goal, to the raising of trust in institutions and to greater understanding
of the need for a developed strategic planning system.

6 | The principle of continuity of public-policy planning implies that a new strategy document should

be grounded on the previous planning documents and that it should take into consideration the
achievements of the already implemented public policies. Strategy documents are adopted for a
specific period of time, after which new ones are prepared11. Before drafting a new strategy document, it is necessary to take note of all the unperformed activities from the previous documents
through the process of reporting, recommendations and evaluation and to take those into consideration when drafting a new strategy document. The new document should clearly point out
its connection with the previous ones, take emerging circumstances into account and determine
the new priorities and goals that should be the continuation of those ones defined by the previous
document.

7 | The principle of efficiency and rational planning assumes that, in the process of drafting a strat-

egy document, one should particularly take into account the extent of the human, organizational,
financial and material resources needed for its implementation, monitoring, reporting and evaluation. That means that the process of developing strategy documents requires the maximization of
the invested resources, i.e. rationalization in achieving the preset goal. In relation to that, rational
planning assumes that a certain problem requires an analytical approach and the planning of the
next steps, in accordance with the existing situation. In that regard it is important that the competent state institutions take into account the obligation to encompass those relevant issues pertaining to the interrelated thematic areas within a single strategy document.

10 The Decree on the selection of representatives of NGOs for the working bodies in public administration institutions and on modalities of public debate
in the process of drafting of relevant laws and strategies (2018).
11 It is possible for a new strategy document to be adopted before the previous one has expired. The adoption of a new strategy document in
the same field means that the previous one has ceased to be valid.
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3.3

Strategy documents in Montenegro

T

he strategic planning framework in Montenegro is based on documents defining the key lines of
action of national public policies, whereby Montenegro’s priorities and national development policy
are set out, as well as Montenegro’s obligations arising from membership of NATO, the WTO, IMF, World
Bank and the EU accession process. Based on that, it is possible to make a general classification of policy
planning documents, as below:

☑ Strategic and planning documents foreseen by the Constitution:
1 | National Security Strategy, being a basis for developing Montenegro’s security system, for defining security policy and for preparing strategic, normative and other documents in this area. It is
passed by the Parliament of Montenegro, upon the proposal of the government.

2 | Spatial Plan of Montenegro, setting out the general and specific principles and goals of spatial

development, as well as the specific goals of the fields and sectors in the area of spatial development based on sustainable development. The current Spatial Plan, covering the period until 2020,
is passed by the Parliament of Montenegro, upon the proposal of the government.

☑ Documents defining key government priorities:
1 | Exposé of the Prime Minister of Montenegro, which defines key political priorities. The president-elect presents the Exposé before the Parliament of Montenegro.

2 | Medium-Term Government Work Programme (MGWP), which specifies in detail political priorities
set in the Exposé of the President of the Government, defining medium-term goals and is adopted
for a period of four years i.e. for the mandate of the elected government. It is prepared by the Secretariat - General of the Government of Montenegro.

3 | Annual Government Work Programme (AGWP), which defines activities for the implementation of
priorities and envisaged goals for a period of one year. The AGWP stems from the MGWP and is also
prepared by the Secretariat - General of the Government.

☑ Key strategy and planning documents defining general development
directions of Montenegro:

1 | Montenegro Development Directions (MDD) defines the sector and inter-sector priorities in relation to corresponding financial framework for a period of three years. The Ministry of Finance is
responsible for the preparation of MDD;

////////////////////////////////////////////////////////////////////////////////////////////////////////////
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2 | Programme of Accession of Montenegro to the EU is adopted for a period of four years and it sets
out the key obligations which Montenegro needs to fulfil in the EU accession process. The Programme is prepared by the Office for European Integration;

3 | National Strategy for Sustainable Development 2030, which sets out the key priorities in the field
of sustainable development, in accordance with the UN Sustainable Development Goals (SDGs)
agenda and obligations in the EU accession process. The timeframe of this strategy is set for the
period 2016-2030 and the Ministry of Sustainable Development and Tourism is in charge of its
preparation and implementation;

4 | Regional Development Strategy, which defines the key development priorities aimed at reach-

ing the more even socio-economic development of all local self-government units and the region,
based on competitiveness, innovation and employment. (Achieving smart, sustainable and inclusive growth.) It is prepared by the Ministry of the Economy The current strategy is adopted for the
period 2014-2020;

5 | Partnership Agreement with the EU defines the thematic areas for investments from EU funds,

the key priorities for investment, mechanisms for the effective and efficient use of EU funds in the
context of achieving the overall goals of EU policies and Montenegro’s development goals. This will
be another key document when Montenegro becomes an EU member state, but it must be prepared before accession, as a part of the obligations stemming from negotiation chapter 22 and the
obligations that Montenegro has in the framework of EU pre-accession assistance – IPA.

☑ Financial strategy documents:

1 | Fiscal Strategy for the period 2017–2020, based on which the three-year fiscal policy guidelines,
as well as annual budgets are prepared. It is prepared by the Ministry of Finance and passed by the
Parliament upon the proposal of the government;

2 | Guidelines of Macroeconomic and Fiscal Policy, which defines the lines of actions, i.e. medi-

um-term goals in economic policy and the medium-term budgetary framework, and sets out the
modalities of budgetary spending for a period of three years. This document is prepared by the
Ministry of Finance;

3 | Economic Reform Programme, as the most important document in the economic dialogue with

the European Commission and EU Member States, represents a key national strategy document for
medium-term macroeconomic and fiscal programming that contains the accompanying agenda of
structural reforms important for the reduction or elimination of obstacles to economic growth and
for strengthening the competitiveness of the country.

The listed documents are the key strategy documents and they represent a framework for development of sector-based strategy documents.

Sector-based strategy documents are public-policy documents, specifying in de☑
tail the priorities defined in the key strategy documents. Sector-based strategy documents must be

mutually aligned, and aligned with the key strategy documents (horizontal and vertical alignment). All
the line ministries are responsible for the drafting and implementation of sector-based strategies, with
the specific competence of the Secretariat - General of the Government concerning their coordination,
monitoring of their alignment and monitoring of their implementation.

18
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In principle, the strategy documents can be grouped under the following seven sectors:

1 | Democracy and good governance entails the rule of law and public administration reform;
2 | Financial/fiscal policy includes areas related to financial stability, sustainable public finances and
sustainable public finance management;

3 | Transport, energy and IT infrastructure refers to areas related to the key national infrastructure
priorities and development of appropriate policies in these areas;

4 | Economic development and environment refers to areas aimed at improving economic competi-

tiveness, manufacturing, industry, agriculture and rural development, sustainable economic growth
and tourism, while respecting the principles of environmental protection;

5 | Science, education, culture, youth and sports entails a knowledge-based economy, enhancement
of education, cultural development, youth activism and sports;

6 | Employment, social policy and health refers to areas aimed at reaching inclusive growth, social
cohesion and health protection;

7 | Foreign and security policy and EU integration refers to the area of foreign policy and issues that

are relevant for national security, as well as obligations stemming from Montenegro’s membership
of international organizations.

Ex-Pose
of Prime
Ministre

International obligations
(l.e. EU/NATO/WB/IMF/WTO/etc.)

(Political level
priorities)

Medium
Term
Program
of the Government

Fiscal
Strategy

Program
of
Economic
Reforms

Montenegro Development
Directions

Guidelines of
Macroeconomic and
Fiscal Policy

Medium Term
Work Program
of the
Ministries

Annual Work
Plan of the
Government

National
Strategy of
Sustainable Development
2030

Program of
Accession
of Montenegro to
the EU

Partnership Agreement with
EU

Sector
(Policy)
Strategies

Annual
Budget

Action
Plans of
Ministries

Figure 2: Overview of strategy documents in Montenegro, respecting the principle of alignment
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The strategy documents used in Montenegro are strategies, programmes and action plans. The line
ministries are in charge of their drafting and the Government of Montenegro adopts them, in compliance
with Article 12 of the Law on State Administration.

A STRATEGY is a public-policy document that lays out the strategic goals and operative objectives

for achieving these strategic goals in one or more socio-economic areas. A strategy is adopted for a period of at least four years. It ceases to be valid upon the expiration of the period for which it was adopted
or upon adoption of a new strategy dealing with the same area or a few interrelated areas of public
policy planning and implementation. A strategy must be accompanied by an action plan that clearly envisages activities for the implementation and realization of the strategic goals and operative objectives.
Every strategy must comply with the mandatory content and must contain the following chapters:

1 | Introduction
2 | Analysis of the current state of play (situation analysis)
3 | Strategic goals and operative objectives with the accompanying performance indicators
4 | Key activities for the implementation of operative objectives
5 | Institutional framework for implementation of the strategy and entities in charge of monitoring,
6 | Description of the reporting and evaluation mechanism
7 | Accompanying action plan with fiscal estimations
8 | Information for the public about the goals and expected results of the strategy, in accordance
with the Communication Strategy of the Government of Montenegro12

A PROGRAMME is a public-policy document that is more narrow in scope than a strategy and it

articulates the modalities of solving a certain issue in a given public-policy area that was not foreseeable
at the moment of the drafting of the respective strategy. A programme is prepared when the emerging
situation requires an immediate response, as it could have negative consequences for society if not
solved instantly. A programme is adopted for a period of no longer than three years i.e. until the cessation of any negative consequences. The implementation of the programme is stopped in the following
cases: upon expiration of the period for which it was adopted, upon adoption of a decision to stop its
implementation, or upon adoption of a strategy in the same area, i.e. tackling the same issue. As is the
case with the procedure of drafting a strategy, the content of a programme also envisages an accompanying action plan that defines in detail the activities, financial resources and output indicators. However,
if a programme in its body already specifies in detail the activities for achieving the envisaged objectives,
an accompanying action plan is not necessary. The following chapters are mandatory in a programme:

1 | Introduction
2 | Description of the problem that requires immediate solution
3 | Operative objectives with the accompanying outcome indicators
4 | Activities for implementation of operative objectives
5 | Institutional framework for implementation of the programme and entities in charge of monitoring
6 | Description of reporting and evaluation mechanisms
7 | Information for the public about the goals and expected results of the programme, in accor12 Please refer to Chapter 5 – Required content of strategy documents and good practice examples, p. 18.
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dance with the Communication Strategy of the Government of Montenegro

AN ACTION PLAN is a public-policy document that defines the activities for the implementation

of a strategy or a programme aimed at reaching the envisaged strategic goals and operative objectives.
An action plan is an integral part of a strategy or a programme and is adopted simultaneously. In principle, an action plan should be adopted for a maximum period of two years. When needed, it can be revised in accordance with the annual monitoring of the implementation report. Revision of an action plan
is based on the findings and recommendations of the previous annual report on implementation of the
relevant strategy document. Once identified, the reasons for a delay in the implementation of certain
activities or once the activities are no longer relevant, the necessary revisions should be made in order
to contribute effectively to the attainment of a specific goal. The mandatory content of the action plan
entails the following chapters:

1 | Overview of the strategic goals and operative objectives of the strategy or programme to which th
action plan relates

2 | Activities that contribute directly to the realization of operative objectives and indirectly to the realization of the strategic goals

3 | Partner institutions delegated to implement the activities and institutions responsible for monitoring and reporting

4 | Deadline for the completion of activities
5 | Funds needed for the implementation of activities, followed by information on the sources of financing
6 | Output indicators measuring success in the implementation of the given activities13

Before starting the process of drafting and planning of strategy documents,
a few questions should be taken into account:

•
•
•
•

Which socio-economic area needs to be regulated by means of a new strategy document?
Is there a possibility of encompassing more thematic areas in a single strategy document (e.g. linking
tourism and agriculture, economic growth and sustainable development)?
Which social needs are addressed by adoption of a new strategy document?
Which overarching and sector-based strategy documents should be taken into account in order to
fully comply with the principle of alignment?

In order to facilitate the public-policy planning process, the next chapter gives a detailed overview of
the steps to follow in the process of drafting and adoption of strategy documents, in order to fully comply with the requirements of the process of developing a strategy document. The steps defined below
explain the procedures set by the Montenegrin legislative and institutional framework and are precisely
regulated by the Decree on the procedure of drafting, alignment and monitoring of the implementation
of strategy documents.
13 Please see Chapter 5 – Mandatory content of strategic documents and examples of good practice, section 5.4 – Action Planning, p. 34.
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04
Main steps in the
preparation of strategy
documents

T

he policy-making process is implemented through four phases that include the needs assessment, planning, implementation and monitoring and evaluation, explained in more detail in
Chapter 2. Although these phases are intertwined and often difficult to clearly separate in practice,
the process of creating and adopting strategy documents defining public policies must be a coherent,
transparent and clearly established process. Only in this way can an adequate approach be ensured when
it comes to problem analysis, the analysis of possible solutions and selection of the right policy options.
In order to successfully address the problem to which a specific strategy document refers, it is important
to take into account the following:

•
•

The process of creating strategy documents is participatory and involves all the stakeholders:
state actors (inter-ministerial consultations), non-state actors and, where appropriate, international actors.
Monitoring and evaluation should be carried out as part of the last-policy planning cycle, with
the aim of assessing the achievements and “making corrections” to the goals and activities in the
phase of their defining or during their implementation.
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Annual planning of the adoption of strategy documents defining public policies
through proposals for the Annual Work Programme of the Government

• During the process of preparing the draft of the Annual Work Programme of the

STEP

Government, the state administration body submits a proposal for the adoption
of a strategy document to the Secretariat - General of the Government.
• Adoption of the Annual Work Programme of the Government.

01
Preparation of a strategy document, inter-ministerial and public consultations

STEP

02

• Creation of working gropus.
• Choosing NGO representatives for participation in the working groups.
• Consulatations with the interested public.
• Conducting public debates.
• Conducting inter-ministerial consultations.
• Ministry submits draft strategy document to the Secretariat – General of the
Government.

• Secretariat – General of the Government analyses draft strategy document and issues
opinion with reccomendations to the ministry.

Submitting a proposal of a strategy document for opinion and for adoption

• Ministry revizes and enhances the text in line with the opinion to draft strategy
document.

• Ministry submits the proposal of a strategy document for opinion to the Secretariat –

STEP

03

General of the Government. Secretariat – General gives opinion.
• Ministry of Finance also gives opinion on a proposal of a strategy document in line with
the Rules of Procedure of the Government of Montenegro.
• Adoption of the strategy document on the Government session.

Monitoring, reporting and evaluation

• Minsitry implements a strategy document through realization of activities set in the
accompanying action plan.

STEP

04

• Ministry prepares the annual report on the implementation of an action plan.
• Annual report on the implementation of a strategy document is submited to the
Secretariat – General of the Government.

• Line ministry prepares the final report on the implementation of a strategy document
after the expiration of the time period for which the strategy document has been
adopted and submits it to the Secretariat - General of the Government for opinion.

All the main steps in the strategy documents development process are presented in more detail below.
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4.1
General
description
of the step:

STEP

01

Annual planning of the adoption of strategy
documents defining public policies

the Annual Work Programme of the Government is prepared on the basis of the inputs provided to the government by the ministries. The government adopts only those strategy
documents that are foreseen in the Annual Work Programme of the Government, which is
prepared in accordance with the appropriate methodology. In order to enable the inclusion
of a certain strategy document in the Annual Work Programme of the Government, the line
ministries should particularly take into account the obligation of complying with the principles
of efficiency and rational planning when proposing new strategy documents. This is primarily
important in cases when an issue from thematically correlated areas is addressed by two or
more different strategy documents or when several state institutions simultaneously recognize
the need for the adoption of one thematically correlated strategy document.

☑ Proposal to draft a strategy document

As a part of procedure of preparing the Annual Work Programme of the Government, a competent
state administration entity is obliged, inter alia, to provide Secretariat - General of the Government of
Montenegro with a proposal to draft a strategy document, containing data on the exact title of the
strategy document whose drafting is being proposed, the timeframe to which it refers and reasons
for its adoption. Proposals to draft a specific strategy or programme are already included, in line with
current practice, within the thematic part of the Draft Annual Work Programme of the Government.
However, it is highly recommended that the line ministries submit a more detailed explanation when
giving the reasons for the adoption of the new strategy document than they have done until now. In
relation to that, this explanation should more specifically indicate: the problems in a certain field that
are being addressed with the new strategy document and a justification of the need to address these
problems with the drafting of a new strategy document.

☑ Principles of efficiency and rational planning
The Secretariat - General of the Government, in regular communication with the line ministries, issues recommendations aimed at achieving higher compliance with the principles of efficiency and
rational planning and ensures that these recommendations are properly taken into account by the line
ministries.
Respect for the principles of efficiency and rational planning is of the utmost importance for small
administrations such as Montenegro’s, with limited resources for implementing and monitoring the implementation of public-policy documents. This principle assumes that, in the process of drafting strategy documents, specific attention is paid to the extent of the human, organizational, financial and ma-

////////////////////////////////////////////////////////////////////////////////////////////////////////////

25

////////

////////

terial resources needed for their implementation, monitoring, reporting and evaluation. Further to that,
the competent state institutions should ensure that issues relevant to interrelated thematic areas are
encompassed by a single strategy document.
When preparing the proposal to draft a strategy document, the ministries should take into account the following:

•
•
•
•
•

It is necessary to look at the existing strategic framework and propose to draft new strategy documents only for those issues which are not being properly addressed in the strategies and programmes that are already in force;
The proposals should be in line with the government’s priorities, while respecting the principles of
compliance;
It is necessary to take into account the problems that arise from the implementation of the existing
public policies;
It is necessary to strive for a more effective implementation of public policies that might enable
some savings where possible, while respecting the principles of rational planning and fiscal responsibility;
The proposals should be in line with the obligations stemming from the process of Montenegro’s
European integration.

4.2

STEP

02

Preparation of strategy documents and
inter-ministerial and public consultations

T

he drafting of strategy documents is carried out through specific phases that are closely monitored
so as to ensure that the drafting process is more relevant and comprehensive. The following criteria
are relevant to the process of drafting strategy documents:

1 | Creation of working groups
2 | Selection of representatives of non-governmental organizations for working groups
3 | Inclusion and participation of the interested public
4 | Conducting of public debates
5 | Conducting of inter-ministerial consultations
6 | Opinion on draft strategy document.
Criteria 1–5 are implemented in accordance with the relevant regulation of the government in
the area of public consultation, while criterion No. 6 is directly linked to the implementation of
the Decree on methodology and procedure for drafting, aligning and monitoring of the implementation of strategy documents.
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The Secretariat - General of the Government reviews the draft strategy document and issues an opinion
with recommendations to the line ministry, based on the relevant alignment check, which is carried out
from three different aspects:
1 | Checking if the principle of alignment has been respected in the process of formulating priorities
and goals in a draft strategy document, with respect to those strategy and planning documents
defining the general development directions of Montenegro and with respect to other strategy
documents.
2 | Checking if the priorities and goals in the draft strategy document are in line with the obligations
stemming from the EU accession process, main EU sector-based policies and conditions for the use of EU
funds.
3 | Checking if the structure and content of the draft strategy document comply with the Methodology
for policy development and the drafting and monitoring of strategy-planning documents.
The opinion with the relevant recommendations is issued and sent to the line ministry in the appropriate
template for the Opinion on a Draft Strategy Document attached in the annex to this Methodology.

4.3
General
description
of the step:

STEP

03

Submitting a proposal of a strategy
document for opinion and for adoption

Prior to the adoption of strategy documents by the government, the line ministries should submit a proposal of a strategy document to the relevant institutions for their opinion, in line with
the provisions of the Government’s Rules of Procedures. The Secretariat - General of the Government and the Ministry of Finance examine the proposals of the strategy documents and issue
an official opinion to the line ministry which submitted the proposal, within the deadlines set
by the Rules of Procedure, The competent ministry collects the relevant opinions and submits
them, along with the proposal of the strategy document, to the government commissions. In the
accompanying template for submission of the proposals of strategy documents to the government, the line ministries are also obliged to make reference to the Medium-Term Work Programme of the Government. The Secretariat - General of the Government and the Ministry of Finance
are in charge of checking the proposals for strategy documents in line with their competences.

☑ Opinion on proposals for strategy documents

The competent line ministry submits a proposal for the strategy document to the Secretariat - General of the Government for examination. The Secretariat - General of the Government issues a relevant
Opinion on the Proposal of a Strategy Document based on the same set of criteria that apply when
detailing the Opinion on Draft Strategy Documents.
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Note: The Template for the Opinion on a Proposal of a Strategy Document is identical to the

Template for an Opinion on a Draft Strategy Document, for sake of more efficient monitoring of
the level of fulfilment of the minimum quality criteria, when it comes to the structure and content of strategy documents and to what extent the appropriate recommendations have been
taken into account.
On the other hand, the Ministry of Finance issues an opinion on proposals of strategy documents
in accordance with Articles 33 and 41 of the Rules of Procedure of the Government.
The two opinions issued by the General Secretariat and the Ministry of Finance, as above, are submitted, along with each proposal of a strategy document that is being put forward to the government for
adoption.

STEP

4.4

04

General
description
of the step:

Monitoring, reporting and evaluation

Each strategy document should be accompanied by a relevant action plan (see Chapter 5), which
represents the basis for the implementation of activities and for achievement of objectives set out
in a strategy or a programme. During the implementation of the strategy document, monitoring
is carried out, primarily through monitoring of the implementation of the accompanying action
plan. Prior to adoption of a specific report on the implementation of a strategy document, the line
ministries should obtain a relevant opinion from the Secretariat - General of the Government on
the quality of the report. Evaluation is usually carried out upon the expiry of a strategy document
and its findings form an integral part of the final report on a strategy document implementation.

☑ Reporting on the implementation of strategy documents

The state administration entity reports to the government on the implementation of the strategy
document by submitting annual reports on the implementation of the action plan. The annual report on
implementation of an action plan is drafted in a specific template, found in Annex 1, and is submitted
to the Secretariat - General of the Government for its opinion and a check of the report’s content. The
annual report after the first year and the annual reports after the second year of the implementation of
strategy documents have somewhat different contents, because during the first year of implementation
the focus is on outputs (results), whereas during the second year of implementation, the focus is rather
on outcomes.
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☑ Final report on the implementation of strategy documents

The final report on the implementation of strategy documents is prepared by the competent line
ministry upon expiry of the strategy document’s duration and is submitted to the Secretariat - General
of the Government for its opinion. The content of the final report is distinct because, besides the usual
mandatory elements required for the content of an annual report, it also includes the findings of the
evaluation of the implementation of the strategy document.14
In the preparation of the final report, the state administration entity may consult other administrative
bodies involved in the process of implementing a public-policy document with the aim of further improving the public-policy development cycle.
Regarding monitoring, reporting and evaluation process, please note that:
Monitoring, reporting, and evaluation are necessary to ensure the timely, effective and efficient
delivery of planned results;
The timing of the reporting and of the evaluation is of great importance. They should be completed
in line with the policy and budget planning process.

•
•

14 Please refer to Table 4: Content of the Report.
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05
Mandatory content
of strategy documents
and some good examples
from Montenegro's
strategic planning system

A

ll strategy documents must meet the minimum quality criteria, which means that certain steps
need to be followed in the process of their drafting, in order to facilitate the design and planning of
the document. In this manner, it becomes possible to bring more uniformity in terms of their content and consistency of the methodological framework for strategy documents, while the process of coordination, monitoring of alignment and monitoring of implementation becomes more straightforward.
The mandatory content of strategy documents is explained in detail in the following sections.
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5.1

Situation and problem analysis

T

he first, and very important, step in the policy-planning process is the analysis of the current situation and identification of the core problems that will be addressed by the particular policy that is the
subject matter of the particular strategy document. The purpose of the situation analysis is to identify
problems, find their causes and envisage the challenges that might arise in the course of the implementation of the strategy document, as well as potential solutions applicable to the identified problems.
A detailed analysis of the existing situation in a particular public-policy area is necessary, and it should
be based on qualitative data, statistics and trends that will be used for the definition of goals and activities in the framework of the specific strategy document, all aimed at achieving a better-quality analysis
of the problem.
In accordance with the above, the problem analysis may be defined as an analytical process, whereby
a number of methods are used to analyse the internal and external factors that may influence the policy
results. A situation analysis helps in an understanding of the problems and opportunities and helps to
further guide the development of a particular policy area or sector, which is then reflected in the transformation of the negative aspects of problems into positive solutions as a response to those problems
that will be put in practice via implementation of the strategy document.
Studies provide a number of methods and tools to conduct a situation analysis. Among tools the most
frequently used to structure and organize the conducting of the situation analysis and to get a clear picture of the state of play in a policy area, we can pick out the following:

• Stakeholder analysis;
• Analysis of the Political, Economic, Social, Technical, Legal and Environmental factors (PESTLE);
• Resource analysis;
• Results analysis;
• Analysis of the Strengths, Weaknesses, Opportunities and Threats (SWOT);
• Problem-tree analysis; and
• Conclusions and recommendations of the relevant monitoring and evaluation, or audits.

The period of time that will be devoted to conducting a situation analysis depends on the decision-making process and on the available resources. Based on the availability of time and resources,
situation analysis methods are selected,15 and SWOT analysis or problem-tree analysis are most commonly used, while in other cases it may be required to conduct an analysis of the external (PESTLE) and
internal factors (resources and results).
The ensuring of the broad participation of stakeholders during the situation analysis will allow for the
compiling of more ‘on-the-ground’ problems and, consequently, the constructing of those policy solutions that are relevant for the real problems.
15 For more information on the methods for preparing the situation analysis, see: UNDP Bosnia and Herzegovina, Handbook for Strategic Planning
(2010), p. 20.
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The above-mentioned PESTL(E) analysis16 entails analysis of the political, economic, social, technological and legal factors. In its classical format it may also include an analysis of environmental impact factors if required by a specific public-policy area.
The purpose of this analysis is to maximize the benefits by means of increased understanding of the
existing circumstances in different policy areas and to reduce potential problems in the implementation
of the strategy documents
The following are some of the factors that may be examined in the framework of the PESTL(E) analysis:

• Political developments (elections, change of power, emergency
situation)
• Level of authority transferred to state institutions and local authorities
• Taxation policy

P

(political)

E

(economical)

•Business cycles, GDP, interest rates, inflation,
unemployment rates, etc.
• Effect on improvement, deterioration or stabilization of a
certain population group affected by the specific public policy

•Demographics, cultural differences, educational level and health care
•Changes in lifestyle of the target group, needs addressed by a specific
public policy

S

(social)

T

(technological)

L

•The pace of technological development and its positive or
negative influence on a certain public policy
•Use of new technologies for increase of productivity and
efficiency of the public policy

•Existing laws affecting relevant public policy and potential legislative
barriers postponing implementation of the defined activities

(legal)

E

(environmental)

• Effect of the environment (individuals, groups, nature
etc.) on the adoption and implementation of a certain
public policy

Figure 3: PESTLE analysis

16 More on PESTL(E) analysis may be found at: https://www.mindtools.com/pages/article/newTMC_09.htm; PESTLE analysis: https://processpolicy.com/pestle-analysis.htm.
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Another method in use is the SWOT analysis17, which is very popular in terms of analysing the external and internal context relevant for shaping a certain policy. It serves to analyse the strengths (S) and
weaknesses (W), which represent internal factors (e.g. the institutional capacity and organizations that
are implementing the policy or are in charge of its financing, etc.), while external factors are analysed by
examining the opportunities (O) and threats (T) (e.g. social norms, demographics, the economy, etc.).
A SWOT analysis is usually carried out by including as many interested stakeholders as possible,
such as non-governmental organizations, academia, decision makers and service beneficiaries – that is,
the target groups affected by a specific public policy. During the preparation of the SWOT analysis one
should take into account the difference between the strengths and opportunities, as well as the difference between the threats and weaknesses.
PESTLE and SWOT analyses are often carried out simultaneously, in such a way as to recognize the
external trends (positive and negative) in a certain area through PESTLE, and then defining the opportunities and threats by the SWOT analysis. The SWOT analysis should contain the following elements:

S

S (strengths)
e.g. proper technical equipment, significant capacity, good
communication with interested parties

W
O
T

W (weaknesses)
e.g. lack of resources (financial, technological), lack of
employees, insufficient communication with interested parties

O (opportunities)
e.g. accessibility of international funds, regulated by the legal
and institutional framework

T ( threats)
e.g. insufficient budgetary inflow, lack of aligned legal
framework, devastation of natural resources

Figure 4: SWOT analysis
17 More can be found on SWOT analysis at: https://www.mindtools.com/pages/article/newTMC_05.htm.
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Sometimes the strategy development process is aimed at solving a large number of issues, which at
times may be detrimental to the implementation process. During the preparation of the situation analysis, it is important to define the priorities, i.e. to identify those issues that are of specific relevance and
that need to be addressed first.
There are two basic parameters for prioritization:

1 | Political prioritization and whether the decision makers are involved in prioritization in the process
of creating strategy documents;

2 | Available financial and other resources.
Inclusion of the decision makers and all other interested parties is important in order to reach a consensus on what the key challenges are, which areas should be covered first and which activities should
be carried out in order to improve the situation and solve the problems.
For a better selection of priorities, it is necessary to determine the coverage of a strategy document,
i.e. the areas encompassed by it. It is advisable to opt for a strategy document that is not too detailed,
but that has realistic strategic goals and has its focus on issues that may actually be addressed by that
specific document. This means that strategy documents sometimes need to exclude less relevant issues or issues that are difficult to implement during the strategy implementation process, and to include
those that are highly likely to be implemented.
The significance of prioritization is reflected in the adequate allocation of resources – human and
financial – aimed at solving the key issues in a certain policy area. Selecting priorities saves time and
facilitates the implementation of strategy documents, because only by a realistic assessment of the
situation can one set out realistic and, thus, achievable goals. It should be emphasized that this phase
represents a link between the situation analysis and the setting of goals and therefore it should be
treated as a separate phase in a strategy document. There are different ways of establishing priorities,
but one of these should pay attention to the need to adjust the mechanisms to the specific needs of the
public sector.18
An efficient way of translating the problems from the situation analysis into those defined as priorities is by means of preparing a table that will concisely articulate the identified problems. It would be
most appropriate to organize that process in several stages:

• Defining problems in a table based on the situation analysis

The formulations in the table should reflect the current state of affairs in the relevant public-policy
area, making sure that the formulation is clear and concise. When defining the content and relevant
sub-areas, we reach a moment when we need to identify the interested stakeholders that should
be involved in the prioritization process.

• Taking into account the technical details – what is the aim and what is the intention of including
interested parties?

The institutions which are in charge of preparing the strategy documents, and which, therefore,
prepare the table, have to define firstly the priorities and, subsequently, what they are aimed at (a
consensus about the key problems, identification of the areas that require urgent action, etc.). The
interested stakeholders should be informed about why they are included in this process, what their
role is and how they should participate in the prioritization process. The institution in charge must

18 More can be found on prioritization at: https://www.mindtools.com/pages/article/newHTE_92.htm; Bodley-Scott & Brache (2009) Which Initiatives Should You Implement, Harvard Business Review: https://hbr.org/2009/02/which-initiatives-should-you-i.html.
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be available to respond to questions arising at this stage and offer support with the aim of its successful implementation.

• Sharing the table with interested stakeholders in order to fill it in

The table prepared by the institution in charge is then shared with the interested stakeholders
which have been delegated to estimate those areas of more and less importance. It is recommended to include both qualitative and quantitative estimations. Qualitative estimations should offer an
analytical overview of the state of play in a certain area, recognize the shortcomings and inconsistencies in the implementation of the previous strategy document, the existing barriers, strengths
and achievements, but also the human and financial capacities. The quantitative estimations should
be ranked from 1 to 5, where 1 indicates a bad condition and 5 indicates an excellent condition.

• Wrapping up and analyzing the results of the review

The interested stakeholders send the filled-in forms back to the institution in charge, which further
analyses the feedback. After that, the institution in charge should present the results to the participants, with particular reference to those areas that are reviewed differently, i.e. those lacking a
clear agreement on the existing state of affairs, and thus clarify the situation in those areas. The
focus of the institution in its future work should be on those areas that are estimated as the worst
and, thus, require immediate action.

• Identifying priorities, mapping goals and activities

The final phase in the identification of priorities should result in:
• Definition of the overall scope of the strategy document;
• Selection of the priorities that will further be translated into operational goals;
• A list of the key activities that will be identified in detail during the preparation of the action plan.

For that purpose, the institution in charge may organize one or more workshops with interested
stakeholders and select some other way to achieve the results. The “backbone structure” of the strategy
document is set out in this way and will be, in the forthcoming phases, set out in more detail. A major value of
this approach lies in the fact that all the subsequent phases are thus shortened and the strategy documents
have a greater impact, because they were already developed at an early stage with the participation of all the
interested stakeholders and with a wide consensus on the priorities.
Bearing all this in mind, it is necessary, when formulating the part of the strategy document related
to the situation and problem analysis, to:

•
•
•
•
•
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Precisely describe the existing situation in the area covered by the strategy document;
Present the achieved results of the implementation of the previous strategy document, if it exists, which address the same policy area, and state the reasons for the failure to achieve the
relevant envisaged activities or goals;
Clearly specify the key problems and their causes which need to be resolved over the duration
period of the strategy document (problem-tree approach);
The situation analysis should rely on the available qualitative and quantitative data (in cases
where it is possible to provide a comparative analysis containing international and regional examples).
Prioritize issues in the particular public-policy area on which the new strategy document will
focus.
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☑ Problem analysis – recent practice in strategy documents that
are part of the Montenegrin strategic framework

After analysing the system of strategy documents in Montenegro, it was established that the “situation analysis” in a number of strategies had been formulated in a very detailed way, to the detriment of the transparency and simplicity of those strategy documents. In most strategy documents,
the emphasis has been on presentation of the existing legal framework in the specific area addressed
by a particular strategy, which certainly has unquestionable significance, but this does not necessarily
need to take centre place in the situation analysis section of the strategy document. Furthermore, most
strategies do not contain explanations on how the previous strategy document in that particular area
was implemented, nor do they refer to the results thereby achieved. A number of strategies contain a
SWOT analysis; however, these analyses are, in most cases, formulated in an incomplete and superficial
manner, without a clear and understandable definition of the “strengths, weaknesses, opportunities and
threats” represented in the area covered by the strategy document.
Nevertheless, there are positive examples of quality situation analyses and problems. When selecting positive examples, we have taken into consideration those strategy documents which provide a
good overview of the current situation, with particular emphasis on problems and shortcomings in the
area that is the main subject matter of the strategy.
Taking into account the above-mentioned, we have selected several samples of strategy documents
that we deem to provide good examples of a properly performed “situation analysis”.

			

				EXAMPLE 1
The energy efficiency strategy offers a high-quality insight into the current state of affairs
in that sphere, with particular emphases on past and future trends in energy consumption, as well as an overview of the previous and existing energy-efficiency programmes
and projects in Montenegro. Presentation of the problems/barriers present in the field
of energy efficiency and the development of renewable energy resources has been particularly insightful. The main reasons for the previously presented drawbacks have also
been indicated, showing a correlation between the identified problems and their causes:
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Lack of targeted and integrated EE policy

Poor efficiency
in energy
generation,
transmission,
distribution and
unbalanced national
energy mix

EE has low
priority for most
final energy
consumers

Missing overall
strategy and
legislative acts for
EE strategy

Low level of
coordination and
effectiveness of
ongoing EE
initiatives

Barrier (Problems)

Absence of an
appropriate
National energy
strategy

Unbalanced energy
tariff structure,
which does not
stimulate rational
energy use

Lack of EE
legislation

Inadequate
financial incentive mechanism
for consumers in
promoting EE

Absence of EE
programs

Poor regulation of
energy and
emission
standards

Lack of secondary
legislation and
regulation for most
final energy
consumption
sectors

Poor role of
mediators for EE
initiatives (associations, NGOs,
University,
Municipalities)

Lack of any
demand
management by
consumers

Low environmental
concern of most
energy users

Insufficient
institutional
capacities for
support and
implementation of
EE strategy

Low level of
national and
international
cooperation,
knowhow transfer
and networking

Reasons

Picture 4.2.1 EE policy 		
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Barriers (problems) / resasons identified
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				EXAMPLE 2
The Strategy of Development of the Processing Industry of Montenegro contains a situation analysis with a precisely presented current state of affairs in the field of industry
and the structure of industrial production in Montenegro. All the relevant data is provided, which represents the basis for a realistic picture of the current state of industrial
production in Montenegro, from the volume of industrial production, through the contribution of industrial production made to GDP, to forecasting the value of industrial production for a period of three years and presentation of the data on employment and foreign
direct investments in the industrial production sector. It is particularly important that
a SWOT analysis of the Montenegrin industrial sector, with the stated basic strengths,
weaknesses, opportunities and threats, is presented in the text of the strategy. Although the identified “weaknesses and threats” are not precisely formulated and could be
improved in such a way that the basic problems are more precisely defined, which would
make the SWOT analysis a concrete contribution to the identification and resolution of
the problems faced by the industrial production sector in Montenegro, the above-mentioned strategy represents a positive example of the “situation analysis”, especially in the
part relating to the structure of the situation analysis and the way in which the current
situation in the processing industry is presented.

3. Analysis of industry and the structure of industrial production in Montenegro

A

Physical scope of industrial production

B

Contribution of industrial production to GDP

C

Prediction of the values of industrial production for 2014, 2015 and 2016

D

Employment in the industrial production sector

E

Foreign direct investment in the industrial production sector

F

The ratio of industrial production out of total exports
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4. SWOT analysis of the industrial sector of Montenegro

STRENGTHS
☑ Quality workforce
☑ Reform processes initiated in the largest
number of industrial sectors
☑ Private-sector growth
☑ Establishing trust at the regional level
☑ Natural resources
☑ A preserved environment in non-industrialized areas

OPPORTUNITIES
☑ Integration into the EU
☑ Inclusion in EU funds
☑ The introduction of EU norms and standards to ensure the quality of the environment
☑ Completion of the privatization process
☑ Use of public–private partnerships
☑ Introduction of new technologies and
application of innovations
☑ Improvement in energy efficiency
☑ Rational use of raw materials
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WEAKNESSES
☑ High degree of divergence in regional development
☑ Unfinished privatization process
☑ Insufficient number of greenfield investments
☑ Insufficient investment in the development of
the economy
☑ Insufficiently developed transport and communal infrastructure
☑ Low allocation rate for education and science
as percentage of GDP
☑ Inadequate exploitation of natural resources
☑ Poor waste-management practices
☑ Lack of incentives to reduce pollution

THREATS
☑ A rise in unemployment, growth of indebtedness and slow economic development
☑ Unfavourable demographical trends
☑ The continuation of the trend of reducing the
size of investments compared to fixed assets
☑ Lack of investment in infrastructure construction
☑ Industrial production based on obsolete
technologies
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				EXAMPLE 3
The Strategy for the Development of the Social and Child Protection System in its situation analysis contains precise information on the needs in regard to the engagement
of professionals in Social Work Centres, indicating concrete issues in that regard and
offering possible solutions. The listing of the reasons for the reform also represents
a positive example, as well as the understanding of the challenges that should be
addressed by the strategy through the definition of goals and activities that will be
carried out in order to overcome the existing problems. In any case, a more effective
situation analysis requires the definition of the problem causes in this segment, as
well.
Out of the 290 employees in social work centres, 55.9% are professional workers and
44.1% are administrative and technical workers. The ratio of professional workers to other employees is on average 32.4% of employees or 1:3. This points to an unfavourable
structure of employees in the centres, because every third employee is a professional
worker. The tasks that are under the responsibility of the Centres for Social Work require
a substantially different ratio: that for at least every two professional workers engaged
in direct work with beneficiaries there should be one employee engaged on other jobs
– including legal, planning and development activities and administrative and technical
staff.
MAIN REASONS FOR REFORM
The main reasons for the reform of the social and child protection system are:

1 | That the system of social and child protection is mostly centralized;
2 | That the procedures for exercising rights are complicated and involve a large amount of
documentation that the user needs to provide due to the lack of development of a computer
system;

3 | That the number of users covered by various social and child protection services is insufficient in relation to their needs;

4 | That the position of citizens and users in the system of social and child protection is passive;
5 | That the network of services in the social and child protection system is insufficiently developed and focused on material benefits and institutional accommodation;

6 | That the services provided by the non-governmental sector, legal entities and individuals
are not sufficiently developed, and state budget funds are often inaccessible;

7 | That the cooperation and exchange of experience between service providers in the social
and child protection system are insufficient;

8 | That the level of knowledge of professional workers is uneven and it is necessary to provide
for the acquiring of specialized knowledge;

9 | For the harmonization with international documents and undertaken obligations of Montenegro.
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CONCLUSION

A guide to the quality situation and problem analysis
Is the situation analysis based on measurable data?
Does the situation analysis include an impact analysis (including shortcomings, if
any) of the previous strategy document?
Does the situation analysis include the available statistical data of the relevant
domestic and international institutions and, where possible, data that is comparable to the region/other countries of the similar size?
Does the situation analysis contain references to all the other overarching strategy documents and international obligations in a given area?
Does the situation analysis identify the problems, their causes and consequences?
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YES

NO

□ □
□ □
□ □
□ □
□ □
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5.2

Setting goals

A

fter the situation analysis has been carried out, the next stage is the setting of goals and objectives
and this is closely linked to the subsequent stages of setting performance indicators, as well as action planning and costing.
The goals and objectives are directly linked to the situation analysis: they are key elements of the
planning document and they serve as the basis for policy development and evaluation. If the problem
analysis is properly undertaken and the problems are well-defined, then the setting of goals and objectives should not be difficult. The easiest way to define the goals and objectives is by turning the negative
definitions of problems into positive statements.
An additional method applied for the situation analysis is a Problem-Tree Analysis, that serves as a
basis for the identification of the main problems and their cause-and-effect relationship. The results of
such an analysis are usually given in the form of a graphical presentation of the problems and their causes (the reasons that led to the problem) and effect (the consequences of the problem). A problem tree is
also one of the available forms of analysis that requires the involvement of all interested stakeholders
and is useful for gaining a better understanding of the problem and of the resources that we need to
deploy in order to solve the problem. It facilitates, at the same time, the prioritization process and the
setting of goals and objectives.

Key issues

Effects
(branches)

Difficulties in
finding a job
Teenagers
do not
complete
education

Causes
(roots)

Parents are
not
supportive
School is not
interesting

Higher
percentage
of drug and
alcohol abuse

Teenagers
seek employment in order
to support
family

Effects
(branches)

Causes
(roots)

Figure 5: Problem tree
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In most public policy documents, the goals are usually articulated at the level of general and specific
goals. The Decree on the procedure of drafting, alignment and monitoring the implementation of strategy
documents encompasses these two levels by defining the strategy’s goals and operative objectives.
A STRATEGIC GOAL (general goal) represents a desired outcome in a public policy area that is to be
achieved by implementation of a specific strategy document.
An OPERATIVE OBJECTIVE (specific goal) is a concrete result to be achieved within one strategic
goal that entails activities being planned within a specific period of time.
Strategic goals represent the more general and longer-term goals that should be achieved at the national level by means of the strategy-implementation process. These are goals which the government
is committed to achieving by improving a specific policy area in the relevant sectors. Ideally, a strategic
goal should be the sum of all the operative objectives stemming from it.
Operative objectives represent more specific results to be delivered within a shorter-term perspective compared to the time necessary for attainment of a strategic goal. An operative objective is expected
to provide directions for actions. On the other hand, it should be linked to a strategic goal and indicate
the modalities of achieving it. Basically, operative objectives represent a link between the strategy’s
goals and activities.
Each operative objective should respond to the problems identified during the situation
analysis. The formulation of an operative objective is, therefore, based on affirmative statements that offer a response to the question of how to solve problems by means of a “Problem Tree”, e.g. for the problem presented in Figure 5: “Teenagers do not complete education”,
the following operative objective is formulated: “By the end of 2020 the percentage of teenagers
completing school will increase by 5%”.
In order to help concentrate the available capacities and mobilizing resources for achievement of the
operative objectives, as well as strategic goals, there should be a limited number of objectives, given
that having too many objectives may overburden already-scarce resources and make the policy process
merely accumulative. This might, as an end result, lead to the repetition of certain stages in the policy
cycle, which requires additional time and resources. In order to avoid this happening, the goals that have
been set should be checked in terms of their usefulness and purpose. The usefulness of strategy’s goals
and operative objectives should be tested against the SMART model – they should be Specific, Measurable, Action-oriented, Realistic, and Time-bound:

1 | Specific – the objective must be concrete, describe the result to be achieved, focused and contribute to the solution of the problem;

2 | Measurable – the objective should be expressed numerically and quantitatively in relation to a
certain benchmark or time period, it should be able to track progress against the objective;

3 | Action-oriented – the objective should motivate towards action; it should state what the improvement will be – an increase, strengthening, etc.;

4 | Realistic – the objective should be realistic in terms of time and available resources; and
5 | Time-bound – the realization of the objective should be specified in terms of a specific period.

44

/////////////////////////////////////////////////////////////////////////////////////////////////////////////

☑
		

Setting goals and objectives – recent practice in strategy
documents that are part of the Montenegrin strategic framework

Analysis of the existing sector strategies has shown that there are only a limited number of strategy
documents with objectives defined to fulfil all of the above-mentioned criteria. In most of the cases, the
set objectives lack the element of measurability or clear deadlines for the implementation.

				EXAMPLE 1
The translation of strategic goals into operative objectives is approached differently in
the existing strategies, but one of the positive examples in terms of setting the objectives that are fulfil the key quality criteria is the Strategy for Early and Preschool Education in Montenegro (2016–2020). In the case of this strategy, the set operative objective is achievable and measurable in the set timeframe, while also being concrete and
relevant to the topic:

		

GOAL 1:

Increase PSE coverage to all children, particularly those aged 3 up to compulsory school age
in line with international standards.
All preschool children in Montenegro need to be ensured the best possible start in life as a precondition for developing their full potential by inclusion into the preschool education system. In
future we will aspire to meet international standards and the set expectations regarding the
coverage of children aged 3 up to school-entry age.
This will be achieved through: a) improving the infrastructure: building new spaces, refurbishing
the existing ones and adapting alternative spaces through the use of regional primary school
buildings or other public and/or private facilities; b) expanding interactive services and book
and toy libraries; c) introducing innovative and flexible programmes (the free three-hour programme, staggered scheduling); d) intensive integration of the RE population; e) better detection and response to the needs of children with SEN; f) programming the active participation of
parents; and g) collecting and using data within and between sectors.
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				EXAMPLE 2
It is the responsibility of the competent ministry to decide on how to define the objectives and how to link them to the relevant indicators; however one high-quality solution is offered in the Public Administration Reform Strategy 2016–2020. Apart from the
structure, the objectives are well defined, although one of the key shortcomings is their lack of
correlation to the indicators. However, in terms of the structure, it is still useful to consider
the example given below:
Objective

Key challenges
in relation to this
objective

Lead Agency
Ministry of the
Interior

Description of
objective indicators and target
value:

4.1.1. Enhanced control over the legality and expedience of work of the public
administration authorities
The key challenges in achieving the set objective will be focused on the establishment of a clear and comprehensible typology of the authorities exercising public
powers and on prescribing uniform rules for their establishment and functioning.
Thus, a necessary precondition for their adequate positioning within the administrative system of Montenegro will be created. From the aspect of the consistency
of the system of state administration, it is reasonable to analyse the functional and
financial effects of the introduction and implementation of a new concept of “administrative authorities within ministries”. The activity of the administrative inspection,
as a system of internal inspection control, is also of crucial importance to the improvement of the efficiency and legality of the work of public administration bodies,
because of which it is necessary to strengthen the human-resource capacities of the
administrative inspection in the coming period, in order to contribute to its proactive
approach to its work. Likewise, in the coming period it is necessary to strengthen the
capacities of the Administration for Inspection Affairs, which performs inspection
supervision in those public administration segments which are not encompassed by
the inspection supervision performed by the Administrative Inspection.
Lead Agency
Ministry of the Interior

Indicator

2014
baseline
value

2017 target
value

2020 target
value

Existence of uniform rules
for the establishment,
management and supervision of all the authorities
at the state level

No

No

Yes

No

Basis for
measurement
established

Target value will be
determined after the
establishment of the
measurement basis

3,668

-

-

50.23 %

50%

Less than 45%

Percentage of state-level
authorities established
by a specific law, which
do not comply with the
uniform rules
Number of complaints to
the Administrative Court
against administrative acts
Percentage of administrative acts annulled by
the Administrative Court
out of the total number of
complaints lodged
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				EXAMPLE 3
In terms of structure, it is desirable to group operative objectives into one place and to
deal with them separately later in the text of the strategy. An appropriate illustration is
provided in the Strategy for Social Inclusion of Roma and Egyptians in Montenegro
2016–2020.
		

Objectives and measures envisaged by the strategy

When it comes to the housing, the strategy identifies a number of key objectives to be implemented in said period until 2020, and these are:
• Objective 1.1: Construction of social housing in Podgorica, Nikšić and Berane;
• Objective 1.2: Improvement of housing conditions of Roma and Egyptians;
• Objective 1.3: Legalization of Roma and Egyptian settlements and/or structures;
• Objective 1.4: Resettlement (reallocation) of Roma and Egyptian settlements and/or structures;
• Objective 1.5: Application of so-called ad-hoc measures for the improvement of housing
conditions.
		

Objective 1.1: Construction of structures for social housing in Podgorica,
Nikšić and Berane

The first objective will be achieved through the implementation of the following measures/
instruments:
• Instrument/measure 1.1.1: Selection of beneficiaries of social housing
• Instrument/measure 1.1.2: Training of future tenants
• Instrument/measure 1.1.3: Development of the Act on the Maintenance of Social
Housing Apartments
• Instrument/measure 1.1.4: Analysis of the possibilities of building structures for social
housing in all municipalities in Montenegro
Instrument/measure 1.1.1: Selection of beneficiaries of social housing
In the framework of this instrument/measure will be the selection of the beneficiaries of social
housing. The procedure for the selection of tenants will be carried out under the provisions of
the Law on Social Housing. In December 2015, the Decision on detailed criteria for eligibility
for social housing for displaced persons5 was passed on the basis of this law, while selection
will be made for the other target groups in accordance with the current regulations. Article 8
Paragraph 2 of the Law on Social Housing states that the specific criteria for eligibility for social housing for persons within the group of persons defined in accordance with the program
of social housing will be defined by the regulation of the Government of Montenegro, or a local
self-government unit, in accordance with the local programme. This implies that local self-government units will provide projects and funding for social housing for specific target groups
within local programmes, which are required to be adopted every year, as well as defining
secondary legislation, on the basis of which the end users will be selected.
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				EXAMPLE 4
The Water Management Strategy is yet another example of a clearly set goal, with an
accompanying explanation on what it relates to and what its expected outcome is.
		
The objective of the Water Management Strategy is to achieve a unified and fully
harmonized water regime on the territory of Montenegro, on each of its two basins – the
Adriatic and Danube (in accordance with Article 21 of the Water Act), which can be defined as
follows:
• To create a legal framework for the efficient functioning of the water sector;
• To ensure economic stability, which enables sustainable development of the water sector;
• To ensure a sufficient quantity of water of adequate quality for the water supply of the population and for all the needs of the economy;
• To protect the population and material goods from floods and other forms of harmful effects
of waters;
• To landscape the basins in order to protect the water management and other systems, as
well as in order to protect the environment;
• To protect waters and achieving good water status in order to protect and improve the environment and improve the state of biodiversity;
• To establish metrological, managerial and IT support for the implementation of all water-management goals;
• To define the interconnection and interdependence of all plans in the area of water with the
requirements of spatial planning and preservation, and environmental protection, and vice-versa, providing more reliable planning for locating other facilities and systems, respecting the
criteria, limitations and opportunities arising from the water infrastructure;
• To organize the water sector in such a way as to be able to successfully implement the concept of integrated water-resources management, in the context of managing all resources that
are water and water-dependent;
• To involve the public in the process of adopting strategic guidelines for the development of
integral water management systems.

				EXAMPLE 5
The Strategy for Execution of Criminal Sanctions 2017–2021 offers one more positive example of defining concrete, measurable, action-oriented and realistic goals.
		

The objectives of the strategy are:

1 | To strengthen prevention of and protection from ill-treatment, and respect for human rights;
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2 | To strengthen the institutional capacities of the Institute for Execution of Criminal Sanctions and to undertake treatment and re-socialization measures for detainees and convicts;

3 | To strengthen the institutional capacities of the probation service for supervising offenders with alternative sanctions and measures imposed;

4 | To enhance campaigns for raising the awareness of professionals and the public on the
execution of criminal sanctions.

			

CONCLUSION

Guide for setting up of goals and objectives
Are the strategic goals defined?
Do the operative objectives impact the strategic goal?
Do the operative objectives reflect the defined problems?
Are the operative objectives specific?
Are the operative objectives measurable?
Are the operative objectives action-oriented?
Are the operative objectives realistic?
Are the operative objectives time-bound?

YES

NO

□
□
□
□
□
□
□
□

□
□
□
□
□
□
□
□
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5.3

Setting performance indicators and targets

I

nformation that indicates performance in a specific public policy area is used to indicate to what extent
an institution in charge has been meeting its goals. Based on this information, the decision makers
form decisions on policy options that are aimed at solving the problems identified in the relevant policy areas. Additionally, information on performance provides a useful insight into how to distribute the
financial resources available in the budget more efficiently and, what are areas that require additional
funds from other sources, as well as the missing expertise. Information on the performance is provided
by means of performance indicators and targets. All the strategy documents should contain performance indicators; otherwise the policy monitoring and evaluation efforts are limited.

☑

Types of indicators

Performance indicators are a tool which one can use to estimate whether the set strategic goals and
operative objectives have been met or whether an activity has been implemented. Indicators represent
criteria for measuring to what extent a particular goal has been met, as well as the status of the implementation of a certain activity and what has been achieved thereby. This means that the indicators are
linked to the goals and activities of a strategy or programme.
For the purpose of implementing this methodology, the following performance indicators are used:
PERFORMANCE INDICATORS
Types of indicators

Refers to:

Answers the question:

Description

Output indicators

Activities

“What do we produce or
deliver?”

It represents products or goods and services
resulting from the activity (e.g. a law or bylaw has been passed, a certain analysis was
carried out, a conference was organized,
etc.).

Outcome indicators

Operational/operative
objectives

“What are the outcomes
we intend to achieve
by implementation of
activities?”

It represents the short-term and medium-term effects of the implemented activities. It expresses the changes caused by
the results of the activity (e.g. improving the
Doing Business rating).

Strategic goals

“What are the overall
and long-term effects
of achieving specific
outcomes?”

They reflect the extreme improvement or
change in the quality of people’s lives, such
as poverty reduction, satisfaction with the
health system, etc. They can also be developed using international indices.

Impact indicators

Table 2: Defining performance indicators
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☑

Establishing baseline values and target values

☑

Outcome indicators

When a set of key performance indicators for each strategic goal, operative objective and activity is
defined, the next stage entails determining the extent of performance. This means specifying the target
performance values in relation to the current baseline values or previous baseline values. The target values express a certain effect that needs to be achieved through the implementation over a given period.
The first step in setting the performance indicators is to determine the baseline value, which informs
us about the current state of play in a policy area. The baseline value indicates the state of affairs before
or at the very beginning of the implementation of the new strategy document, in relation to which progress will be monitored and the evaluation will be measured. In many cases, the baseline value reflects
the success recorded in the previous year (or other period of time for which data is available). As a second
step, the target values that are planned to be reached in the future (via the implementing activities) are
defined. It is advisable for the target values to be set for the mid-term period (i.e. until the end of the first
half of the implementation period of a strategy document) and for the end of the implementation period.
It is important to keep in mind that the indicators and their target values are monitored by other institutions, as well as by the public, and that unrealistically set target values have to be reviewed and revised.

Although in ideal academic examples the level of achievement of the strategy’s goals is measured by
an impact indicator, and achievement of an operative objective is measured by an outcome indicator (Table 3), in practice there are usually two options: either the outcome indicators are defined at the level of
both the strategy’s goal and the operative objective or it is decided to define the outcome indicators only
at the level of the operative objectives. This is because impact indicators are beyond the control of those
who plan the policies, due to the fact that the impact indicators depend on a number of external factors.
The criterion which every strategy document must meet is that at least one outcome level indicator, advisably two, but no more than three, should be defined for each operative objective. The outcome indicator expresses the changes caused by the results of the implemented activities. In order to
properly define this indicator, it is necessary to have a clear link between the set of envisaged activities
and the operative objective to be achieved by their implementation. Outcome indicators are the best
way to measure the degree of achievement of the objective and the achieved results at the level of
these objectives, but also to communicate the achieved results to the interested public.
A properly set outcome indicator should be defined so as to clearly reflect the intended effect of the
objective, and it should encompass the current value, as well as the target value in the short, medium
and long term.

☑
		

Indicators – recent practice in strategy documents that
are part of the Montenegrin strategic framework

An analysis of sector strategies shows that most sector strategies do not have indicators set at the
level of operative objectives or there is no clear target value at the annual or biennial level. During the
analysis of the existing strategic framework in Montenegro, we selected four strategy documents that
represent examples of well-defined performance indicators. Although some of the examples do not
meet all of the above-selected criteria, they represent a quality approach in terms of focusing on results,
which is the ultimate purpose of any strategy document.
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				EXAMPLE 1
Strategy for Information Society Development precisely defines the initial value, as well
as the target values for 2018 and 2020, for each and every indicator.
Current
situation

2018

2020

Accessibility of NGA broadband access –
percentage of households in the area of NGA availability
(30 Mbit/s)

26.5%

60%

100%

Broadband penetration for households –
share of households using the lowest broadband access
(2 Mbit/s)

53.3%

80%

100%

Level of representation of broadband connections –
the share of broadband access connections
via a fixed high-speed network (30 Mbit/s) out of the overall
number of fixed broadband connections

3.6%

30%

70%

0%

20%

50%

Indicator

Penetration of ultra-wideband broadband connections
(households) – share of households using ultrafast broadband
access (100 Mbit/s)

				EXAMPLER 2
The National Strategy for Employment and Human Resource Development 2016–
2020. The starting values for 2014, as well as the target values for 2020, are presented
for each of these indicators. Ideally, the values would have been predicted also for 2017.
		
		

1.2.2: Indicators of success in order to measure the implementation of
the strategy
Starting
value
(2014)

Target
value
(2020)

Data source
(2014)

Employment rate (15–64)

50.4%

56%

Monstat, ARS

Employment rate of women (15–64)

45.3%

51%

Monstat, ARS

Unemployment rate (15–64)

35.8%

29%

Monstat, ARS

Youth unemployment rate (15–24)
The proportion of long-term unemployed out
of total unemployment

77.5%

60%

Monstat, ARS

32.7%

40%

Monstat, ARS

Indicator
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Starting
value
(2014)

Target
value
(2020)

Data source
(2014)

The proportion of university graduates in the
age group 25–34

32.7%

40%

Monstat, ARS

Poverty rate

8.6%

7%

Monstat, Analysis
of Poverty in
Montenegro

20%

Monstat, SILC

13.5%

ZZZCG

Indicator

Poverty risk rate
Registered unemployment rate

14.95%

				EXAMPLE 3
The Strategy for the Prevention of and Protection from Child Abuse 2017–2021 contains indicators for the realization of the strategy’s goals in the period 2017–2021 and,
even though they fall short of defining the current values, the target values have been
clearly defined.

		
		

Performance indicators in the realization of the goals of the strategy
during the period 2017–2021

Performance indicators in the realization of the goals
☑ Number of children exposed to family abuse reduced by 20% by 2021.
☑ Number of reports from children victims of abuse increased annually by 10% at the national
level by 2021.

☑ Number of reports of cases of child neglect increased annually by 10% at the national level by
2021.

☑ Number of reports of sexual child abuse increased annually by 10% at the national level by
2021.

☑ Perceptions of school children about the incidence of peer violence increased by 30% by 2021.
☑ Percentage of citizens who find it unacceptable to beat a child increased by 30% by 2021.
☑ Increase in the availability of the “family assistant” service in all municipalities in Montenegro.
☑ A minimum of 50% of cases of child abuse victims/witnesses examined by video link by 2021.
☑ Recidivism of sex offenders against children reduced by 20% by 2021.
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				EXAMPLE 4
Key indicators are set for every general goal, accompanied by the operative objectives
and predicted actions defined in the Strategy for Lifelong Entrepreneurship Learning.
		

GENERAL GOAL 1:

Children, pupils and students are given the opportunity to develop entrepreneurship competencies at all levels of education.
Realization of General Goal 1 is aimed at:
• Introducing entrepreneurship as a key competence at all levels of education;
• Ensuring that all pupils in primary and secondary education acquire and improve their
entrepreneurial skills;
• Providing students with the opportunity to study entrepreneurship as a specific course
(subject) on study programmes;
• Strengthening entrepreneurial competence within the student population, especially
among students at non-economics faculties;
• Providing students with the opportunity to study entrepreneurship as a specific course
(subject) at technical faculties and other non-economics study programmes;
• Developing and implementing the concept of entrepreneurial learning at the preschool
level (kindergarten).
Operative objectives and actions:
• Promotion of entrepreneurial learning in primary, secondary and tertiary education;
• Introduction of entrepreneurial competence in preschool education.
In order to achieve this, following actions are defined in the Action Plan:
• Action 1.1: Application of the principle of entrepreneurial learning by the development of
key competences.
• Action 1.2: Creating the foundations for “learning upgrade” at all levels of education.
Key indicators:
• This key competence is introduced in 50% of elementary schools, 50% of gymnasiums and
50% of secondary vocational schools;
• Entrepreneurship is introduced as a mandatory or elective course (subject) in 30% of primary and secondary schools;
• Extracurricular activities in the field of entrepreneurial education are developed in 30% of
primary and secondary schools;
• Entrepreneurship introduced in the teaching programmes of non-economics faculties;
• Standardized teaching programmes and good practice examples are used in preschool
institutions when learning about entrepreneurial competence.
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CONCLUSION

Guide for defining performance indicators
Does each strategic goal and operative objective contain at least one relevant
indicator?
Do the indicators have accompanying baseline and target values?
Are the indicators clear, relevant and cost-effective?

5.4

YES

NO

□ □
□ □
□ □

Action planning

I

n the policy-planning process, the next step entails the planning of specific activities to implement the
objectives, i.e. the drafting of an action plan. The activities are instruments, i.e. implemented actions, aimed at the achievement of the concrete goals set out in a specific strategy document. The activities are developed against each operative objective and they are, as much as possible, innovative and effective ways
of solving the identified problems. The activities form part of an Action Plan which is usually presented as
a table containing all the elements needed for monitoring and reporting, and it includes the following:

•
•
•
•
•
•

Activities set so as to reflect the operative objectives they refer to;
The institution in charge of its implementation;
Deadlines for implementation;
Output indicators – baseline and target values;
Budgetary resources for the realization of activities;
Sources of funding.

It is important to note that, depending on the strategy document, it is possible to draw a distinction
between instruments, measures (a group of activities) and activities. When it comes to the terminology, all
three options are valid; nevertheless, for the sake of preserving consistency and easier monitoring of
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strategy documents, it is desirable to choose one term which, in this case, is “activity”.
The validity period of an action plan may vary; however, practice shows that planning is most realistic
if the timeframe is set for a period of 1 to 3 years. For a smaller administration, such as Montenegro’s, it
is recommended to have action plans defined for a two-year period.
In the case of a strategy document that lasts longer, consecutive action plans should be developed.
Adoption of a new action plan after the previous action plan expires involves the possibility of its revision
in case that it was planned unrealistically, bearing in mind the possibility of revising the initially defined
problems or the need for new reform priorities.
The action plan should be prepared and adopted together with the strategy document.
Activities from the action plan directly influence the realization of the objectives, as well as the respective performance indicators. In addition to this, financial projections for the implementation of the
strategy documents can be calculated only after the adoption of an action plan, due to the fact that the
available financial resources have a direct influence on realistic activity planning.
The Action Plan Template should have the following mandatory content:
STRATEGIC GOAL I:
Operative objective 1:
Outcome indicator a)

Outcome indicator b)

Activity affecting implementation of Operative objective 1

Output
indicator

Baseline
value

Mid-term value

Value at the end of strategy
document implementation
period

Baseline
value

Mid-term value

Value at the end of strategy
document implementation
period

Institutions
in charge for
implementation of
activities

Start date

Planned end
date

Allocated
financial
resources

Sources of
funding

1.1
1.2
1.3
Operative objective 2:
Operative objective 3, etc.
STRATEGIC GOAL II:
STRATEGIC GOAL III:

NOTE: The presented Action Plan Template fully correlates with the Template for the Report on implementation of an Action Plan in Annex 1 of this document.
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☑  Planning of activities – recent practice in strategy documents

		

that are part of the Montenegrin strategic framework

At the level of sector-based strategy documents, there is no one document that fulfils all the above-mentioned criteria for a quality action plan. Usually, action plans lack baseline or target values. The majority of
action plans lack indicated sources of funding, while in rare cases action plans have precisely budgeted activities. Nevertheless, there are positive examples, as shown below:

				EXAMPLE 1
In the case of the Strategy on Early and Preschool Education in Montenegro 2016–
2020, the strategy connects the activities with the specific goals, although it lacks sources of funding, as well as baseline and target values for the output indicators.

Objective

Carrier of activity
and realization
period

Indicators and means of
verification

MPS, MZ, MRSS,
MK, LU, PVO,
donations
Deadline: 2016/17
academic year

Number of institutions,
elementary schools, local
administrations, culture
houses, health centres
functioning in the field of
preschool education

€ 30,000

Developing and implementing construction
plan for new facilities

MPS, PVO
Deadline: 2016–
2020

Report, recommendations,
new facilities

€1,000,000
per facility

Developing plan and
reconstruction of new
facilities

MPS, PVO
Deadline: 2016–
2020

Report, recommendations,
number of new facilities

€50,000
per facility

Piloting of the selected
model of a three-hour
programme

MPS, ZzŠ, PVO,
donations
Deadline: 2016/17
academic year

Selected model piloted.
Number of children within
the project, reports.

€50,000

Activities

Drafting of local plans of
implementation in accordance with the regional
and local specificities

1. Increase the
scope of preschool education
to all children
from the age of 3
to start of school
in accordance
with international standards

Financial
estimation
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				EXAMPLE 2
A strategic goal that is transferred very well into the specific activities is contained in
the Industry Policy of Montenegro, even though neither the financial resources nor the
current values of the indicators are defined.
		

STRATEGIC GOAL 1. Competitiveness of industry

R1.1: Improved international economic competitiveness
R1.2: Improved business environment for all enterprises and entrepreneurs
R1.3: Improvement in obtaining relevant goals from the Europe 2020 and South-East Europe
2020 strategies
fus 19sno20ta
Number

Planned
activities

Expected
results

Indicators of Achievement
(IoA)
- Reference current value
2015
- Target value 2018

Means of
verification

Competence

Periods19/
Financial
resources20

Sub-Objective 1.1: Improvement of physical capital – energy, transport, ICT, raw materials and
technology for competitive enterprises
Priorities:
• Securing the energy supply, development of a competitive energy market, and sustainable energy development;
• Establishing Montenegro as a digital state with recognition of the social and economic potential of ICT and
broadband;
• Introduction of modern technologies and the valourization of available raw materials in priority sectors
through higher processing stages, in order to supply the market with high-quality products.
1.1.1. Measure: Effective use of energy potentials and reduced operating costs, through the development of an infrastructure for a sustainable energy supply and liberalized, competitive and open energy
markets
Result:
Reconstruction and rehabilitation completed of existing energy power capacities and conditions developed for
the construction of new ones including the construction of small hydroelectric and wind-powered plants and
capacity to use solar energy

19 The start year for implementation of Industry Policy is 2016, and the realization of some of the activities may last until 2020.
20 The most relevant financial resources for every of the activities are structured in the following way:
A - public-sector resources; national budget including resources from municipalities;
B - IPA II resources provided as budget support;
C - IPA II resources provided for the realization of sector project fiche and projects;
D - resources from EU programmes (eg. Erasmus+, COSME, Horizon 2020);
E - other donor resources;
F - private-sector contributions.
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Number

1.1.1.1.

Planned
activities

Revitalization
of existing energy
infrastructure
capacities
and construction of new
ones

Expected
results

Revitalization
of hydroelectric
power plants
(HPP Piva, HE
Perucica, TE
Pljevlja and
small hydroelectric power
plants) completed
Small hydroelectric and
wind-power
plants constructed
Constant, safe,
high-quality
and diversified power
supply aimed
at complying
supply with
the demands
of companies
and international technical
standards
Losses and
negative
impacts on the
environment
reduced

Indicators of Achievement
(IoA)
- Reference current value
2015
- Target value 2018
IoA: Number of hydroelectric power plants that have
been revitalized/level of
investment achievement
in revitalization
Baseline 2015: revitalization of HE Piva and HE
Perucica started
Target 2018: revitalization
of HE Piva finalized/75%
realization of investment;
revitalization of HE Perucica finalized/50% realization
of investment
IoA: Number of thermoelectric power plants that
have been revitalized/level
of investment achievement in revitalization
Baseline 2015: revitalization of TE Pljevlja started
Target 2017: revitalization of TE Pljevlja finalized/100% achievement of
investment

Means of
verification

MoV: ME
report/
action plan
for implementation
of Strategy
for Development of
Energy until
2030

Competence

LI: ME
KP: Montenegrin
Electricity
Enterprise,
Montenegrin
Electricity
Transmission
system,
TERNA,
other
investors

Periods19/
Financial
resources20
2016-2020

• A,F

IoA: Number of small
hydroelectric power
plants revitalized/level of
investment achievement
in revitalization
Baseline 2015: No small
HPPs revitalized
Target 2018: Seven small
HPPs/100% investment
achievement
IoA: Number of small
hydroelectric power plants
constructed/level of investment achievement in
construction of small HPP
Baseline including 2015:
14 small HPPs constructed
Target 2018: at least one
small HPP/65% investment
achievement in construction of small HPPs
IoA: Number of wind-power plants constructed/level of investment achievement in construction of
wind-power plants
Baseline 2015: No WPPs
constructed
Target 2018: Two
wind-power plants/80%
realization of investment in construction of
wind-power plants
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				EXAMPLE 3
Despite the fact that financial projections are not linked to activities, the National Youth Strategy 2017–2021 is a good example of providing explanations for each measure,
followed by “sub-measures” and information on the institution in charge of their realization.
Key outcome A: Young people achieving economic and socials security through facilitated access to the labour market and employment
MEASURES:
1. Removal of
barriers for
accessing
labour market
for all young
people

WHY THIS MEASURE?
In order to establish young people’s trust in the employment process.
It has been shown that young people do not have confidence in the processes of selecting candidates for employment and they are not optimistic in regard to finding a
job based on their competencies. Research has shown that the most common way of
looking for and finding a job among young people is “through friends and relatives.”
Connections (personal acquaintances regardless of the quality and skills of persons
seeking a job) are perceived as the most important criterion by which employers in
the state institutions and enterprises and organizations (48%), but also in the private
sector (38%), employ new staff. Education is in second place in both sectors (16%).
In third place are recommendations, and in fourth is the impression the candidate
leaves with the employer, while previous work experience takes last place.
So that young people from marginalized groups (youth with disabilities, Roma,
internally displaced persons from the former Yugoslavia and refugees, young people
who have been waiting for a job for over three years, and young people who drop
out of school before obtaining their first qualification) can take an equal footing in
the labour market.
There is no specific data on hard-to-employ sub-groups of young people. Regarding
the general population, among the hard-to-employ, the most at-risk are persons
with disabilities, Roma, internally displaced persons from the former Yugoslavia and
refugees, young people with no identification documents and at risk of statelessness,
young people who have been waiting for a job for over three years and women and
young people who drop out of school before obtaining their first qualification.
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Action

Action sub-action

A1. Remove barriers for access
to labour market
for all young
people

1. Promote active labour market measures and programmes for
young people, including media promotion of good practices (with
young people who have undergone the youth employability programmes being given as examples), and sensitize the public and
employers to encourage the employment of special groups of the
unemployed, such as young single parents, rehabilitated addicts, victims of violence and other groups with difficult access to the labour
market.
2. Improve the existing youth employment and self-employment
measures/programmes through impact analysis and planning with
the participation of young people and other interested parties in the
process, as well as the development of new active labour market
measures, particularly those targeting young women.
3. Inform young people of their labour rights and the provision of legal
aid.

Implementing
organisation
NEA/MLSW

NEA

NEA
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CONCLUSION

Guide for defining the action plan content
Are the activities defined in such a way as to reflect the achievement of the
operative objective they refer to?
Is the institution in charge of the implementation of activity defined?
Are deadlines for implementation of activities set?
Is an output indicator developed for each respective activity?
Is there a clear link between output indicators and outcome indicators attached
to operative objectives?
Are the financial resources for implementation of the activities clearly indicated?
Are the sources of funding indicated?

YES

NO

□
□
□
□
□
□
□

□
□
□
□
□
□
□
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Funding of activities

5.5

O

ne of the key elements that have a heavy impact on the success of the implementation of strategy
documents is the adequately estimation of the financial resources necessary for the implementation, as well as ensuring appropriate funding (planning of funds and clear indication of funds in the budget). The budget or policy costs should be calculated in advance in order to be able to take into account
the necessary financial resources in setting up the medium-term budgetary framework and planning
the annual budget.
It is important to define the costs of implementation of a strategy document in the medium-term
budgetary framework so that the financial needs match with the financial resources and available funds.
The policy and its indicative budget should be prepared well in advance of the annual financial planning
cycle, so as to be taken into account in the preparation of the annual budget. Policies that are prepared
and approved within the current year may have a negative impact on budget implementation and may
jeopardize the efficient use of resources. Therefore, policy preparation needs to be aligned with budget planning. The financial needs of the strategy document implementation process must be assessed in parallel with the commitments and priorities of the annual budget. A qualitative assessment
of the financial resources within the strategy document should include:

•
•
•
•

A display of the total financial assets that will be used for the validity period of the strategy document;
Precisely defined financial amounts envisaged for each objective or activity included in the strategy document;
An indication of the sources of funding;
Clearly specification of whether the envisaged funds have been approved or not, and whether
negotiations on financing of the strategy document have come to an end.

A detailed explanation of the financial estimations necessary for the development, implementation and monitoring of implementation of the strategy documents is provided by the Methodology
for the estimation of costs for governmental strategies, published by ReSPA. 21

☑

Funding of activities – recent practice in strategy documents
that are part of the Montenegrin strategic framework

Analysis of the existing strategies has resulted in the understanding that either a large number of
strategies do not have an overview of financial resources, or else the provided overview is incomplete and
focused only on an indicative presentation of the sources of funding. Some strategy documents foresee
only the total amount of allocated funds, without specifying the sources of funding and precise amounts
21 ReSPA, Methodological Guide for Costing of Government Strategies, 2018: https://www.respaweb.eu/11/library#respa-publications-2018-7.
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allocated for each respective objective or activity.
Analysis has shown that there exist a number of strategy documents that contain a high-quality overview of certain segments related to the budgeting of strategy documents.

				EXAMPLE 1
The Public Administration Reform Strategy 2016–2020, contains a high-quality overview of the total financial resources envisaged for the duration of the strategy, as well as
the defined sources of funding (budget and potential donor funds). The lack of financial
projections of this concrete document is reflected in the fact that it does not include a
financial projection for each of the activities, along with the sources of financing.
COSTS OF IMPLEMENTING THE STRATEGY 2016–2020
The total estimated costs of implementation of the Strategy in the period 2016–2020 will
amount to €8,666,840.00, of which €2.2 million is made up of possible donor assistance.
The costs of the activities planned by the Action Plan, which are an integral part of the Strategy for the period 2016–2017, amount to €4.46 million, of which: €2,400,000.00 is planned funds for severance payments for the period 2016–2020, €2,200,000.00 is requested
donor support and €4,266,840.00 is for activities to be undertaken by the state authorities.
The funds planned for the activities of state authorities do not represent a permanent increase
in the budget for this amount but are the costs of implementing the activities.
The total cost of implementing the strategy is 1.2% of the total annual costs for the functioning of the bodies to which the strategy relates, therefore financial and fiscal sustainability is
ensured. If the donor funds for the planned activities are provided in accordance with the plan,
the ad-hoc implementation costs of the strategy will amount to 0.9% of the current annual
expenditure of the authority that will implement it.
2016

2017

2018–2020

Nate

State budget of
Montenegro (€)

2,133,420.00

2,133,420.00

2,200,000.00

Costs for the period 2018–
2020 are preliminary estimates

Potential donor
support (€)

100,000.00

100,000.00

2,000,000.00

The planned donor costs are
an assessment. If the donor
support is not provided, the
costs will be taken from the
State Budget of Montenegro
from the current costs of the
authorities.

Total (€)

2,233,420.00

2,233,420.00

4,200,000.00

Overall
2016-2020 (€)
8,666,840.00
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				EXAMPLE 2
Energy Development Strategy of Montenegro is a good example as it contains financial
resources by sector for the period up to 2021, as well as for the period from 2020-2030.
Ideally, the strategy should contain another column with the sources of financing.
To 2021 (in EUR)

2022–2030
(in EUR)

Total (in EUR)

106,610

15,000

121,610

1.1) Pljevlja basin

104,610

15,000

119,610

1.3) Berane basin

2,000

0

2,000

Sector / area / programme / project
1 Coal sector

2 Oil and gas sector
2.1) Ionian-Adriatic gas pipeline

156,812

559,894

60,000

0

60,000

0

21,760

21,760

2.3) 90-day reserves of petroleum
products

124,082

25,552

149,634

2.4) Exploration of oil and gas

219,000

109,500

328,500

1,679,675

276,290

1,955,965

1,160,710

0.000

1,160,710

3.2) Transmission of electricity

228,965

16,290

245,255

3.3) Distribution of electricity

290,000

260,000

550,000

2.2) Distributive gas system

3 Electricity sector
3.1) Electricity production (large HPPs
and TEs)

4 Remote heating

18,560

13,360

31,920

4.1) Biomass boiler in Pljevlja –
18 MWh

7,200

0

7,200

4.2) Distribution system for district
heating in Pljevlja

10,000

10,000

20,000

4.3) Other biomass boilers

1,360

3,360

4,720

5 Energy efficiency

348,720

439,390

788,110

6 Renewable sources of energy

517,296

211,231

728,527

6.1) Small hydroelectric power plants

148,825

62,600

211,425

6.2) Wind-power plants

194,840

46,200

241,040

6.3) Photovoltaic power plants

24,000

44,000

68,000

6.4) Biomass power plants

67,365

58,365

125,730

6.5) Biomass cogeneration

2,266

66

2,332

6.6) Combined Solid Municipal Waste
Incinerator (CHP)

80,000

0

80,000

3,500

1,500

5,000

3,500

1,500

5,000

3,077,443

1,113,583

4,191,026

Other
7.1) Introducing and upgrading the IS-infrastructure for market development
TOTAL (1-7)
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				EXAMPLE 3
The Action Plan for implementation of the Strategy for Early and Preschool Education
for the Period 2016–2020 is one of the rare examples of a strategy that clearly indicates
the amounts allocated for the respective activities, although without the sources of funding indicated.

Goal
1) Increase
preschool coverage
to all children
aged 3 up to school
age in line with
international
standards

Activity

Responsible
entity
and timeframe

Indicators and
sources of
verification

Cost
estimate

Development of LIPs
MoEd, MoH,
responding to local and MLSW, MoC,
regional specificities
LG, PVO, donors
Deadline:
2016/17
academic year

Number of regional
school
buildings, community buildings,
culture centres,
primary healthcare
centres, business
premises put to
use as PSI

€30,000

Construction plans for
new buildings
developed and applied

MoEd, PSE
Deadline:
2016–2020

Reports, recommen- €1,000,000
dations,
per
number of new
facility
facilities

Plans developed and
facilities
refurbished

MoEd, PSE
Deadline:
2016–2020

Reports, recommen- €50,000 per
dations,
facility
number of refurbished facilities

Piloting the chosen
three-hour
preschool preparatory
model

MoEd, BES, PSE,
donors
Deadline:
2016/17

Chosen model piloted. Number of
children covered,
reports

€50,000

Application of the chosen three-hour
preschool preparatory
programme:
• 5-year-olds in
2017/18
• 4-year-olds in
2017/18
• 3-year-olds in
2017/18

MoEd, BES, PSE,
donors
Deadline: 2020

Chosen model applied. Number of
children covered,
reports

€600,000

Set up interactive services in all
municipalities

MoEd, BES, PSE,
LG, donors
Deadline: 2017

Number of IS, number of children
covered

€75,000

Set up and use book
and toy libraries

MoEd, BES, PSE,
BES,
NGOs, donors
Deadline: 2017

Number of book
and toy libraries
and users

€20,000
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				EXAMPLE 4
A particularly high-quality and innovative example of budgeting is the Regional Development Strategy 2014–2020, which states that funding of the key strategic objectives
and priority areas defined in the strategy will depend on the annual Law on the Budget
of Montenegro, the annual budgets of local self-government units, EU funds and others
donations, as well as loans. It is important to emphasize that the strategy envisages
three financing scenarios: a positive, realistic and pessimistic scenario. For each of these
scenarios, the basic assumptions on which the scenario is based are presented.
4.2 FINANCING OF REGIONAL DEVELOPMENT IN ACCORDANCE WITH DEVELOPMENT
DIRECTIONS AND REGIONS
Presentation of the financing for regional development for the period 2014–2020, starts with
the realistic scenario as the most basic one, which (in the projection without the construction
of the highway) is based on the assumption of the allocation of around €191 million per year
(at current prices) or at least 5% of GDP annually for the implementation of the Regional Development Strategy. In the option where the highway is included, for the financing of regional
development, by the end of 2017, an average of around €361 million annually or about 10%
of GDP annually should be allocated. One of the starting assumptions for further analysis of
financing the implementation of the Regional Development Strategy according to the realistic
scenario is the document “Development Directions of Montenegro for the Period 2013-2016”,
which defines a targeted allocation of investments/development measures between the three
areas in the following way: 25% for smart growth, 65% for sustainable growth and 10% for
inclusive growth. The proposed funding structure cannot be directly used for regional development, which nevertheless represents a multitude of overall development measures, but gives
the orientation for which direction regional development should take. At the same time, the
priority areas for the realization of the strategic goal of the Regional Development Strategy
2014–2020 are directly linked to the Development Directions of Montenegro, which additionally points to the necessity of consistency with the financing structure emanating from the
Development Directions of Montenegro (DDM) 2013-2016.
Table 18: Structure of regional development financing by policy area, %
DDM
Suggested
structure Σ

(a) RD
realization

Smart
growth

25

15

10

Sustainable
growth

65

79

-14

Inclusive
growth

10

6

Overall

100

100

Suggested
structure RD43

(d) Suggestion
vs. realization
(e) = (d) – (b)

↑↑

19

4

↓↓

73

-6

↑

8

2

(b) DDM vs. RD
(c) = (a) – (b)

100

Source: Ministry of Finance; Ministry of the Economy/GIZ – calculation made during the drafting process of the Strategy
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Table 18 above in columns (a) to (c) shows a comparison between the proposed structure from
the DDM and the structure of the implementation of the existing measures in the field of regional development. Sixty percent of the funds proposed in the DDM have been invested in the
inclusive growth in the past period, the volume of investment for smart growth was 60% (of the
proposed 25% annually, 15% was realized). On the sustainable growth and infrastructure side,
the picture is reversed, where the funding volume is 14 percentage points above the proposed
percentage in PRCG (79% compared to 65% proposed in the DDMs).
In terms of the optimal structure for financing regional development, we need to take into
consideration that, in the upcoming period until the end of 2020, investment in infrastructure
(related to sustainable growth) and in the implementation of the Regional Development Strategy will be represented as above-average, but at the same time, it should increase the share
of investments aimed at smart growth, and that it is necessary to establish an adequate investment structure in inclusive growth. This starts with the following assumptions:

1 | The volume of infrastructure funding per capita is maintained at the same nominal level as
in the period 2011–2013,

2 | An increase in investment intensity per capita for smart growth and establishment of an
adequate investment structure in inclusive growth.

This is the result of the proposed structure of financing of the Regional Development Strategy
(in the option without construction it is 19%, and for inclusive growth it would increase by 2 percentage points, that is to 8%, in the overall structure of financing of development directions). On
the other hand, the share of financing for sustainable growth would be reduced by 6 percentage points, but 73% of the total funding for development financing, which is between the starting
and the target values when it comes to financing regional development in the next period.
For the investment projections in regional development, a model that includes per capita consumption was used and, in order to avoid methodological mistakes caused by the change in
the number of inhabitants of the region, referral data on the number of inhabitants was taken
from the 2011 Census and will be used throughout the strategy period. In terms of resource
allocation by region, the projection in this Strategy is that the Northern Region remains a priority, so that the intensity of funding per capita, as in the previous period, would be at least 25%
above the average at the level of Montenegro. On the other hand, starting with the defined
objectives and priority areas of developing two other geographical regions in Montenegro, the
proposal is to reduce the difference in the intensity of investments between the Central Region
and the Coastal Region. For the Central Region, the intensity of funds per capita should be increased from the current 77% to 81% of the average investments at the level of Montenegro,
while in the Coastal Region it could be about 110% or it could be reduced, which, given the level
of development, is much more acceptable.
The proposed average annual intensity of funds for regional development per capita is shown
in the following graphic. In absolute terms, this would be €68.7 million annually for the Northern Region, €73.4 million for the Central Region and €50.5 million for the Coastal Region.
THREE FINANCING SCENARIOS
The positive scenario is based on the following assumptions:
• That the volume of funding from the state budget remains equal to the capital budget, which
for the period until the Guidelines expire, the end of 2017, should amount to about €105
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million per year, and for the period until the end of 2020, should be about €730 million. From
the perspective of the rationale and reality of this assumption, one should bear in mind that:
(a) regional development funding does not only apply to capital expenditures, and about 90%
of capital expenditure is important for regional development; (b) regional development in this
strategy is understood in a wider sense; and (c) the actual realization of expenditures for regional development exceeded the implementation of the capital budget between 10% and 30%.
• That the volume of loans and IPA funds remains at the same level as before, at an average
of €45 million and €34.5 million per year, respectively. The planned €45 million of loans
represents an average of 15.5% of the planned loans (in accordance with the Guidelines). Of
the total expected funds from IPA funds, the assumption is that €20 million will be directed
towards projects of importance for regional development.
• That the volume of other donations is around €10.5 million a year on average
The contribution to the financing of regional development by the local self-government units
would amount to 50% of their capital budget.
Based on the above, according to the positive regional development scenario, at least €200.5
million annually, or 5.2% of GDP, would be invested.
The realistic scenario is based on the assumption that the scope of regional development financing for the period 2014–2020 is maintained at the current level compared to GDP, up to
5% of GDP, on average annually. For the period covered by the Guidelines – 2014 to 2017 – this
means an average of €191.6 million a year for regional development on an annual basis. Of
this, 50% should be financed from the state budget, or 2.5% of GDP, which is close to the current
realization, which means that an average of €95.8 million per year should be provided from
the state budget. At the same time, it represents on average 91% of the capital budget per year.
The pessimistic scenario is based on restrictive assumptions, which means achieving a nominal amount of realization of expenditures for regional development from the period 2011–
2013, and in the period 2014–2016, with the realization of their real volume until the end
of 2020. This would mean that the total amount of planned expenditures for regional development for 2014–2016 should be around €160 million a year, or about €1.1 billion for the
period 2014–2020. It is recommended that this scenario should be based on the assumptions
from the Development Directions of Montenegro, where it is stated that the total available
funds for the period 2013–2016 are on average €150 million per year, taking into account
that this unit does not include local government units. The structure of funding according to the
pessimistic scenario would be the following:
• The financing structure at the state level starts with the fact that in the document “Development Directions of Montenegro 2013-2016” about 75% of all development expenditure is
allocated for regional development. Based on this assumption, and given the available funds
from the state budget, it can be concluded that a minimum of €60 million per year for the period 2014–2016 should be available for regional development. This would amount to about
57% of the state-level capital budget, which is very low compared to the previous realization.
Based on the previous assumption of 75% of the expenditure on regional development in
the Development Directions of Montenegro, it can still be estimated that an additional €25
million of loans should be available annually for investments in regional development.
• The amount of funding from IPA funds should be at the same level as before, but from other
donations around €15 million would be needed, which is relatively unrealistic, bearing in
mind that donors are generally withdrawing from Montenegro.
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• At the local level, the volume of financing by municipalities from their own budgets and from
loans should increase by 40%, from the current €21 million to €29 million, in order to maintain the total amount of current regional development financing (in nominal terms).

			

CONCLUSION

Guide to defining the content in relation to the
budgetary estimations

YES

NO

□
□
□
□

□
□
□
□

Does the strategy document contain an overview of the total financial resources
that will be used for the strategy document duration period?
Are there defined financial amounts foreseen for each objective or activity
represented in the strategy document?
Are the sources of funding indicated?
Is there information available on whether the envisaged funds have been approved or not?

5.6

Monitoring, reporting and evaluation

M

onitoring (monitoring of implementation), reporting and evaluation represent the final stage
of the policy planning cycle and they provide the relevant experience and conclusions from the
strategy implementation process. The results of the monitoring process are presented by the competent institutions in reports on the implementation of the strategy documents that are, ultimately,
submitted to the government for adoption. Apart from regular monitoring reports, it is also necessary
to verify the relevance, efficiency and effectiveness of the public policy by means of evaluation (usually
after the implementation period is over).
Better quality of reporting is provided by a uniform reporting practice. A uniform report structure
is necessary in order to provide a clear track record of the achievements in comparison to the goals set
by the strategy or programme, but also to ensure that every report contains recommendations for the
improvement of public policy development and implementation.
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☑ Monitoring
Monitoring is a process which focuses on the implementation of the document and primarily refers
to monitoring of the implementation of concrete activities, deadlines, the fulfilment of the indicators set
by action plans and, indirectly, the monitoring of achievements (in regard to strategic goals and operative objectives). This is carried out by the institutions in charge of the implementation of the strategy
document.
During the strategy document development process, it is necessary to clearly describe the following, in
a separate chapter:

•
•
•
•
•
•

Which institutions are in charge of data monitoring and collection?
Which institution is in charge of merging the data and reporting?
Which body is in charge of reviewing the reports?
How often is the monitoring and reporting carried out (frequency of reporting)?
Apart from the regular reports on implementation, it is necessary to also foresee the final report on
implementation of the strategy document.
Emphasize the necessity of the public availability of the monitoring reports.

Monitoring

What?

How?

Why?
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Evaluation

Role of the Secretariat - General of the
Government

Each line ministry is in
charge of monitoring,
reporting on and evaluating the implementation of strategy
documents, while the
Evaluation is usually carried out after the expiry
Secretariat - General
of the timeframe set by the strategy document.
of the Government
Monitoring is carried out
This allows for the final report to respond to the
checks the structure
by continuous monitoring evaluation findings, i.e. for the evaluation findings and content of the
of the implementation of to be taken into consideration during the next pol- reports on the imthe strategy document, by icy planning cycle. The evaluation is an in-depth
plementation of the
means of the monitoring
analysis of the impact of the relevant document
strategy documents.
reports on implementadefining public policies, with fact-based findings
Furthermore, the Section prepared annually.
and conclusions that would lead to concrete recretariat - General of
ommendations towards the improvement of the
the Government gives
relevant public policy.
recommendations for
their improvement in
order to achieve uniformity in reporting
For operational reasons
and to more easily
For strategic reasons – in order to ensure that
– in order to take concrete
monitor the implethe policy adequately responds to the identimeasures on the basis
mentation of the
fied problems and goals and to provide lessons
of the lessons learned
learned and conclusions from the strategy imple- activities, achieving at
in a given timeframe, if
the same time the set
mentation process.
necessary.
objectives.
Monitoring of the progEstimation of the relevance, efficiency, effecress and results compared tiveness, impact and sustainability of the proto the plan (expectations) grammes and policies
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Monitoring

When?

Who?

Evaluation

At regular time intervals
during the implementation of the strategy
document (on an annual
basis).

In theoretical terms, the evaluation may be carried
out before, during or after the strategy document’s implementation process, but due to the
limited resources of a small administration, the
only requirement of this methodology is for evaluation to be carried out after implementation of
the strategy document is over and has been made
part of the final report.

The managers and staff
involved in implementation of the strategy
document.

Internal units and external consultants that were
not involved in the creation or implementation
of the given strategy document (the exception
is ex-ante evaluation, where it is expected that
evaluators will influence the drafting and future
implementation of public policies with their independent findings).

Role of the Secretariat - General of the
Government
Finally, uniformity of
reporting provides
decision makers
with clear insights in
regard to implementation-related issues,
better selection of
further policies and
policy areas that
require additional
funding and necessary expertise.

Table 3: Explanation of monitoring and evaluation and the role of the GSG in these processes

☑ Reporting
The report on implementation of the strategy document should correspond to all the elements of the
strategy document, in order to be clear and simple for monitoring. Before the report on implementation
of the strategy document is submitted to the government for adoption, the Secretariat - General of the
Government issues a relevant opinion. An opinion is issued for:

•
•

the Annual Report on the implementation of Action Plans; and
the Final Report, following the expiry of the strategy duration period.

It is necessary to emphasize that, due to the dynamic of implementation of the strategy document, the annual report after each year of implementation and the final report on implementation
of the strategy document have somewhat different structures, as detailed in Table 4 below.
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Type of
report

Content
of the
report

Annual Report on the
Annual Report on
implementation of the
the implementation Action Plan with reference
of the Action Plan
to progress in the implementation
of the strategy
(at the end of the
document
1st year of the

Annual Report on
the implementation of the Action
Plan

Should refer to the results,
but also outcomes of the
activities for the previous
two years (to what extent
the operational goals of
the strategy/programme
have been met).

Focused on the
results of the
activities from the
previous year.

(at the end of the
3rd year of the
strategy document (at the end of the 2nd year strategy docuimplementation)
of the strategy document ment implemenimplementation)
tation)

Focused on the
results of activities
from the previous
year.

In case there is a need
to decide if the strategy
document should be revised
with regard to the activities
planned for the forthcoming
period, this has to be indicated in this report (as part of
the recommendations).
Mandatory
elements
of the
report

I Introductory outline
with an overview of
the results achieved
in the reporting
period

I Introductory outline with
an overview of the results
achieved in the reporting
period

I Introductory
outline with an
overview of the
results achieved
II Information on progress in the reporting
II Table from Annex I in achieving the operative period
objectives and accompa- II Table from
III Recommendanying indicators for the
Annex I
tions for the forthprevious
two
years
coming phases of
III Recommendathe implementation III Table from Annex I
tions for the forthprocess
coming phases of
IV Recommendations for
the implementathe forthcoming phases
tion process
of the implementation
process

Final Report on the implementation of the strategy
document
(at the end of the strategy
document implementation
period)

The Final Report contains information on the results of the
activities from the previous
year, with specific reference to
the achievement of strategic
goals and operative objectives
for the overall strategy document implementation period.

I Introductory outline with
an overview of the results
achieved in the reporting
period (Action Plan) accompanied by an overview of the
key achievements during the
overall strategy document
implementation period
II Information on the status
of performance indicators
(progress in achieving the
strategic goals and operative
objectives) during the overall
strategy document implementation period
III Table from Annex I (on implementation of activities from
the Action Plan during the final
year of the strategy document
implementation process).
IV Evaluation findings
V Overview of the estimated
vs. spent financial resources
VI Recommendations for the
next policy-planning cycle

Table 4: Content of the Reports
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The Secretariat - General of the Government checks the structure and content of the reports and
estimates the fulfilment of the criteria set for quality reporting on the implementation of the strategy
document, against the mandatory elements for the content of reports.

MANDATORY ELEMENTS OF THE ANNUAL REPORT ON IMPLEMENTATION OF
THE STRATEGY DOCUMENT AT THE END OF THE 1ST AND 3RD YEARS OF
IMPLEMENTATION

I Introductory outline

II Table

III Recommendations
for the forthcoming
phases of the implementation process

The Annual Reports prepared at the end of the 1st and 3rd years of the strategy document implementation
are actually Annual Reports on the implementation of the Action Plan, they have an identical structure and
are focused on the results of the activities implemented in the previous year. Each part of the report presents specific information that gives a clear picture of the level of success in implementing the annual
Action Plan, i.e. the strategy document. Below, we offer an explanation as to what information should
form the content of each of the report’s chapters.
I The INTRODUCTORY OUTLINE (no more than two pages) has to contain an overall estimation of
the progress in the implementation of the Action Plan:

• Information on implementation rate with reference to the objectives to which the respective
activities relate (implementation rates in regard to the number of activities planned for the reporting period, a graphical overview of the implementation rates);

• Whether the activities were implemented on time and, if not, why these activities were not
implemented on time or were not implemented at all (challenges);

• Financing of activities (overview of the spent financial resources vs. planned financial resources, by sources of funding);

II The TABLE FOR REPORTING ON THE IMPLEMENTATION OF THE ACTION PLAN22 also forms part
of the report. It follows the structure of the Action Plan and has to offer information on the implementation of the respective activities, i.e. achievement of the output indicators’ values. The main
elements of the table are:

• Activities (all the activities foreseen by the Action Plan for the reporting period should be entered
into the table for reporting);

• Information on the results of the implemented activities (the achieved values of the output indicators should be indicated);

• Institutions in charge of the implementation of activities;
22 Please refer to Annex 1.
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• Start date and planned end date for the implementation of activities;
• Status of implementation (traffic-light approach);
• For activities that have not been carried out and are still relevant, a new deadline for implementation should be indicated;

• Reasons why some of the activities were not implemented or were delayed;
• Overview of the planned and spent financial resources with a summary of expenditures with a
correlation to the allocated amounts, by the source of funding;

• Recommendations for the forthcoming phases of the Action Plan’s implementation.
III RECOMMENDATIONS FOR THE FORTHCOMING PHASES OF THE IMPLEMENTATION PROCESS

• The key challenges and problems in the implementation with recommendations to the instituti-

ons in charge of the strategy document implementation, as well as to the decision makers (contacting donors for fundraising purposes, financial and organizational measures aimed at more
efficient implementation of the activities, proposal for the reallocation of funds).

MANDATORY ELEMENTS OF THE ANNUAL REPORT ON THE IMPLEMENTATION OF
THE STRATEGY DOCUMENT AT THE END OF THE 2ND YEAR OF IMPLEMENTATION
The Annual Report on the implementation of the strategy document at the end of the 2nd year of implementation is the same as the Annual Report on implementation of the Action Plan with an overview of the
progress in the implementation of the strategy document. It has the same structure as the regular annual
report, but has to present a short overview of the progress in achieving the operative objectives during
the previous two years of implementation, as part of the introductory outline, while the information
on the accompanying outcome indicators should be presented in a separate chapter.

I Introductory
outline

II Information on
progress in achieving operational
objectives and accompanying outcome indicators

III Table

IV Recommendations for the
forthcoming phases
of the implementation process

INFORMATION ON PROGRESS IN ACHIEVING OPERATIVE OBJECTIVES AND ACCOMPANYING OUTCOME INDICATORS:
This part of the report offers a commentary on the extent to which the operative objectives have been met in relation to the set outcome indicator. For the purpose of easier
monitoring, it would be optimal for the commentary to follow the structure of the strategy
document, according to operative objectives. The report has to provide an overview of
each respective objective and should contain:
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• Information on progress in achieving the operative objectives and accompanying outcome

indicators: information on the trends, baseline and target values, as well as the current
value of indicators;

• Explanation as to why the planned trends and target values were not reached (main
challenges and problems);

• If relevant, an explanation as to why, in a specific area, better results were achieved than
planned.

OBLIGATORY ELEMENTS OF THE FINAL REPORT ON IMPLEMENTATION OF THE
STRATEGY/PROGRAMME (UPON COMPLETION OF THE STRATEGY DOCUMENT
IMPLEMENTATION PERIOD)
The Final Report on implementation of the strategy/programme is expected to offer final information on
the overall progress in achieving the strategy’s set goals and operative objectives and the status of the
indicators (outcome indicators and impact indicators).
Apart from the mandatory elements required for the Annual Report on implementation of the strategy
document that is submitted at the end of the 2nd year of implementation, the Final Report has additional
obligatory content: the evaluation findings and an overview of the planned and spent financial resources
for the whole implementation period.
I Introductory
outline with
reference to
the results of
activities achieved during
the implementation period

II Information
on the status
of performance indicators
(progress in
achieving the
strategic goals
and operational objectives)

III Table

IV
Evaluation
finding

V Overview
of the
planned and
spent
financial
resources

VI Recommendations for the
next policy
planning
cycle

I INTRODUCTORY OUTLINE with an overview of the results of the activities achieved in the reporting period, i.e. implementation of the Action Plan in the previous year, as well as an overview of the
key achievements for the whole strategy document implementation period, i.e. a general estimation of the implementation process (most important conclusions relating to the progress in achieving
the strategy’s goals and operative objectives, as well as the key challenges);
II INFORMATION ON STATUS OF PERFORMANCE INDICATORS:

• Information on the target values vs. baseline values of the performance indicators for the stra•

tegic goals and operative objectives defined in the strategy document;
Accompanying analysis of the trends in relation to the outcome indicators (with reference to the
sources of statistical data) with reference to the target values set at the national level (contained in the overarching and/or sector-based strategy documents) and/or relevant international/
regional comparisons;
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III TABLE FOR REPORTING ON IMPLEMENTATION OF THE ACTION PLAN FOR THE FINAL YEAR OF
IMPLEMENTATION:23

• Value of the outcome indicators for each of the operative objectives;
• Activities (all activities foreseen in the Action Plan for the related reporting period should be entered into the table for reporting);

• Information on the results of the implemented activities (the achieved values of the output indicators should be indicated);

• Institutions in charge of the implementation of activities;
• Start date and planned end date for the implementation of activities;
• Status of implementation (traffic-light approach);
• Reasons why some of the activities were not implemented or were delayed;
• Overview of the planned and spent financial resources with a summary of the expenditures with
correlation to the allocated amounts, by sources of funding;

IV EVALUATION FINDINGS
Apart from the evaluation findings, this chapter of the report contains information on whether the
evaluation has been carried out by an external evaluator or some other organizational unit within
the ministry (if a mid-term evaluation was carried out during the implementation of the strategy/
programme, then that should be stated as well).
V OVERVIEW OF THE PLANNED AND SPENT FINANCIAL RESOURCES FOR THE OVERALL STRATEGY DOCUMENT IMPLEMENTATION PERIOD with a summary of expenditures with the relevant
correlation to the allocated amounts, by sources of funding;
VI RECOMMENDATIONS FOR MORE EFFICIENT IMPLEMENTATION OF THE SET GOALS as the basis for the next public policy planning cycle.
While writing the reports, both the annual and final ones, apart from the structure, the following
should also be considered:

• The report should be accompanied by precise, substantiated and reliable data;
• The report should contain an analytical overview of the key achievements, but also the challenges in implementation and what caused them;

• The report should be short and not over-descriptive so that the most important information is
found in the narrative part of the report

• In case the report is longer than 10 pages it should have a table of contents;
• So as not to burden the narrative part, the reports should contain annexes with additional relevant information (infographics, charts, graphs);

• The report should clearly present the achievements of the strategy implementation process, the

number of implemented vs. number of planned activities, what the challenges were during the
implementation process and what caused them – in terms of further recommendations.

23 Please refer to Annex 1.
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☑ Evaluation
Evaluation is the systematic and independent assessment of an ongoing or completed project,
programme or policy, its design, implementation and results. Its aim is to determine the relevance
and level of progress towards the achievement of the goals and the efficiency, effectiveness, impact
and sustainability of the development.24
Even when the monitoring and reporting is carried out regularly and in an ideal case where the activities
are carried out according to the preset timeframe, this is still not a guarantee that the strategy’s goals
will be achieved. Evaluation ensures that the effects of the implemented activities and the level of the
fulfilment of the goals and objectives are measured.
Evaluation is usually carried out by an independent entity upon completion of the strategy implementation period. It may be conducted by an external entity or a department of the ministry in charge
of the strategy implementation process and cannot be performed by the same body which drafted
the strategy document (working group, division or directorate). A “combined” method can sometimes
be used, representing a combination of the above-mentioned methods. The advantages and drawbacks
of different evaluation models are described below.

Advantages and drawbacks of different evaluation models

If the evaluation is performed by the ministry
in charge of the strategy
implementation process:

• The evaluation process is faster and cheaper.
• Access to needed information held by government authorities is simpler.
• Enables development of analytical skills employed in the public administration.
• Possibility of the evaluation not being completely independent.

If the evaluation is performed by an external
entity:

• Provides a higher level of independence;
• Requires additional funds for engagement of external consultants;
• The engagement of consultants requires respect for certain processes, which
may be decelerated.

If the evaluation is carried
out by a combined method:

• Independence is provided during the evaluation process.
• The evaluation process is faster and the burden is divided between several entities engaged to conduct the evaluation.
• Requires additional funds for the engagement of external experts.

Table 5: Advantages and drawbacks of different evaluation models
Evaluation is a more complex process than monitoring because it requires more sophisticated analytical and professional skills for different methods of data collection and analysis. For this reason, external
experts are often engaged as independent evaluators.
24 OECD, Glossary of Key Terms in Evaluation and Result-Based Management (2010), available at: http://www.oecd.org/dac/evaluation/2754804.pdf.
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Evaluation of the strategies may be a mid-term (carried out during the strategy implementation process) or an ex-post evaluation (carried out after the strategy implementation period). For small administrations such as Montenegro’s, with limited human and financial resources, an ex-post evaluation is
recommended. The findings of the ex-post evaluation should form an integral part of the final report on
implementation of the strategy document.
As is the case with the monitoring and evaluation, the text of the strategy document should, in the part
related to evaluation, clearly indicate:

•
•
•
•

When the evaluation will be conducted (during and/or after the implementation of the strategy
document)
Who will conduct the evaluation (an external entity, other body in the ministry or a combination of
methods)
What is foreseen in terms of implementing the recommendations of the evaluation
Whether there is enough time to enable the evaluation findings to inform the next policy cycle

☑

Monitoring, reporting and evaluation – recent practice in
strategy documents that are part of the Montenegrin
strategic framework

Analysis of the existing sector strategies in Montenegro shows that monitoring and evaluation have
been presented in the text of the strategy document in only a few cases and that the strategy documents rarely foresee an external evaluation conducted by an independent entity upon the completion
of the implementation period. The majority of strategy documents foresee monitoring, although this is
often presented in a single sentence and does not always include clearly defined mechanisms, deadlines
and the reporting entities.
A good example of both monitoring and evaluation with clear instructions can be found in the Development Directions of Montenegro.

				EXAMPLE 1
Montenegro Development Directions 2017–2021
Monitoring and evaluation
The strategy of monitoring and evaluation consists of collecting data, analysis and allocation
of the data, the streams and formats of reporting, a review and communication of the MDD’s
results.
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The strategy of monitoring and evaluation introduces macroeconomic and sector-level indicators that will be applied in measuring the outcome of the implementation and the results
achieved during the planned period.
The strategy will be the basis for collecting information about the key points of Montenegro’s
Development Directions, the progress of the policies and initiatives, implementation, direct assessment of the results and the long-term effects. All of these will be important elements for
initiatives in the MDD and will facilitate result-oriented decision making.
The goal of the strategy for evaluation and monitoring is the establishment of a strong, comprehensive, integrated, harmonized and coordinated system of monitoring the implementation
of the MDD and evaluating its impact. Accordingly, the strategy is based on principles that are
aimed at the institutionalization of monitoring and evaluation as a means for the better management of the public sector, transparency and responsibility, as well as support for the general
strategic orientation of the MDD and the achievement of results.
At the operational level, the scope of the strategy for monitoring and evaluation will cover all
aspects of the MDD, including the implementation (inputs, activities, outputs), results, relevance of activities and measurement , efficiency (optimal use of resources), assessment of the
effectiveness and impact of the MDD’s results and their sustainability.
The establishment of a good coordinated and comprehensive system of monitoring and evaluation, whose goal is the efficient monitoring of, evaluation of and feedback on the implementation and results of the MDD, supposes the direct or indirect involvement of all the administrative bodies (ministries) and other stakeholders in the activities of monitoring and evaluation.
Therefore, a participative approach, demanding the participation of all the key subjects, will be
applied so that it can provide them with control of the system and use of the results for future
activities.
The system of monitoring entails monitoring the quality implementation of measures that will
be monitored through input indicators and output indicators . In the final phase of monitoring
an annual report on the progress of implementation of the MDD will be prepared.
Information on monitoring will be collected by the relevant bodies in the line ministries. This
data will be integrated into the database that is to be formed. The process will be coordinated
by the established Coordinating Team, which will collect data about monitoring from the different competent bodies and prepare the annual report on monitoring the measurements of the
MDD, with the accompanying analysis and further recommendations.
The National Monitoring Report on the MDD will be submitted to the Government of Montenegro.
Evaluation of the MDD will be continuously carried out by experts in order to improve the quality, efficiency and effectiveness of its implementation. Therefore, the MDD managing bodies will
establish a common system for continuous evaluation of the MDD, which includes:
Setting up and implementing a system of indicators at the level of measures;
• Collecting and analysing data on financing;
• Updating the indicator database;
• Cooperation with external evaluators;
• The analysis and drafting of studies;
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• The annual report on evaluation activities that will be submitted to the Coordination Team;
• A mid-term revision of the MDD; and
• The final MDD evaluation.
The mid-term and final evaluation of the MDD will be managed by the Coordination Team,
in cooperation with the Office of the Minister of Finance, but will be conducted by external
experts. The basic principle of the evaluation process will be to ensure independence and objectivity. The evaluation process will also show the overall effectiveness of the MDD in relation to its objectives and it will, to the extent possible, monitor its impact. The purpose of the
evaluation carried out before the end of the MDD is to obtain recommendations for the next
development document.

				EXAMPLE 2
Although the above-mentioned examples are concrete and precise in terms of clearly
defined monitoring mechanisms and also evaluation that is foreseen for the period after
the expiry of the strategy document, there are other examples of strategies that recognize both aspects of the strategy implementation as separate processes and that recognize their importance, such as the Public Administration Reform Strategy 2016–2020.
However, in the case of this strategy, it is not clear whether the evaluation will be carried
out after the expiry of the strategy.
MONITORING, EVALUATION AND REPORTING ON IMPLEMENTATION OF THE
STRATEGY 2016–2020
The system of monitoring and evaluation will be focused on data collection during the implementation of the Strategy 2016–2020 in order to ascertain whether the planned activities are
being implemented as envisaged, and to determine the risk resulting from unrealized activities
or from a lack of expected results. The objective is also to assess the substantial progress achieved in the implementation of the activities.
The Ministry of the Interior will, once a year, in cooperation with all the responsible institutions, prepare the Strategy 2016–2020 implementation report for the government, and on a
six-monthly basis will report to the Council for Public Administration Reform. Therefore, the
government and the council, through the adoption of the conclusions, will direct the public administration reform process in such a way as to identify the key issues in the implementation
of the strategy and define measures to eliminate these issues.
We also note that, for reporting purposes, the Ministry of the Interior will collect the necessary
information from the responsible agencies which will be responsible for their accuracy and timeliness. The Ministry of the Interior will provide a critical review and integrate the information
into a single Annual Report on the implementation of the Strategy, which will be considered
by the Council for Public Administration Reform, and then the government, by the end of the
first quarter of the current year for the previous year. The annual reports will contain those
elements which allow the monitoring of direct results in the implementation of the strategy,
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but also the actual changes that will be generated by the implementation of certain activities.
In addition to the above-mentioned, the Ministry of the Interior will cooperate with all parties
interested in monitoring the reform progress, which will contribute to a realistic picture of the
situation in the country.
The Evaluation of the Strategy 2016–2020 is only possible in the medium term, since the
changes will not occur on a quarterly basis, but once a year or even less frequently. The evaluation will be initiated in mid-2017 and completed in early 2018 by an independent expert
and the Ministry of the Interior, as the lead institution, and by the Ministry of Finance, as the
lead institution for the programme of public finance management reform. Other relevant stakeholders will also be included. The evaluation results will be one of the bases for development
of the Action Plan for the implementation of the Strategy 2016–2020 for the period 2018–
2020 and possible revision of the Public Finance Management Reform Programme.

				EXAMPLE 3
Additionally, there are examples of monitoring and evaluation which are defined in such
a way as to direct and guarantee that the implementation, as well as the implementation’s results, will, in practice, be monitored, but in the case of the Minority Policy Strategy
these lack explicit differentiations.
EVALUATION MECHANISM
The strategy anticipates various evaluation mechanisms including: reporting, statistical research and registers, empirical studies, the normative-legal aspect of harmonizing the national
legislation with international standards, comparative analysis of the situation compared to the
initial implementation stage, public opinion polls, the participation of public experts in the assessment of the implemented measures, and a critical analysis of the unimplemented measures
from the strategy.
The Commission as an authority sui generis, besides the competent ministries in the strategy’s
implementation, is obliged to periodically report to the Government of Montenegro. Bearing in
mind its composition, the reports are partially administrative in nature, but their contents certainly far exceed a purely administrative framework, since they include numerous other factors and
status indicators which identify the problems in its execution and the exercising of minority rights.
Statistical research carried out after five years and at the end of the implementation term
indicates the numerical basis that can be used for monitoring the status and success of the
strategy. Apart from the official statistics, the strategy also takes as relevant for processing the
data from all the other institutions where there are facts of importance for the implementation
and its outcome.
Measurement of ethnic distance (every three years) is a special model of empirical study which
gives a picture of inter-ethnic relations and provides grounds for possible corrections in the
strategy.
Indicators of the degree of harmonization of national regulations with international standards
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imply at least two elements: 1) the level of governmental involvement in external implementation (signed or ratified, i.e. promulgated, agreements); 2) the degree of harmonization of national
regulations with international standards. In both cases, there is a need for an active approach
to the assessment of national needs and capacities, where the relationship between the legal
aspect and factual situation in Montenegro is given special focus. For that purpose, the strategy considers all forms of reporting on those issues.
Measurement of the indicators regarding the representation of minorities in governmental bodies is a reflection of international standards and the national constitutional-law framework.
In its implementation, it is necessary to establish reliable registers that will support the force
of constitutional norms.
The comparison of statistical and other data with the situation on the implementation’s start
date (education, culture, informing, etc.) paints a picture of the success of the measures taken
and gives an objective illustration of its dynamics.
Occasional public polls on the possibilities of participation and active involvement in making
decisions which directly concern the minorities at all levels strengthen the participation process, in which minorities play a proper role.
Involvement of the expert and wider public in the assessment of the implemented measures
and procedures offers an additional degree of guarantee for the assessment of their constitutionality and legality, and of the respecting of international standards.
Analysis of the unrealized measures (a critical approach) in this specific case serves to define
the future steps, after the expiry of the strategy’s implementation term.

			

CONCLUSION

Guide for defining the content of the strategy document in
regard to monitoring and evaluation the content in relation to
monitoring and evaluation
Are monitoring, reporting dynamics and evaluation clearly defined in the strategy
document?
If the evaluation is being conducted by external evaluators, are the needed financial resources estimated and indicated?
Is there enough time (after the end of strategy document implementation) for
the evaluation findings to be taken into consideration for the next policy planning
cycle?
Is the structure of the report on implementation of an action plan in accordance
with the guidelines and does it follow the structure of the strategy document?
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YES

NO

□
□
□
□

□
□
□
□
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ANNEX 1 – Template for reporting on implementation of an Action Plan
STRATEGIC GOAL:
Operative objective 1:
OUTCOME
INDICATORS

Baseline value
(based on statistical data
for two years prior to adoption of the Action Plan)

Value at the end of the reporting Value at the end of the
period
final year of Action Plan’s
implementation

Outcome Indicator 1

Recommendation for further
implementation

Sources of funding

Financial resources spent

Financial resources allocated

New deadline for implementation of activities (with relevant
explanation of the reasons for the
delay in implementation)

Implementation status
AAAA
AA

Planned end date

Start date

Institutions in charge of implementation of activities

OUTPUT INDICATOR
(value at the end of the reporting
period)

Activity

Outcome Indicator 2

1.
2.
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II ANNEX 2 – Template for opinion on draft strategy documents,
		
Secretariat - General of the Government
Opinion on draft strategy document
1 | General overview of draft strategy document
Does the draft strategy document fulfil the minimum quality
criteria as set out by the Methodology for policy development,
drafting and monitoring of the strategic planning documents?

YES

NO

GENERAL ESTIMATION OF THE QUALITY OF THE DRAFT STRATEGY DOCUMENT:
Comments:

2 | Check of alignment
TABLE OF ALIGNMENT
Elements of the strategy document that are checked for alignment

Check of alignment
YES

NO

1. Alignment with existing strategy documents
1.1. Overarching strategy documents
1.2. Sector-based strategy documents
1.3. International obligations
2. Alignment with European integration and key EU policies
2.1. National level (Programme of Accession of Montenegro to the EU, closing
benchmarks, negotiating position, IPA II)
2.2. EU level (EU policies, EU 2020, EU Enlargement Strategy, etc.)
3. Alignment of the structure and content with the Decree on the procedure of drafting, alignment and monitoring of the implementation of strategy documents and
the accompanying Methodology
3.1. Does the strategy document contain the mandatory content set out by the
Decree?
3.2. Situation and problem analysis
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3.2.1. Does the situation analysis contain the performance analysis (including
drawbacks, if there are any) of the previous strategy document?
3.2.2. Is the situation analysis based on measurable results that may indicate issues in the implementation?
3.2.3. Does the situation analysis contain any references to the roles of domestic
and international stakeholders?
3.2.4. Does the situation analysis contain an overview of all national and international documents relevant for the adoption of the strategy document?
3.2.5. Do the situation and problem analyses identify the causes and effects, i.e.
the issues that the relevant line ministry is facing and needs to solve in a
certain area?
3.3. Strategic goal and operative objectives
3.3.1. Are the strategy’s goals in accordance with the Methodology for policy development, drafting and monitoring of the strategic planning documents?
3.3.2. Are the operative objectives that reflect and elaborate the strategy’s goal
also defined?
3.3.3. Do the operative objectives correspond to the identified issues?
3.3.4. Are the operative objectives SMART (specific, measurable, action-oriented,
realistic and time-bound)?
3.4. Performance indicators
3.4.1. Does each operative objective have at least one defined outcome indicator?
3.4.2. Are the outcome indicators relevant for the measurement of success in the
achievement of the set operative objectives?
3.4.3. Are the outcome indicators clear and measurable?
3.4.4. Are baseline and target values set for the outcome indicators (with mid-term
and target values)?
3.5. Action plan
3.5.1. Are the activities in the Action Plan defined so as to reflect the defined operative objectives and contribute to their achievement?
3.5.2. Is there an institution designated to implement the defined activities?
3.5.3. Are deadlines set for the implementation of the defined activities?
3.5.4. Are there any output indicators set for the respective activities or groups of
activities?
3.5.5. Are the financial resources needed for the implementation of activities, as
well as the sources of funding, indicated in the Action Plan?
3.6. Financial estimate
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3.6.1. Does the strategy document contain a breakdown of the financial resources
that will be used during the strategy’s implementation period or, at least,
during the Action Plan implementation period?
3.6.2. Are the sources of funding indicated?
3.6.3. Are the planned financial resources approved or not?
3.7. Monitoring, reporting and evaluation
3.7.1. Are monitoring, reporting and evaluation foreseen by the strategy?
3.7.2. Is there an authorized entity designated for monitoring?
3.7.3. Are the deadlines and frequency of reporting set?
3.7.4. Are the modalities of reporting defined – the addressee and eventual publication of reports?
3.7.5. Is evaluation foreseen by the strategy?
3.7.6. If evaluation is carried out by an external entity (an independent evaluator),
are there financial resources estimated for that purpose?

III ANNEX 3 – Template for opinion on the Annual Report on
		
implementation of strategy documents, Secretariat 		
General of the Government
Opinion on the Annual Report on implementation of strategy documents
GENERAL COMMENTS ON DRAFT ANNUAL REPORT
Report submitted to:

Regular Annual Report at the end of
the 1st year of implementation

Does the report fulfil the minimum quality
criteria as set out by the Methodology for
policy development, drafting and monitoring of the strategic planning documents?

YES

Regular Annual Report at the end of
the 2nd year of implementation

Regular Annual Report at the end of
the 3rd year of implementation

No

GENERAL ESTIMATION OF THE QUALITY OF THE REPORT:
Comments:
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TEMPLATE FOR THE CHECK OF THE QUALITY CRITERIA RELATED TO REPORTING
Elements for verification of the Annual Report on implementation of the
Action Plan

Check against the
quality criteria

YES

NO

1. DOES THE REPORT CONTAIN AN INTRODUCTORY OUTLINE?
1.1. Does the introductory outline contain information on implementation of the
AP?
(Percentage of implemented activities vs. percentage of activities that were
not implemented, percentage of partially implemented activities, etc.)
1.2. Does the introductory outline contain a brief description of the key achievements, by operative objectives with reference to the challenges in achieving
the target values of the outcome indicators? *(Obligatory only for reports after
the second year of implementation of the AP)
1.3.

Does the introductory outline offer a short explanation of the reasons why
activities were not implemented in time?

1.4. Does the introductory outline contain a reference to the planned and spent
financial resources?

*(Optional for annual reports: obligatory for reporting after the second year of implementation of the AP)

2. DOES THE REPORT CONTAIN INFORMATION ON OUTCOME INDICATORS?
2.1. Does the report contain the baseline, target and current values of the outcome indicators (for each operative objective)?
2.2. Does the report contain an analysis of the causes and reasons why the target values of the outcome indicators were not achieved?

3. DOES THE REPORT CONTAIN A TABLE FOR REPORTING ON IMPLEMENTATION
OF THE ACTION PLAN?

Does the table contain the key information set out by the Methodology:
Outcome indicators (*only after the 2nd year of implementation of the AP)
Activities
Competent institution
Start date
End date
Status of output indicators
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Implementation status (traffic-light approach)
Reasons for the delay in the implementation of activities
New deadline for implementation
Overview of the planned and spent resources for each activity
Explanation:

4. DOES THE REPORT CONTAIN RECOMMENDATIONS FOR THE FUTURE MORE EFFICIENT IMPLEMENTATION OF THE ACTION PLAN?

IV ANNEX 4 – Template for opinion on the Final Report on the implementation of strategy documents, Secretariat - General of the Government
Opinion on the Final Report on implementation of a Strategy or Programme
GENERAL COMMENTS ON DRAFT FINAL REPORT
Does the report fulfil the minimum quality criteria as set
out by the Methodology for policy development, drafting
and monitoring of the strategic planning documents?

YES

NO

GENERAL ESTIMATION OF THE QUALITY OF THE REPORT:
Comments:
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TEMPLATE FOR THE CHECK OF THE QUALITY CRITERIA RELATED TO REPORTING

Elements for verification of the Final Report on implementation
of the strategy document

Check against the
quality criteria

YES

NO

1. DOES THE REPORT CONTAIN AN INTRODUCTORY OUTLINE?
a. Does the introductory outline contain a brief description of the key achievements, according to the strategy’s goals and operative objectives with reference to the challenges in achieving the target values?
b. Does the introductory outline contain information on the implementation of
the activities during the final year of implementation of the strategy document?
c. Does the introductory outline offer a short explanation of the reasons why
activities were not implemented and what the key challenges were in the
implementation of the activities?
2. DOES THE REPORT CONTAIN INFORMATION ON THE STATUS OF PERFORMANCE
INDICATORS?
d. Does the report contain baseline, target and current values of the impact
indicators and outcome indicators (for each strategic goal and operative objective)?
e. Does the report contain an analysis of the causes and reasons for not reaching the target values of the impact indicators and outcome indicators?
f. Does the report contain an analysis of the results and how they were
achieved?
3. DOES THE REPORT CONTAIN A TABLE FOR REPORTING ON THE IMPLEMENTATION FOR THE FINAL YEAR OF IMPLEMENTATION OF THE STRATEGY DOCUMENT?
Does the table contain the key information set out by the Methodology:
Operative objectives with baseline, target and current values of indicators at the end
of the implementation period
Activities
Competent institution
Start date
End date
Status of result indicators
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Implementation status (traffic-light approach)
Reasons for delay in the implementation of activities
Overview of the planned and spent resources for each activity
Explanation:

4. DOES THE REPORT CONTAIN THE EVALUATION FINDINGS?

5. DOES THE REPORT CONTAIN AN OVERVIEW OF THE PLANNED AND SPENT FINANCIAL RESOURCES FOR THE OVERALL IMPLEMENTATION PERIOD OF THE
STRATEGY DOCUMENT? (Summary of expenditures with correlation to the allocated amounts, by sources of funding)

6. DOES THE REPORT CONTAIN RECOMMENDATIONS FOR THE NEXT PUBLIC POLICY CYCLE?
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Stratgies used as examples of good practice from the Montenegrin strategic framework:
• Development Strategy of the Manufacture Industry
• Energy Development Strategy in Montenegro by 2030
• Energy Efficiency Strategy of Montenegro
• Industrial Policy of Montenegro
• Life-Long Entreprenurship Learning Strategy
• Minority Policy Strategy of Montenegro
• Montenegro Development Directions 2017-2020
• National Strategy for Employment and Human Resource Development 2016-2020
• National Youth Strategy 2017-2021
• Public Administration Reform Strategy 2016–2020.
• Regional Development Strategy 2014-2020
• Social and Child Protection System Development Strategy 2013-2017
• Strategy for Early and Preschool Education in Montenegro 2016-2020
• Strategy for Execution of Criminal Sanctions 2017-2021
• Strategy for the Information Society Development 2016-2020
• Strategy for the Prevention and Protection of Children from Violence 2017-2021
• Strategy for Social Inclusion of Roma and Egyptians in Montenegro 2016-2020
• Water Management Strategy
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