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1. INTRODUCTION

The strategic planning system in 
Montenegro is based on the Decree 
on methodology and procedure for 
drafting, aligning and monitoring 
the implementation of strategy 
documents (Official Gazette of 
Montenegro, 54/2018), 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 aims at estab-
lishing clearer horizontal and 
vertical relations between the 
existing strategy documents, in 
order to improve their quality, 
but also to achieve more efficient 
implementation of strategy docu- 
ments, to enhance inter-sector 
cooperation and set up a sustain-
able mechanism for monitoring 
their implementation. 
The Decree lays out the procedure 
for drafting strategies and progra- 
mmes 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 
for monitoring the implementation 
of strategy documents and other 
issues related to their drafting and 
implementation. The scope of the 
Decree does not cover the strategy 
documents adopted by local govern-
ments,1 nor the spatial planning 
documents.2  
The key guiding principles for 
policy-making set by the Decree, 
thoroughly described in the Method-
ology, include: the principle of 
alignment, principle of financial 
viability, principle of account-
ability, principle of cooperation, 
principle of transparency, principle 
of continuity and the principle of 
economy and rational planning. 
Each of them represents an equally 
important basis for ensuring quality 
in policy planning.

An additional novelty introduced 
by the Decree is a sector-based 
approach to strategic planning, 
determining the following seven 
sectors, within whose scope 
strategy documents are developed: 
1) democracy and good governance; 
2) financial and fiscal policy; 3) 
transport, energy and informa-
tion 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.
In order to develop policies under-
pinned by sound strategy papers, 
care should be taken to respect the 
above principles and follow the 
mandatory contents for strategies, 
programmes and action plans. This 
leads to harmonisation among 
strategy papers, uniformity of 
design, and meeting the quality 
standards. 

Table 1 below shows the mandatory 
format of a strategy, a programme 
and an action plan.

1 Strategic planning at the local level is regulated by the Rulebook on the methodology for 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 is the responsibility of the Ministry of Sustainable Development and Tourism and the Parliament of Montenegro and is subject to 
  environmental impact assessment under the Law on Strategic Environmental Assessment (Official Gazette of the Republic of Montenegro 80/05 and Official  
  Gazette of Montenegro 40/11, 59/11 and 52/16). 

Table 1

1. Introduction
2. Situation analysis
3. Strategic goals, operational 
objectives with the accompanying 
performance indicators 
4. Key activities in pursuit of 
operational objectives 
5. Description of activities to be 
taken by responsible authorities and 
bodies for monitoring implemen-
tation 
6. Reporting and evaluation
7. Accompanying action plan with 
cost estimates 
8. Public information on the goals 
and expected outcomes in line with 
the Communication Strategy of the 
Government of Montenegro 

1. Introduction
2. Description of the situation to be 
addressed 
3. Operational objectives and 
the accompanying performance 
indicators 
4. Activities for pursuing opera-
tional objectives
5. Description of activities to be 
taken by responsible authorities and 
bodies for monitoring implemen-
tation
6. Reporting and evaluation
7. Accompanying action plan with 
cost estimates
8. Public information on the goals 
and expected outcomes in line with 
the Communication Strategy of the 
Government of Montenegro

1. An overview of strategic goals 
and operational objectives with 
the accompanying performance 
indicators 
2. Activities for pursuing opera-
tional objectives
3. Output indicators 
4. Relevant institution 
5. Planned beginning and the 
deadline for completion 
6. Required funding and sources of 
funding 

MANDATORY CONTENTS OF 
STRATEGIES

MANDATORY CONTENTS OF 
PROGRAMMES

MANDATORY CONTENTS OF 
ACTION PLANS 
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The Decree is accompanied and 
further elaborated by the Method-
ology for the development, 
drafting and monitoring the imple-
mentation of strategy documents, 
implemented by the Secretariat 
General of the Government – 
Department for Coordination, 
Alignment and Monitoring the 
Implementation of Strategies 
Defining Public Policies3 – in line 
with its competences in the field of 
policy coordination. The Method-
ology provides practical guidance 
on the development, drafting and 
monitoring of the implementation 

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 At its session of 7 March 2018, the National Education Council of Montenegro accredited the Professional Development Programme for Civil Servants in 
Strategic Planning, developed in cooperation with international experts and the HRMA.

The Methodology seeks to provide:

1. a detailed explanation of all components of the Decree and facilitate the work of line ministries in the 
preparation, monitoring and implementation of strategy documents;
2. a broader insight into the key principles of policy development and the basic outline of the planning 
system in Montenegro, thus functioning both as a manual and a reference for the Professional Development 
Programme for Civil Servants in Strategic Planning ; and
3. practical guidance for developing good-quality and evidence-based strategic documents, for sound 
monitoring and reporting regarding their implementation, and designing and conducting evaluation against 
the set criteria.

of strategy documents to ensure 
their quality. 
The Methodology is obligatory 
from the date of entry into force of 
the Decree, and the opinions of the 
relevant institutions are based on 
the compliance with this Method-
ology4. 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’s second edition 
was drafted after 18 months into 
the implementation of the Decree 

and two cycles of the Professional 
Development Programme for Civil 
Servants in Strategic Planning, 
featuring additional informa-
tion relevant for drafting strategic 
documents and accompanying 
reports. 

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-ori-
ented policy planning which enables 
better monitoring of the strategy 
documents in every phase of their 
implementation. 

The Methodology aims to gather in 
one place a set of useful recommen-
dations for ensuring better quality 
of strategy documents and the 
accompanying reports, by making 
use of good practices from the 
existing strategies and programmes 
developed by Montenegrin insti-
tutions, as the policy-makers and 
implementers of the development 

vision of Montenegro, including 
its perspective as a credible future 
member of the European Union.

Furthermore, the Methodology 
seeks to promote gendered policies 
and gender equality principles, 
as envisaged by the Gender 
Equality Law (Official Gazette of 
the Republic of Montenegro 046/07, 
Official Gazette of Montenegro 
073/10, 040/11, 035/15). Article 3 of 
the Law provides that in all phases 
of planning, adopting and imple-
menting decisions, and carrying out 
the activities, state administration 
bodies, local administration bodies, 
public institutions, public enter-
prises and legal persons with public 
authority should assess and evaluate 
the impact of those decisions and 

activities upon the position of 
women and men, with the aim of 
achieving gender equality. 

Situation analysis, setting goals 
and objectives, defining activities 
and indicators, and financial 
estimations may be seen through 
gender lenses, as briefly explained 
within various sections of the 
Methodology.

The Methodology contains, in its 
narrative part, a detailed elaboration 
of policy planning phases and the 
workings of the strategic planning 
system in Montenegro, together with 
the annexes featuring templates for 
reporting and the opinions issued 
by the Secretariat General of the 
Government.

This second edition is a result 
of collaborative efforts of the 
members of the Civil Servants’ 
Strategic Planning Network, who 
contributed with their experience 
and comments to the revised 
Methodology. 
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2. POLICY DEVELOPMENT PROCESS

The 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 social life or to encourage 
private and non-governmental 
organizations’ actions. The content 
of a policy is expressed through 
strategies, laws and other regula-
tions, tailoring budgets in line with 
political priorities, but it can also 
be expressed through other policy 

Figure 1 above is only one of the 
ways of describing the policy 
planning process, and it can be 
significantly more elaborate than 
presented above. However, the most 
important thing is to remember 
that policy planning is a cyclical 

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, activities 
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.

instruments.
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 (targets), 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;
2. Policy-design (planning); 
3. Policy-implementation; and 
4. Monitoring and evaluation. 

SITUATION ANALYSIS
Internal environment, External 

environment, Problems

POLICY DESIGN
Vision, Goals and actions,
Performance indicators

MONITORING & EVALUATION
Analysis of results,

Policy improvement

POLICY IMPLEMENTATION
Communication, coordination

Consultations,
communication

Figure 1: Policy planning cycle

process where the implementation 
of objectives and results is contin-
uously monitored and evaluated 
to improve the policy design or its 
implementation.
This Methodology has been prepared 
based on the presented policy-plan-

ning cycle, describing the steps to be 
taken in each of the phases, methods 
to be used to ensure better quality 
of planning and drafting, and the 
minimum criteria to be met while 
drafting various strategy documents 
adopted by the government.
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3. STRATEGIC PLANNING SYSTEM IN MONTENEGRO

The strategic planning system in 
Montenegro includes:

• Strategy documents that define 
public policies;

• The institutional and legislative 
framework that defines compe-
tences;

• Procedures and modalities of 
planning, drafting and implementa-
tion of documents pursuing policy 
goals, as well as the procedures for 
inclusion of the wider public in 
these processes.

Current state of play in Monte-
negro’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 it 
aspires to as a future member state 

Figure 2: Current number of sectoral strategies, June 2020.

of the European Union.
Since the beginning of the negoti-
ations with the EU, dynamic 
activities aimed at improving 
Montenegrin strategic framework 
intensified, due, inter alia, to the 
requirements stemming from the 
accession negotiation process. 
Namely, the alignment with the EU 
Acquis in specific chapters imposed 
the need to draft new strategies.7 
On the other hand, sound strategy 
papers, with a clear vision, targets 
and performance indicators, are 
a precondition for projects to be 
regarded as mature enough and for 
greater absorption of IPA funding, or 
the EU structural funds with the day 
of the accession. 

In relation to the requirements of 
the EU integration process and with 
the aim of improving the strategic 
framework, specific attention was 
devoted to public administration 
reform in the field of policy coordi-
nation 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 fully 
functional elements of the policy 
planning cycle and coherence 
between the priorities and the multi-
annual (medium-term) budget. Good 
coordination of activities is critical 
for proper resource allocation 
(the Budget, EU funds, bilateral 
donations or other sources).

The ultimate goal of having such a 
system in place is to gain credibility 
as a future EU member state, catch 
up with their level of progress, and 
establish clear and transparent 
procedures in the policy planning 
process. 

The application of the planning 
framework over the last 18 months 
has pushed up the quality of strategy 
papers, while pushing down their 
overall number, given that back in 
2017 there were in total over 120 
strategies active at the time.

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 set as the opening benchmark in 12 out of the 13 negotiation chapters for which such 
benchmarks were foreseen.
8 SIGMA, The Principles of Public Administration (2017): http://sigmaweb.org/publications/Principles-of-Public-Administration_Edition-2017_ENG.pdf.

Total number of sector-based strategies: 96 (June 2020.)

Democracy and 
good governance

23

7

21

6

3

23
12

Foreign affairs, security 
and EU affairs

Employment, social 
policy and health

Science, education,
culture, youth and sport Economic development 

and environment

Traffic, energy and 
information infrastructure

Finance and fiscal policy
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3.1. LEGISLATIVE AND INSTITUTIONAL FRAMEWORK FOR
STRATEGIC PLANNING IN MONTENEGRO 

3.2. UNDERLYING PRINCIPLES OF STRATEGY DOCUMENTS

The 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 planned by means of strategies, 
projects, programmes and interna-
tional documents, that are mutually 
coherent and aligned with the 
planning and strategy documents 
which set 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 (Official 
Gazette of Montenegro 54/18) 

Strategy 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 insti-
tutions involved in the strategic 
planning process see to it to adhere 
to the principles underlying strategy 
documents in Montenegro. These 
include:

1. The principle of alignment  
implies that strategy documents are 
aligned with pertinent policy goals. 
This means that strategy documents 
must be mutually aligned in order 
for the priorities and goals in one 
such document not to contradict 
and/or overlap with those from 

The Secretariat General of the Government is committed to increasing the quality of strategy documents 
and the ensuing reports. Its role is to check the quality of strategies and programmes, and the accompanying 
action plans and reports, against 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, and with the Medium-Term and Annual Government Work Programmes, the verification of 
vertical and horizontal alignment of sector-based strategies and their alignment with the strategic framework 
of the EU. The Secretariat General is in charge of ensuring the implementation of provisions concerning the 
required structure and content of strategy documents, while respecting the minimum criteria for their quality.9

another (horizontal alignment). 
Moreover, they must also be aligned 
with the strategy documents set 
out by the Constitution, by interna-
tional treaties and the EU accession 
process, the planning documents 
passed by the Parliament and the 
Government of Montenegro (vertical 
alignment). 

2. The principle of financial 
viability  means observing fiscal 
limits set by the Medium-Term and 
Annual Budgetary Frameworks in 
the process of drafting and imple-
menting 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 vital, 
given that for a goal to be achieved, 

sufficient financial resources need 
to be provided. 

3. The principle of accountability  
implies the designation of institu-
tions responsible for implementing 
the activities. Proper definition of 
institutional competences facilitates 
significantly the implementation 
of strategy documents, with each 
institution being focused on those 
activities they are responsible for, 
which makes the achievement of 
specific results more realistic. 

In the process, institutions are able 
to recognize changes in a specific 
area and respond timely in future, 
which is conducive to successful 
fulfilment of their mandate and 
greater public trust in the institu-
tional competences.

9 Please refer to Chapter 4 – Main steps in the preparation of strategy documents, p. 17.

specifies in detail the procedure 
for drafting strategy documents, 
their alignment, activities for their 
implementation, monitoring of their 
implementation and other issues 
relevant for their development 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 terms of the institutional 
framework, three institutions 

have the most significant roles 
in the strategic planning system 
– the Secretariat General of the 
Government (SGG), the Ministry 
of Finance (MF) and the Office for 
European Integration (EIO). The 
development of the key planning 
documents – the Medium-Term 
Government Work Programme 
and Annual Government Work 
Programme (SGG), Montenegro 
Development Directions, Economic 
Reforms Programme, Fiscal 
Strategy, Guidelines of Macroeco-
nomic and Fiscal Policy (MF) and 
the Programme of Accession of 
Montenegro to the EU (EIO) – falls 
within the competences of these 
three institutions
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3.3. STRATEGY DOCUMENTS IN MONTENEGRO

Montenegro’s strategic planning 
framework is based on the 
documents setting the key policy 
directions at the national level, 
identifying priorities and the 
country development policy, and 
assuming commitments arising 
from membership to UN, NATO, the 
WTO, and the EU accession process. 
Given that, it is possible to make 
a general classification of policy 
planning documents, as below:

1) National Security and Defence 
Strategies, as the basis for 
developing Montenegro’s security 
and defence system, setting the 
security and defence policy, and 
developing strategic, legislative 
and other documents in this area. 
It is passed by the Parliament of 
Montenegro, upon the proposal of 
the Government.
2) the Spatial Plan of Montenegro, 
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.

4. The principle of cooperati- 
on between competent institu-
tions refers to inter-ministerial 
cooperation in policy planning, 
coordination and monitoring of 
strategy documents implementa-
tion. Since most strategy documents 
are implemented by more than one 
institution, good communication is 
vital for successful implementation 
in order to share good practices, 
agree on future actions, measure 
performance and assess the possi-
bilities for improvements in a 
specific area.  

5. The principle of transparency  
means that strategy documents 
are drafted in consultation with all 
stakeholders by means of public 
events, consultations, debates, 
discussions involving interested 
public that should be involved 
in all phases of drafting strategy 
documents, in accordance with the 
relevant government regulation.10 

This is not only conducive to the 
quality of strategy documents, but 
also to social cohesion, a sense of 
common interest in pursuing a goal, 
raising of trust in institutions and 
greater understanding of the need 
for strategic planning.

6. The principle of continuity in 
policy planning  implies that a new 
strategy document should build on 
the previous ones, and reflect the 
achievements of previous policies. 
Strategy documents are adopted for 
a specific period of time, after which 
new ones are prepared . Prior to that, 
it is necessary to take stock of all 
pending activities from the previous 
documents through the process of 
monitoring, reporting, giving recom-
mendations and evaluation and 
take those into consideration when 
drafting a new strategy document. 
The new document should clearly 
show the link with the preceding 
document, reflect on the emerging 

circumstances and set new priorities 
and goals that build on the previous 
ones. 

7. The principle of economy 
and rational planning  assumes 
that, in the process of drafting a 
strategy document, one should 
particularly take into account the 
human, organizational, financial 
and material resources needed for 
its implementation, monitoring, 
reporting and evaluation. Hence, 
the design process should strive for 
maximising the resources invested 
and achieving the set goal. Rational 
planning assumes an analytical 
approach to problems and planning 
next steps in accordance with the 
existing situation and abilities. In 
that regard, it is important that the 
competent state institutions take 
due care to encompass relevant 
issues pertaining to interrelated 
thematic areas within a single 
strategy document.

setting 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 is valid until 
2020, and the new one will cover the 
period until 2040. The Parliament 
of Montenegro is responsible for its 
adoption, upon the proposal of the 
Government.

3) Prime Minister’s Inaugural 
Speech which sets key political 
priorities. This is the first address of 
the prime minister-designate before 
the Parliament of Montenegro.

4) Medium-Term Government 
Work Programme (MGWP), which 
specifies in detail the political 
priorities set in Prime Minister’s 
Inaugural Speech, sets medium-

term goals and covers a period of 
four years i.e. the elected govern-
ment’s term in office. It is prepared 
by the Secretariat General of the 
Government in collaboration with 
line ministries. 

5) Annual Government Work 
Programme (AGWP), which 
defines activities in pursuit of the 
priorities and annual policy goals 
set by the government. The Annual 
Work Programme stems from the 
Medium-term Work Programme 
and is prepared by the Government’s 
Secretariat General in collaboration 
with line ministries.

6) Montenegro Development 
Directions (MDD), define sector-
based and inter-sector priorities in 
relation to corresponding financial 

Strategic and planning 
documents foreseen by 
the Constitution:

Documents setting
key priorities

Key strategy and 
planning documents 
setting general devel-
opment directions for 
the country 
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framework for a period of three 
years. The Ministry of Finance is 
responsible for the preparation of 
MDD.
7) Programme of Accession of 
Montenegro to the EU is a multian-
nual document reflecting the pace 
of accession and it spells out key 
obligations which Montenegro needs 
to fulfil in the EU accession process. 
The Programme is prepared by the 
Office for European Integration, in 
cooperation with the Negotiation 
Structure.

8) National Strategy for Sustain-
able Development 2030, which sets 
out the key priorities concerning 
sustainable development, in 
accordance with the UN Sustain-
able Development Goals (SDGs) 
and the 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 prepara-
tion and implementation.

9) Regional Development Strategy, 
which sets key priorities for a 
more balanced socio-economic 
development of all local self-gov-
ernment units and regions, 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.

10) Partnership Agreement with 
the EU (PA), defines the thematic 
areas for investments from EU 
funds, key investment priorities, 
and the mechanisms for effective 
and efficient use of EU funds in the 
context of achieving overall goals of 
EU policies and Montenegro’s devel-
opment goals. This will become 
another key document upon Monte-
negro’s accession, but is prepared 
beforehand within the framework 
of Chapter 22 and Montenegro’s 
obligations concerning the EU 
pre-accession assistance EU – IPA.

1) Fiscal strategy, 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) Macroeconomic and Fiscal 
Policy Guidelines  define the lines of 
actions, i.e. medium-term economic 
policy goals and the medium-
term budgetary framework, or the 
modalities of budgetary spending 
for a period of three years. The 
document is prepared by the 
Ministry of Finance.

3) Economic Reforms Programme, 
as the most important document 
in the economic dialogue with the 
European Commission and EU 
Member States, represents the key 
national strategy document for 
medium-term macroeconomic and 
fiscal programming accompanied 
by the structural reforms agenda 
aimed at reducing or eliminating the 
obstacles to economic growth and 
strengthening overall competitive-
ness of the country.

The above are the overarching 
strategy documents and they 
represent a framework for devel-
opment of sector-based strategy 
documents.

are policy documents, specifying in 
detail 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 line ministries are responsible 
for drafting and implementation 
of sector-based strategies, with the 
specific competence of the Secre-
tariat General of the Government 
concerning their coordination, 
monitoring of their alignment and 
implementation.

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 
and sustainable public finance 
management;

3) Transport, energy and infor-
mation infrastructure, refers to 
areas related to the key national 
infrastructure priorities and devel-
opment 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 develop-
ment, sustainable economic growth 
and tourism, while respecting 
the principles of environmental 
protection;

5) Science, education, culture, 
youth and sports, entails a knowl-
edge-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 inter-
national organizations.

Financial
strategy documents

Sector-based strategy 
documents
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The strategy documents used in 
Montenegrin strategic framework 
include strategies, programmes 
and action plans. Line ministries 
are in charge of drafting strategy 
documents, while the Government 
of Montenegro adopts them, under 
Article 12 of the Law on State Admin-
istration. 

A STRATEGY is a policy document 

Prime Minister’s 
Inaugural Speech 

Medium-term 
Government 

Work 
Programme

Linie 
ministries’ 

MTWP

Annual 
Government 

Work 
Programme

Macroeconomic and Fiscal 
Policy Guidelines

Annual Budget

Sector-based
Strategy Documents

Action Plans

Validity Period:
3, 4 years or longer

Validity Period:
1-2 years

Fiscal
Strategy

Development 
Directions ERP

Program of 
Accession

National 
Sustainable 

Development 
Strategy by 

20230

Partnership 
Agreement 
with the EU

Development vision

International commitments - UN, NATO, EU, WTO etc.

Figure 3: Overview of strategy documents in Montenegro, respecting the principle of alignment

that lays out the strategic goals and 
operational 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 

12 Please refer to Chapter 5 – Required content of strategy documents and good practice examples, p. 18.

interrelated areas of policy planning 
and implementation. 

A strategy is accompanied by an 
action plan that clearly envisages 
activities to be taken in pursuit of 
the strategic goals and operational 
objectives. 

Every strategy must follow the 
following outline:

1) Introduction

2) Situation analysis

3) Strategic goals and operational objectives with the accompanying performance indicators

4) Key activities for implementing the operational objectives

5) Description of activities of competent authorities and bodies in charge of monitoring

6) Reporting and evaluation mechanism

7) The accompanying Action Plan with cost estimates

8) Public information on the strategy goals and expected results in line with the Communication Strategy of 
the Government of Montenegro12
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A PROGRAMME is a policy 
document that is more narrow in 
scope than a strategy and it artic-
ulates the modalities of solving a 
certain issue in a given policy area 
that was not foreseeable at the time 
of drafting the respective strategy. 
A programme is prepared when 
the emerging situation requires an 
immediate response, as it could have 
adverse consequences for society if 
not solved instantly. A programme 
is adopted for a period of no longer 
than three years i.e. until the removal 
of any adverse consequences. 
Programme implementation ends 
upon the expiration of the period 
for which it was adopted, with 
the adoption of a decision to stop 
its implementation, or upon the 
adoption of a strategy in the same 
area or tackling the same issue. 
Similarly to strategies, programmes 
also come with an accompanying 
action plan that defines in detail 
the activities, financial resources 
and output indicators. However, if 
a programme already specifies in 
detail the activities for achieving 
the envisaged objective, an accom-
panying action plan is not needed. 
In that case, programme may plan 
well-designed actions lasting up to 
three years. The following chapters 
are mandatory in a programme: 

1) Introduction

2) Description of the situation to be 
addressed

3) Operational objectives with the 
accompanying outcome indicators

4) Activities for implementation of 
operational objectives

5) Description of activities of 
competent authorities and bodies 
in charge of monitoring

6) Reporting and evaluation mecha- 
nisms

7) Public information on the progra- 
mme goals and expected results, 
in line with the Communication 
Strategy of the Government of 
Montenegro.

AN ACTION PLAN is a policy 
document that defines the activities 
for the implementation of a strategy 
or a programme aimed at reaching 
the envisaged strategic goals and 
operational 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 exercise. Revision of an 
action plan is based on the findings 
and recommendations of the annual 
strategy document progress report. 
Once the reasons for not imple-
menting certain activities are 
identified or once the activities 
are no longer relevant, necessary 
revisions should be made in order 
to contribute effectively to the 
attainment of a specific goal.

Mandatory content of the action 
plan includes:

1) Overview of the strategic goals 
and operational objectives of the 
pertinent strategy or programme, 
with the accompanying perfor-
mance indicators

2) Activities that contribute 
directly to the pursuit of opera-
tional objectives and indirectly to 
strategic goals

3) Output indicators as the basis 
for monitoring the success of the 
activities taken

4) Partner institutions responsible 
for implementing the activities 
and the institution responsible for 
monitoring and reporting

5) Planned beginning and deadline 
for completion of activities

6) Intended funding for the imple-
mentation of activities, together 
with sources of financing

7) Recommendations for future 
more effective implementation.13 

Before starting the process of 
strategy document drafting and 
planning, a few questions should be 
considered:

13 Please see Chapter 5 – Mandatory content of strategic documents and examples of good practice, section 5.4 – Action Planning, p. 34.

To facilitate the policy planning 
process, the next chapter gives a 
detailed overview of the steps to 
follow in order to fully comply with 
the requirements of the process of 
developing a strategy document. The 
steps below cover the procedures 
set by the legislative and institu-
tional frameworks, elaborated by 
the Decree on the procedure of 
drafting, alignment and monitoring 
of the implementation of strategy 
documents.

• 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 devel-
opment, etc.)?

• Which social needs are 
addressed by adopting a new 
strategy document?

• Which overarching and 
sector-based strategy docu- 
ments should be taken into 
account in order to fully 
comply with the principle of 
alignment?
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The policy-making process is 
implemented through four phases 
that include needs assessment in 
the given policy area, 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, policy planning and 
adoption must be a coherent, trans-
parent and clearly established 
process. 

• In the process of drafting the Annual 
Government Work Programme, state 
administration authorities submit to the 
Secretariat General strategy documents 
proposed for adoption, under Art 14 of 
the Decree
• Adoption of the Annual Government 
Work Programme

• The ministry implements the strategy 
document by carrying out actions 
envisaged by the accompanying Action 
Plan 
• The ministry provides annual progress 
report. 
• The annual progress report is submitted 
to the Secretariat General for opinion.
• The final report concerning the imple-
mentation of a strategy document is 
drafted by the line ministry upon the 
expiry of its validity period and submitted 
to the Secretariat General for opinion.
• Adoption of the final report at a 
Government session 

• Set up expert working groups
• Select NGO representatives for working 
groups 
• Consult interested public
• Hold public discussions
• Hold inter-ministerial consultations 
• Line ministry submits draft strategy 
document to the Secretariat General. 
• Secretariat General reviews the draft 
and gives its opinion with recommenda-
tions to the given ministry.

4. STEPS IN THE PREPARATION OF STRATEGY DOCUMENTS 

This ensures proper approach to 
the issue at hand, the analysis of 
possible solutions and selection of 
right policy options.

In order to successfully address the 
problem to which a specific strategy 
document refers, it is vital that:

• the policy-making process is 
participatory and involves all stake-
holders, including state actors 
(inter-ministerial consultations), the 

interested public and, where appro-
priate, international actors.

• monitoring and evaluation are 
carried out as a part of the previous 
policy planning cycle to take stock 
of the achievements and correct 
possible mistakes in setting or imple-
menting the goals and activities.

Below are shown all key steps in 
strategic planning.

Annual plans for the adoption of policy 
documents through proposals for the 
Annual Government Work Programme 

Monitoring, reporting and evaluation

Drafting a strategy document, inter- 
ministerial and public consultations 

STEP

STEP

STEP

• The ministry improves and upgrades 
the draft strategy document pursuant to 
the opinion received.
• The ministry submits draft strategy 
document to the Secretariat General for 
opinion. Secretariat General gives its 
opinion.
• The Ministry of Finance also gives 
its opinion of the draft under the 
provisions of the Government’s Rules of 
Procedure.
• Strategy document adopted at a 
Government session

Submission of the draft for opinion 
and adoption

STEP

1

4

2

3
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4.1. STEP 1: ANNUAL PLANNING OF POLICY DOCUMENTS FOR ADOPTION 

4.2. STEP 2: PREPARATION OF STRATEGY DOCUMENTS, INTERSECTORAL AND 
PUBLIC CONSULTATIONS 

General description:
The Annual Work Programme of the 
Government is based on 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 method-
ology. In order for a certain strategy 
document to be included in the 
Annual Work Programme of the 
Government, line ministries should 
particularly take care to comply 
with the principles of economy and 
rational planning. This is primarily 
important in cases when several 
strategy documents are proposed 
to address thematically correlated 
areas or when several state insti-
tutions simultaneously recognize 
the need to adopt one thematically 
correlated strategy document. 

Proposal to draft a strategy 
document

Within the procedure of preparing 
the Annual Government Work 
Programme, a state administration 
authority submits to the Secre-
tariat General a proposal to draft a 
strategy document, containing data 
on the exact title, the timeframe to 
which it refers and reasons for its 

The drafting of strategy documents 
is carried out through specific 
phases that are closely monitored 
so as to ensure that the process is 
more relevant and comprehensive. 
Following the adoption of the Annual 
Government Work Programme, line 
ministries are obliged to post on their 
webpages and e-Government portal 
the list of strategy documents they 
are to draft and conduct consul-
tations on. Publishing such a list 
is important for the sake of timely 
information to the interested public, 
the academia and nongovernmental 
organisation and their meaningful 
participation. 

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 
Government Work Programme. On 
the other hand, it is advisable that 
the reasoning is as exhaustive as 
possible, indicating the problems 
in a certain policy area intended to 
be 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 economy and 
rational planning

The Secretariat General, in its regular 
communication with line ministries, 
issues recommendations towards 
compliance with the principles of 
economy and rational planning, and 
sees to it that these recommenda-
tions are properly taken into account 
by the line ministries.  
 Respect for the principles of 
economy and rational planning is 
of the utmost importance for small 
administrations such as Monte-
negro’s, with limited resources 
for implementing and monitoring 
the implementation of policy 
documents. This principle assumes 
that, in the process of drafting 

strategy documents, consideration 
is given to human, organizational, 
financial and material resources 
needed for their implementa-
tion, monitoring, reporting and 
evaluation. Furthermore, competent 
state institutions should ensure 
that issues relevant to interrelated 
thematic areas are encompassed by 
a single strategy document. 
When preparing proposal to draft 
a strategy document, ministries 
should take into account the 
following:

• Assess the existing strategic 
framework and propose to draft new 
strategy documents only for those 
issues not properly addressed in the 
strategies and programmes already 
in force;
• The proposals should be in line with 
Government priorities, respecting 
the principles of alignment;
• The problems that arise from the 
implementation of existing policies 
should be borne in mind;
• More effective policy implemen-
tation should be sought, enabling 
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

Involving the public in drafting 
strategies and programmes as 
early on as possible, respecting the 
standards for public consultations14, 
ensures a more thorough situation 
analysis (as the basis for any strategy 
document), i.e. comprehensive 
mapping of key issues, better identi-
fication of root causes and their 
consequences15, gathering additional 
data as the starting point for further 
policy planning decisions.
It also ensures discussion about 
policy options for addressing 
identified key issues and a wider 
consensus in selecting policy 
options. 

The criteria to be followed when 
drafting strategy documents:

1. Set up expert working groups
2. Select NGO representatives on 
board working groups
3. Involve and consult the interested 
public from early stages of strategy 
document drafting 
4. Conduct public discussion on 
draft strategy documents
5. Conduct intersectoral consulta-
tions
6. Opinion regarding the draft 
document.

14 Civil Participation in Decision-making Processes, An Overview of Standards and Practices in Council of Europe Member States, Strasbourg, May 2016
15 Please refer to the Problem Tree and Solution Tree in 5.3. Goal setting
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Items 1–5 are conducted in terms with the relevant Government 
regulation, while item 6 is directly linked with the implementation of 
the Decree on methodology and procedure for drafting, aligning and 
monitoring the implementation of strategy documents.

The Decree on the Selection 
of NGO Representatives to 
Serve on Working Bodies of 
State Administration Author-
ities and Conducting Public 
Consultations for Drafting 
Laws and Strategies (Official 
Gazette of Montenegro 41/18) 
should be followed with 
regard to involving interested 
public.

NOTE: Notwithstanding that 
Article 1 of the above Decree 
refers to involvement of 
NGOs in working groups 
and other working bodies 
set up by ministries and 
administration authori-
ties when considering laws 
and strategies, the same 
procedure is advised to be 
followed in case of adopting 
any strategy documents, 
programmes included.

The principle of cooperation 
should be followed in each stage of 
drafting a strategy document. This 
implies the duty to align the inter-
sectoral approach in policy planning, 
coordination and implementation16. 
It is particularly relevant for 
situation analysis, setting priorities, 
indicators and action planning. 
This ensures shared understanding 
and agreement on the method of 
implementation and sharing respon-
sibilities, which ultimately leads to a 
well-coordinated implementation 
and better performance. 

In public discussions, care should 

The Secretariat General issues an opinion based on the alignment check at three different levels: 

1. whether the principle of alignment has been respected in formulating priorities and goals in a draft 
strategy document, with respect to the strategy and planning documents defining the general devel-
opment directions of Montenegro and other strategy documents.

2. whether 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. whether the structure and content of the draft strategy document complies with the Methodology 
for policy development and the drafting and monitoring of strategy documents.

The opinion with the relevant recommendations is issued and sent to the line ministry using the 
format provided in Annex 2 hereto.

16 Art 9 Decree on methodology and procedure for drafting, aligning and monitoring of the implementation of strategy documents

be taken to involve all stakeholders, 
and diverse target groups (women-
men, young-elderly, rural-urban 
residents, etc.) to take onboard and 
properly respond to the needs and 
concerns of all citizens.

The Secretariat General of the 
Government reviews draft strategy 
documents and issues an opinion 
with recommendations to the line 
ministry. It is advisable to provide 
the draft for opinion before 
inviting public consultations, so 
that the methodologically sound 
document of sufficient quality is 
put up for discussion.
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4.3. STEP 3: SUBMISSION OF DRAFTS FOR OPINION AND ADOPTION 

4.4. STEP 4: MONITORING, REPORTING AND EVALUATION 

General description of the step: 
Prior to the adoption of strategy 
documents by the government, line 
ministries should submit a proposal 
of a strategy document to the 
relevant ministries for their opinion, 
in line with the provisions of the 
Government’s Rules of Procedures. 
The Secretariat General 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 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, line ministries are 
also obliged to make reference to 
the Medium-Term Work Programme 

General description of the step: 
Each strategy document should be 
accompanied by the relevant action 
plan17, which represents the basis for 
the implementation of activities and 
for achievement of objectives set 
out in the strategy or programme. 
The implementation of the strategy 
document is closely monitored, 
primarily by tracking the implemen-
tation of the accompanying action 
plan. As a rule, progress reporting is 
done annually. Prior to the adoption 
of a specific progress report by the 
Government, line ministries should 
obtain the opinion from the Secre-
tariat General regarding its structure 
and contents. Evaluation is usually 
carried out upon the expiry of a 
strategy document and its findings 
form an integral part of the final 
report.

Annual progress reporting 
Line ministries report to the 
Government on the progress in 
implementing strategy documents 
through annual reports focusing 

Note: The format of the 
opinion to the proposal 
is the same as the one for 
the opinion regarding the 
first draft for the sake of 
more efficient monitoring 
of the level of fulfilment of 
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.

17 Please refer to Chapter 5, Mandatory contents of strategy documents and examples of god practices, part 5.5 Planning activities
18 Please refer to Table 9: Content of the Report, p 89

of the Government. The Secretariat 
General and the Ministry of Finance 
are in charge of reviewing the 
proposals for strategy documents.

Opinions on draft strategy 
documents  

After collecting inputs from stake-
holders during public discussion and 
incorporating recommendations 
from the opinion regarding the draft 
document, the relevant ministry 
submits the strategy document 
proposal to the Secretariat General 
for their final opinion.

The Secretariat General gives its 
opinion based on the same set of 
criteria invoked while checking the 
first draft. 

For its part, the Ministry of Finance 
gives its opinion to the proposal in 
line with Articles 33 and 41 of the 

Government’s Rules of Procedure.
These two opinions are attached to 
each strategy document put forward 
to the Government for consideration 
and adoption.

on the activities identified in the 
accompanying action plan. Annual 
progress reports use the format 
provided in Annex 1 attached hereto 
and are sent to the Secretariat 
General for their opinion on the 
report structure and contents. 

Annual reports have the same 
format, provided that after two 
years of implementation the values 
of outcome indicators need to be 
reported. The actual values are 
assessed against planned medium-
term values. 

Annual reports are submitted to 
the Secretariat General for opinion 
before or at the same time with 
the action plans for the upcoming 
period to ensure continuity.

Final reports
The final report on the implemen-
tation of strategy documents is 
prepared by the competent line 
ministry for the whole period of 
its validity and is submitted to the 

Secretariat General for its opinion. 
The format 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.18

In the preparation of the final report, 
the state administration entity may 
consult other administrative bodies 
involved in the process of imple-
menting a strategy document with 
the aim of further improving the 
policy development cycle.
Regarding the monitoring, reporting 
and evaluation process, please note 
that:

• Monitoring, reporting, and 
evaluation are necessary to ensure 
timely, effective and efficient 
delivery of planned outputs and 
outcomes.

• The timing of reporting and 
evaluation is essential. They should 
be completed in line with the policy 
and budget planning process.
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5.1. INTRODUCTION

The introduction elaborates three 
components:

1. The aim of the strategy document: 
this section explains the relevance 
of the policy being introduced and 
elaborated by the given strategy 
document, and gives the descrip-
tion of the problem to be addressed 
or the situation to be alleviated with 
the given strategy document.

2. Its positioning within Monte-
negrin strategic framework: this 

HOW IS ALIGNMENT WITH CURRENT STRATEGIC FRAMEWORK ACHIEVED?

The principle of alignment is 
essential for effective policy 
planning:

- in reference to overarching 
strategy documents, in order 
to show that the objectives and 
measures envisaged by the given 
strategy document are complemen-
tary to general courses of action, 
priorities and country development 
goals. 
This is alignment with overar-
ching strategy documents (vertical 
alignment).

- In reference to similar sector-
based strategies, in order to avoid 
duplication and overlapping with 

All 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 

5. MANDATORY CONTENT OF STRATEGY DOCUMENTS AND 
EXAMPLES OF GOOD PRACTICES FROM MONTENEGRO’S 
STRATEGIC PLANNING FRAMEWORK 

the activities already envisaged 
by existing strategies or strategy 
documents addressing issues 
relevant for the given policy area. 
This is mutual alignment of sector-
based strategies (horizontal 
alignment).

In both cases the explanation 
how the given strategy document 
contributes to or is complementary 
with the goals set by overarching 
strategy documents and the accom-
panying performance indicators 
needs to be provided, and care 
should be taken to avoid conflicts 
with the goals of similar strategy 
documents and their performance 
indicators.

This is important for the overall 
structure and contents of the 
strategy document, because the 
Secretariat General checks:

• Alignment with overarching and 
similar strategy documents at the 
level of strategic goals and opera-
tional objectives.
• Alignment with overarching and 
similar strategy documents at 
the level of outcome indicators 
and targets set for operational 
objectives.
• In some cases, alignment with 
similar sector-based strategy 
documents at the level of key 
measures and relevant activities in 
pursuit of the specific policy.

design and planning of the document. 
This ensures uniformity in terms of 
their content and the methodolog-
ical framework, while the process 
of coordination, monitoring of 

alignment and implementation 
becomes more straightforward. 
The mandatory content of strategy 
documents is explained in detail 
below.

section explains the position of 
the given strategy document in 
reference to overarching strategic 
documents and similar sector-
based strategies already in 
existence. Instead of mere listing 
of documents, this section should 
briefly explain how the proposed 
document is aligned with the above.

3. Alignment with international 
commitments: this section empha- 
sises how the given strategy 
document contributes to the 

pursuit of Montenegro’s interna-
tional commitments, including EU 
accession talks. 

When it comes to the alignment 
with the EU framework in particular, 
due care should be taken of relevant 
regulations and directives, closing 
benchmarks, recommendations gi- 
ven by EC expert missions, and key 
strategic documents of the EU for 
the given policy area.
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a.) Alignment at the level of 
strategic goals and operational 
objectives
When drafting a specific sector-
based strategy paper, i.e. setting 
its strategic goals and operational 
objectives, the drafter should consult 
overarching and similar sector-
based strategy documents, and 
identify similar goals with which a 
logical connection needs to be estab-
lished and alignment ensured. Such 
alignment implies that the goals of 
sector-based strategy documents 
must not conflict with the goals in 
overarching documents and similar 
sector-based strategy documents; 
rather, they need to be logically 
aligned and conducive to fulfilling 
specific goals. 

Having previously identified the 
link among goals, the introduction 
to a sector-based strategy document 
needs to:

•State the logically connected goals 
from the overarching strategy 
document, explain the identified 
linkages among goals, and how the 
pursuit of goals from the sector-
based strategy would contribute to 
the achievement of goals from the 
overarching document. 

•State the goals from a related 
sector-based strategy document 
and explain how the two goals are 
complementary, whether there is 

any overlapping between the goals 
and why it is needed for a given 
issue to be addressed by a new 
strategy document despite the fact 
that there is already a goal elsewhere 
pertaining to the same specific 
policy area

b.) Alignment at the level of 
outcome indicators and the accom-
panying values 

Having set the goals to be pursued 
during the strategy document 
validity period, relevant outcome 
indicators need to be defined to 
measure the degree of achievement 
of the set goals. However, before 
such indicators are set, the drafter 
should identify in overarching 
and related sector-based strategy 
documents thematically similar 
outcome indicators with the accom-
panying values where a logical link 
can be establishment and where 
alignment needs to be ensured. 

Such alignment means that 
performance indicators in the 
new strategy document are to be 
thematically related to the ones 
already existing in the strategic 
framework and that their values 
(baseline, mid-term and target 
values) must not be mutually 
conflicting.  
  
In the next step, as a part of the 
introductory section of a sector-

based strategy document, the drafter 
should present the identified logical 
link between:

•Outcome indicators from the 
sector-based and the overarching 
document and provide explanation 
for such connectedness.

•Outcome indicators from related 
sector-based strategy papers and the 
accompanying values that the given 
policy is aligned with.

c.) Alignment at the level of 
measures and activities

The third level of alignment with 
sector-based strategy documents 
refers to the alignment among 
measures and activities (policy 
instruments) set in related strategy 
documents addressing mutually 
interrelated issues. When drafting a 
strategy document, one should avoid 
listing the activities already present 
in the existing strategy documents. 
This prevents the possibility of 
stipulating same activities in several 
strategy documents that would 
be mutually conflicting regarding 
envisaged solutions for the same 
issue. Striving to identify comple-
menting measure/activities helps 
avoid possible confusion regarding 
the institution responsible for their 
implementation, and any differ-
ences regarding the timeframes 
envisaged.

INTRODUCTION – THE PRACTICE SO FAR IN MONTENEGRIN STRATEGIC 
FRAMEWORK 

The documents in Montenegrin 
strategic framework took different 
approaches to drafting the intro-
ductory sections, at times reserving 
them for brief information about 
the document itself, and at times 
explaining extensively the overall 
legal and strategic framework the 
document is aligned with. Hence, the 
Methodology gives brief guidance 
about the contents of the intro-
ductory section, and refers to the 
alignment levels listed above, thus 

striving to harmonise the approach 
to drafting this section of strategy 
documents. 

Introduction in itself should not 
be overly extensive; rather, in two 
to five pages it should explain the 
aim pursued by the new strategy 
document, particularly regarding 
the contribution to the existing goals 
and priorities from overarching and 
sector-based strategy documents, 
international commitments and EU 

accession. 
This was a pre-existing practice, 
but usually found in the situation 
analysis chapter. 

Alignment should also be evident 
in the goals set by the new strategy 
document, the accompanying 
indicators, measures and activities, 
and some of the positive examples 
of how to address the alignment at 
the level of goals or indicators are 
given below.
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The strategy for developing micro-, small- and medium-size enterprises (MSME) is a good example of a well-aligned 
strategy document. This example clearly shows both vertical and horizontal alignment between and among 
overarching and sector-based strategy documents in related policy areas. The specific policy is set in the Devel-
opment Directions 2018-2021, as one of the overarching documents. Sector-based strategy document dealing with 
this policy area, the MSME Development Strategy, identifies a set of goals and the accompanying measures that 
are fully aligned with the Development Directions, and its performance indicators. At the same time, the MSME 
Strategy is aligned, in its objectives and indicators with related sector-based strategies, such as the Rural Devel-
opment Strategy 2014-2020 and Industrial Policy 2019-2023, which also feature priorities, operational objectives 
and indicators pertaining to SMEs. 

MSME DEVELOPMENT STRATEGY 2018-2022

INDUSTRIAL POLICY 2019-2023.

DEVELOPMENT
DIRECTIONS 2018-2021

PRIORITY: Greater SME 
competitivness

INDICATOR: SME share of 
exports of 78.8%

SME DEVELOPMENT 
STRATEGY 2018-2021

GOAL: Increase MSME
competitivness

MEASURE: Strengthen 
institutional suppport

to MSME INDUSTRIAL POLICY
2019-2023

GOAL: Better access to funding 
for competitive and innovative 

enterprises

INDICATOR: EIB loan of 100 
mil for IDF for SME and priority 

projects, first tranche

REGIONAL 
DEVELOPMENT STRATEGY

PRIORITY: Increase SME 
competitiveness and promote 

entrepreneurship

MEASURES: Education and 
development of entreprenurial 

skills for SMEs

19 Please refer to: Industrial policy 2019-2023, available at: https://bit.ly/32pmxfr 

EXAMPLE 1: 

EXAMPLE 2: 

Another good example of alignment with the overarching and the sector-based strategy documents, international 
commitments and EU accession process is the Industrial 2019-2023. The introduction features a graphic overview 
of alignment (figure below), well explained in the narrative part.19
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National Strategy for Sustainable 
Development by 2030

Montenegro Development 
Directions 2018-2021

South East Europe 2020 strategy 
(2013) with Action Plan for 

Montenegro (2014)EUROPE 2020

Economic Reform Program for 
Montenegro 2019-2021

The Multi-annual Action Plan for 
a Regional Economic Area (2017)

A Renewed EU Industrial Policy 
Strategy 2017 (IP EU 2030)

IPA II 2014-2020. (Draft IPA III)
Western Balkans regional R&D 
strategy for innovation (2013)Makroregionalne strategije EU: 

EUSAIR i EUSDR

Thematic strategies / programmes Other relevant strategiesSector-based strategies

Strategy for Development of 
SMEs 2018-2020.

National Strategy for 
Employment and 

HR Development 2016-2020.

Energy Development Strategy 
2030.

Strategy for Regional 
Development 2014-2020 Strategy of Development and 

Financing of Higher Education in 
Montenegro 2011-2020. (2025*)

Agriculture and Rural develop-
ment Strategy 2015-2020.

Strategy of Innovation Activity 
2016-2020

Strategy of Lifelong Career 
Orientation 2016-2020.

Development Strategy for Forest 
and Wood Industry 2019-2023

Strategy for Scientific Research 
Activities 2017-2021

Programme for the improvement of 
economic competitiveness for 2019

Strategy for General Secondary 
Education 2016-2020.

Tourism Development Strategy 
until 2020.

Strategy for Women 
Entrepreneurship Development 

2015-2020.

Strategy for Development of 
Construction 2020.

Strategy of Lifelong Entrepre-
neurship Learning 2015-2019.

Information Society Develop-
ment Strategy until 2020.

Transport Development
Strategy 2035

PAMN 2019-2020.

S3 Strategy 2019-2024.

Digital agenda for the Western 
Balkans (2018)

Multiannual financial 
framework EU 2014-2020. 

(Draft MMF 2021-2027.)

Industrial Policy of Montenegro 
2019-2023.

Figure 4: Overview of the linkages between strategic documents

EXAMPLE 2: 

This visual presentation may be practical for other strategy documents, accompanied by an adequate explanation 
of relations and linkages with other strategies and commitments to be taken into account.
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Guidance for drafting introductory sections in strategy documents

Does the introduction give a general explanation of the relevance of adopting the new strategy 
document in the given policy area?

Does the introduction explain how its implementation affects priorities and goals set by 
overarching strategy documents and international commitments in the given policy area?

Does the introduction explain the relation between the sector-based and overarching strategy 
documents at the level of goals and performance indicators?

Does the introduction make a reference to EU accession obligations – Accession Programme, 
closing benchmarks, IPA and alignment with the EU policies?

YES NO

WOMEN ENTREPRENEURSHIP DEVELOPMENT STRATEGY 2015-2020.

CONCLUSION

EXAMPLE 3: 

Good examples of alignment at the level of outcome indicators from different sector-based strategy documents 
addressing related issues are the Plan of Actions for Gender Equality (PAGE) 2017-2021 and Women Entrepreneur-
ship Development Strategy 2015-2020.

The Women Entrepreneurship Development Strategy sets key outputs: 
• Increase women entrepreneurial activity to the level of the EU 2013 average
  - Measured by the ratio of TEA index for women and TEA index for men  

• Motivate women to become entrepreneurs and start their own business 
  - Measured by the increase in the number of businesses run by women 

• Increase self-confidence of successful businesswomen 
  - Measured by the increase in the number of sustained start-up businesses run by women 
  - Measured by the increase in the number of women owners of growing businesses 

• Encourage linkages/networking of businesswomen and women managers locally, at the country level and inter-
nationally 
  - Measured by the number of members in relevant domestic and international associations 
  - Measured by the number of women entrepreneurs participating in domestic and international clusters and
value chains 

• Reinforcing the role of women in managerial structures
  - Measured by the increase in the number of women in managerial positions in business 

The above indicators are fully aligned with PAGE:

Objective 3.2. Encourage women entrepreneurship and self-employment 
Indicator: Improved legal framework and targeted measures to support entrepreneurship and self-employment of 
women at the national and local levels.
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5.2. SITUATION ANALYSIS

The 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. Situation analysis should 
identify problems and their causes, 
anticipate the challenges that might 
arise in the course of the strategy 
document implementation and 
potential solutions applicable to the 
identified problems. 

A detailed analysis of the existing 
situation in a particular policy area 
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 having thorough situation 
analysis.

Given the above, situation analysis 
may be defined as an analytical 

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

• 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

• 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

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

process, whereby a number of 
methods are used to analyse the 
internal and external factors 
that may influence the policy 
results. Situation analysis helps in 
understanding the problems and 
opportunities to inform the devel-
opment of a particular policy area or 
sector, which is reflected in the trans-
formation of the negative aspects of 
problems into positive solutions as 
a response to be achieved through 
the implementation of the strategy 
document.
Reference literature gives a number 
of methods and tools to conduct a 
situation analysis. Some of the most 
frequently used tools to structure 
and conduct situation analysis and 
get a clear picture of the state of play 
in a policy area include:

• Stakeholder analysis
• Analysis of the Political, Economic, 
Social, Technical, Legal and Environ-
mental factors (PESTLE)
• Strengths, Weaknesses, Opportu-

nities and Threats (SWOT) Analysis 
• Resource analysis
• Results analysis
• Problem-tree analysis; and
• Conclusions and recommendations 
from monitoring and evaluation, or 
audits.

The time that will be devoted to 
conducting a situation analysis 
depends on the policy-making 
process and the resources available 
within state administration. 
Based on the availability of time 
and resources, situation analysis 
methods are selected,20 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). Ensuring wide stake-
holder participation during situation 
analysis will help recognise more 
problems ‘on-the-ground’ and design 
policy actions that address real 
problems.  

PESTLE analysis
The above-mentioned PESTL(E) 
analysis  entails the analysis of 
political, economic, social, techno-
logical and legal factors. In its 
traditional format it may also 

20 For more information on the methods for preparing the situation analysis, see: UNDP Bosnia and Herzegovina, Handbook for Strategic Planning (2010), p. 20.
21More 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. 

POLITICAL

ECONOMIC

SOCIAL

TECHNOLOGIC

LEGAL

ENVIRONMENTAL

P

E

S

T

L

E

include an analysis of environ-
mental impact factors if required by 
a specific policy area.
The purpose of this analysis is to 
maximize benefits through under-
standing existing circumstances 

in different areas, while reducing 
potential problems in the imple-
mentation of the strategy document. 
Some of the factors that may be 
examined in the framework of the 
PESTL(E) analysis include:
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SWOT analysis
SWOT analysis22 is yet another 
method for assessing the external 
and internal environment relevant 
for shaping a certain policy. It serves 
to analyse the strengths (S) and 
weaknesses (W), which represent 
internal factors (e.g. the institu-
tional 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.).  

Although not widely used in strategy 
documents in Montenegrin context, 
stakeholder analysis may give an 
insight into what actors need to 
be involved in strategy document 
drafting and implementation.

22 More information on SWOT analysis is available at: https://www.mindtools.com/pages/article/newTMC_05.htm
23 Taken from: Mirković, Bogdan, “Metodološki okvir analize zainteresovanih strana u projektima razvoja međuorganizacionih informacionih sistema”, Infoteh, 
Vol. 12, March 2013, available at: https://bit.ly/38hN2FR

S (strenghts)

O (opportunities)

W (weaknesses)

T (threats)

e.g. proper technical equipment, 
significant capacity, good 

communication with interested parties

e.g. accessibility of international funds, 
regulated by the legal and institutional 

framework

e.g. lack of resources (financial, 
technological), lack of employees, 
insufficient communication with 

interested parties

e.g. insufficient budgetary inflow, lack 
of aligned legal framework, devasta-

tion of natural resources

Figure 5: SWOT analysis

Internal factors are the ones that 
can be directly impacted to achieve 
the desired effect (by increasing 
strengths and reducing weaknesses), 
and the external factors are the 
ones beyond our influence, but 
whose effect can be achieved 
indirectly only (the opportunities 
that can be put to our benefit, and 
threats that need to be monitored 
and controlled). 

SWOT analysis is usually carried out 
by including as many stakeholders 
as possible, such as non-govern-

mental organizations, academia, 
decision makers and service benefi-
ciaries, the target groups affected by 
a specific policy. 
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 define the oppor-
tunities and threats through SWOT 
analysis. 
In a nutshell, the SWOT analysis 
should contain the following 
elements as shown in figure 5 below:

It is used for mapping stakeholders 
(institutions, organisations, groups, 
individuals, etc.), assessing their 
influence, power and interest in a 
certain policy area, determining 
target groups, and consequently 

devising the ways for their involve-
ment in the strategy document. 
One of the methods for defining 
the role of different stakeholders is 
influence (power) – interest matrix 
shown in the figure below.23

Stakeholder analysis
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Table 2: Classification of stakeholders in reference to the interest and influence (power) they have

This method is useful for identifying 
and classifying key stakeholders, but 
it can also lead to marginalisation of 
certain groups, e.g. those with low 
interest and low influence (power). 

It is advisable to use the above 
stakeholders’ matrix even before 
starting the drafting process to 
be able to properly involve stake-
holders through consultations and 
public discussions. Stakeholder 
analysis should include also those 
who oppose the strategy document 

STAKEHOLDER 

The rows below list all stake-
holders individually:

- Institutions (government, 
sectors, agencies, authorities, 
etc.),
- organisations (NGOs, inter-
national organisations),
- citizen groups relevant for 
the strategy document,
- individuals, 
- citizens, 
- economic operators,
- academia,
- media.

RELATION TOWARDS THE 
STRATEGY DOCUMENT

Stakeholders may be decision-
makers, experts (those 
implementing the strategy 
document, active in pertinent 
policy area), end beneficia-
ries (target group, the ones 
for whose sake the strategy 
document is elaborated in the 
first place). 
The relation towards the 
strategy document may be 
determined based on whether 
stakeholders are internal or 
external actors, taking into 
account whether the changes 
to be brought about by the 
strategy document would have 
a positive or a negative impact 
on the target group.

INTEREST (1-5)

Assess stakeholders’ 
interest in the strategy 
document imple-
mentation. Rate on 
a 1 to 5 scale, 1 being 
the lowest, and 5 the 
highest interest.

INFLUENCE / 
POWER (1-5)

Assess stakeholders’ 
influence (power) in 
the strategy document 
implementation. Rate 
on a 1 to 5 scale, 1 
being the lowest, and 5 
the highest. influence 
(power).

IN
T

ER
ES

T

INFLUENCE (POWER)

H
IG

H

HIGH

ENTITIES

CROWD

ACTORS

CONTENT DEVELOPERS

LO
W

LOW

Low influence, high interest

It is useful to group them in 
coalitions to increase their 

influence 

Low interest, low influence

Seen more as potential, not direct 
stakeholders 

High influence, high interest

Actors that need to be involved and 
require significant engagement

Low interest, high power

May affect future contents and 
need to be engaged to increase their 

interest 

In that case a simple table can be 
used listing all stakeholders, identi-
fying their relation towards the 
strategy document and assessing 
their interest and influence (power). 

The table below gives a clearer 
overview of stakeholders, but 
again care should be taken not to 
neglect those with lower interest or 
influence.

if it were to produce adverse conse-
quences for their operation. For 
instance, in case of an environ-
ment-related strategy or programme, 
it is inevitable for certain decisions 
to affect economic operators 
that should make their operation 
more environment-friendly, while 

ensuring satisfactory output and 
level of service.
By involving them early on, a wider 
consensus may be reached, and the 
strategy document seen through 
different lenses, observing the 
principles of cooperation and trans-
parency.
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Prior experience/ 
past Time Resources

Government 
priorities

International 
commitments

Figure 6: Factors that affect setting of priorities in a strategy document 

Grouping stakeholders according to the different impact of changes they would experience adds value to the 
strategy document. This primarily refers to gendered situation analysis that needs to envisage how certain activities 
and goals might affect women and men. Moreover, goals and actions may have a different regional impact – south, 
centre or north, different impact on rural or urban populations, young or elderly. Stakeholder analysis may foresee 
population groups that are target groups, and in further drafting of the strategy document think about the ways and 
methods for their involvement and addressing their needs.

Prioritisation
Often strategy development process 
is aimed at solving a large number 
of issues, which at times may be 
detrimental to the implementa-
tion process. While doing situation 
analysis, it is important to set 
priorities, i.e. to identify those 
issues that are of specific relevance 
and that need to be addressed first.

The process of establishing the 
scope, urgency and importance 
of the identified issues, their 
alignment with Government 
priorities, available resources and 
potential impact on relevant insti-
tutions and wider community is 
called prioritisation.

There are two basic parameters for 
prioritization:
1) Political prioritization and 
whether the decision-makers are 
involved in setting priorities in 
the process of creating strategy 
documents;
2) Available financial and other 
resources.

Involvement of decision-makers, 
but also all other stakeholders for 
that matter, 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 address 
the problems. 
For better selection of priorities, it 
is equally important to determine 
the strategy document’s scope’, 
i.e. the areas covered. At times it is 
more advisable to opt for a strategy 
document that is not too extensive, 
but which has realistic goals and 
focuses on the issues that may 
actually be addressed. This means 
that strategy documents sometimes 
need to exclude less relevant 
issues or issues that are difficult 
to implement during the strategy 
validity period, and to include those 
that are highly likely to be imple-
mented.

The significance of prioritization is 
reflected in adequate allocation of 
resources – human and financial – 

aimed at addressing the key issues 
in a certain policy area. This saves 
time and facilitates the imple-
mentation of strategy documents, 
because good situation assessment 
leads to setting realistic and, thus, 
achievable goals. 

This phase may be seen as a link 
between situation analysis and 
setting of goals, and therefore it 
should be treated as a separate 
phase. There are different ways of 
establishing priorities, but attention 
should be paid to adjusting the 
mechanisms to the specific needs of 
the public sector.24 
An effective way of translating the 
problems identified in situation 
analysis into priorities is to draft a 
table considering the factors that 
may affect addressing the issues 
recognised to determine which may 
be tackled by the present strategy 
document. 

The factors relevant for assessing 
priorities are shown in the figure 
below.

Have we been 
facing this issue 
for a while and 
haven’t managed 
to solve it? 

Has this issue 
been adressed 
by other strategy 
documents?

How much time is 
needed to address 
the issue? 

Is it probable to 
be solved during 
the strategy 
document’s 
validity period?

Do we have 
enough financial 
and human 
resources to 
address the issue?

Will we have the 
resources needed 
throughout the 
validity period?

Is this issue 
recognised by 
the overarching 
documents as a 
priority? 

Do we contribute 
to achieving 
Government 
priorities by 
addressing this 
issue?

Has the issue 
been recognised 
internationaly as 
a priority?

Is addressing this 
issue conducive to 
achieving inter-
naitonal standards 
or Montenegro’s 
commitments? 

24 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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The assessment is best done and 
quantified in a table with Yes-No 
questions related to each of the 
factors. Depending on the number of 
affirmative and negative responses 
for an issue, the final column registers 
the value we assign to the issue 

Table 5 below shows a hypothet-
ical example seeing Youth leaving 
Montenegro as the key issue, and 
possible causes are also listed in 
the table. Each of them is assessed 
regarding the factors affecting the 
way to tackle them.
Based on this case, the first thing to 

concerning its importance, where 
1 refers to issues to be addressed 
first in the strategy document being 
drafted, subsequent numbers refer 
to lesser priority issues.

Two issues may receive the same 

score if proven to be equally 
important. Based on Table 4 below, 
issue 3 is selected as a priority, 
issues 1 and 4 may also be covered 
by the document, while issues 2 and 
5 should be thought through before 
being included.

Problem 1

Problem 2

Problem 3

Problem 4

Problem 5

Discrepancy between the 
education system and 
labour market 

Poor enrolment policy and 
inflation of degrees 

Lack of trust in the 
employment system

Ambiguous/poor housing 
policy

Unfavourable terms of 
loans for youth

Issues identified in 
Situation Analysis

Issues identified in 
Situation Analysis

Prior experience 
/ past

Prior 
experience / 

past

Government 
priorities

Government 
priorities

International 
commitments

International 
commitments

Score

Score

Time

Time

Resources

Resources

YES

NO

YES

NO

NO

YES

YES

YES

YES

YES

YES

YES

YES

YES

NO

NO

YES

NO

YES

YES

NO

NO

YES

YES

NO

YES

YES

NO

YES

YES

YES

YES

YES

YES

NO

YES

YES

YES

YES

YES

YES

NO

YES

YES

YES

YES

NO

YES

YES

YES

2/3

4

1

2/3

5

3/4

3/4

5

1/2

1/2

Table 4: Analysis of factors for setting priorities

Table 5: A hypothetical example of a table for setting priorities 

be done is addressing issues 4 and 5 
– improving the housing policy and 
loan facilities for youth. 

Given that lack of trust in the 
employment services is seen as 
the least priority, it should first be 
considered whether it is already 

addressed indirectly through other 
segments of the strategy document 
(e.g. improving housing policy 
and loan facilities, better linkages 
between education and employment 
might indirectly affect increased 
trust in the employment system).
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Other factors which might affect 
the choice of priorities include 
internal document consistency (to 
what extent the goals are linked into 
a logical whole), socio-economic 
context (are the goals appropriate 
for the society in which they are to 
be pursued) and could be added to 
the table if relevant and particularly 
significant for the given policy area 

(e.g. education, culture, social policy, 
human rights).
Similarly to stakeholder mapping, 
here it is also possible to add factors 
concerning gender equality. 

Certain situations and the issues 
recognised, and  the ways to address 
them, may affect men and women 
differently; taking this into account, 

helps see more clearly the kind of 
the decision to be made.25  
Apart from applying gender lenses, it 
may also be worthwhile to consider 
possible different impact the 
policy may have on urban or rural 
population, on youth and elderly, on 
different geographic regions, on the 
environment, but also some other 
aspects relevant for the given policy. 

The table for setting priorities may be made only if situation analysis has clearly identified problems and 
challenges. This is a tool that helps present clear arguments to decision-makers for their decisions to be underpinned 
by arguments and sound data. Preparing the table and assessing different factors should be a collaborative effort of 
all those involved in drafting the strategy document and ultimately should lead to consensus regarding the scope of 
the strategy document, its priorities, list of actions to be elaborated in the Action Plan. The ultimate goal of this stage 
is to develop the “backbone” of the new strategy document. Its greatest added value is shortening the time needed for 
subsequent phases, and the resulting strategy document being more impactful, given the involvement of all stake-
holders from early stages and consensus reached regarding the priorities.

25 Article 3 of the Gender Equality Law (Official Gazette of the Republic of Montenegro 046/07, Official Gazette of Montenegro 073/10, 040/11, 035/15) stipulates 
that “State administration bodies, local administration bodies, public institutions, public enterprises and legal persons with public authority (hereinafter: 
organs), as well as business entities, other legal entities and entrepreneurs in all phases of planning, adopting and implementing decisions, and carrying out 
the activities, are obliged to assess and evaluate the impact of those decisions and activities upon the position of women and men, with the aim of achieving 
gender equality.”
26 More details on strategic foresight is available from the Organization for Economic Cooperation and Development: https://www.oecd.org/strategic-foresight/ 
27 OECD Strategic Foresight, Strategic Foresight for Better Policies, Building Effective Governance in the Face of Uncertain Futures, October 2019, available at: 
https://bit.ly/2uwdGwd 

Strategic foresight 
Another useful method for drafting 
strategy documents, and particu-
larly for making the choice of the 
course of action in the given time 
is the so-called strategic foresight26  
– a structured and systematic way 
of using ideas about the future 
to anticipate and better prepare 
for change. It is about exploring 
different plausible futures that 
could arise, and the opportunities 
and challenges they could present. 

This is not an easy method to apply, 
particularly given rapid changes in 
the modern world, but is quite useful 
for making decisions supported by 
arguments, and choosing the option 
that is the most meaningful and 
cost-effective in the given moment. 

Strategic foresight in policy 
planning may be helpful from 
the point of view of better under-
standing of and preparation for new 
opportunities and challenges that 
may occur in the future, innovative 
thinking about possible responses 
to emerging circumstances, and 
testing strategies against several 

different scenarios.27 

Strategic foresight is particularly 
significant if certain changes are 
bound to have strong fiscal impact 
or lead to significant changes for 
certain population groups. 

Based on the OECD practices so 
far, several different methodolo-
gies have emerged used by various 
governments in their policy planning 
processes.  

• Horizon scanning: seeking and 
researching signals of change in 
the present and their potential 
future impacts. Horizon scanning 
is the foundation of any strategic 
foresight process. It can involve desk 
research, expert surveys, and review 
of existing literature.

• Megatrends analysis: exploring 
and reviewing of large-scale changes 
building in the present at the inter-
section of multiple policy domains, 
with complex and multidimensional 
impacts in the future.

• Scenario planning: developing 

multiple stories or images of how the 
future could look in order to explore 
and learn from them in terms of 
implications for the present.

• Visioning and back-casting: 
developing an image of an ideal 
(or undesirable) future state, and 
working backwards to identify what 
steps to take (or avoid).

In practice these methods might be 
similar to regulatory impact assess-
ments, done in Montenegro most 
often for legislative acts.

An example from the Montenegrin 
context could be the amendments 
to the Law on Social and Child 
Protection, introducing benefits for 
mothers of three and more children 
with 25 or 15 years of work experience 
or being registered unemployed for 
at least 15 years. 

This decision had ramifications not 
only for the budget, that could not 
have sustained funding for such 
benefits in the long run, but also for 
the labour market, gradually left by 
the women eligible for the benefit.
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The beneficiaries found themselves 
in particularly adverse circum-
stances when the benefits were 
abolished or reduced by the 
decision of the Constitutional Court, 
leaving beneficiaries without this 
income, but also without jobs, 

which had an adverse impact across 
the system, but also on economic 
independence and empowerment of 
women. 

Many adverse consequences may 
be avoided, however, if the impact 

of certain decisions is assessed 
beforehand, where sound analysis, 
data and evidence is used to 
consider various options and choose 
the one that suits the system and 
the end beneficiaries the best in the 
given moment.

Situation analysis – Montenegrin practice so far

When drafting the sections 
concerning situation analysis, the 
following should be borne in mind:
• Explain precisely the current state 
of play in the policy area covered by 
the strategy document;
• Present the results achieved 
through the implementation of 
the previous pertinent strategy 
document, if it exists, and state 
the reasons for failure to carry out 
activities or meet the goals;
• Clearly present key problems and 
their root causes to be addressed 
during the validity period of the 

strategy document; 
• Base situation analysis on available 
qualitative and quantitative data, 
and where possible, give compara-
tive analysis with international and 
regional examples;
• Identify stakeholders, their role 
in policy planning, their stake and 
power in implementing the strategy 
document, and define the manner in 
which they will be involved;
• Set priorities identifying the issues 
in the given policy area which will 
be in the focus of the new strategy 
document.

Given the above, below are three 
illustrative examples of good 
situation analyses from strategy 
documents in current Montenegrin 
framework.

All three are the documents adopted 
after the Decree on methodology 
and procedure for drafting, aligning 
and monitoring the implementation 
of strategy documents entered into 
force that received opinion on the 
draft and positive opinion on the 
proposal issued by the Secretariat 
General. 

Industrial production, observed in absolute amounts, has in recent years recorded uniform values, with certain 
smaller oscillations, caused by movements within the industrial structure itself. Growth in the share of industrial 
production in the GDP for the year 2018 is the result of higher production activity especially in the Manufacturing 
Sector and in the Electricity Supply Sector. The gross added value in the manufacturing industry sector, in the 
period 2010-2018 recorded uniform values, with a slight growth tendency, which, however, is not sufficient for a 
significant shift and increase of industry in the GDP structure (Graph 4).

2017

393,1

4.299

2016

403,6

3.954

2015

387,1

3.624

2014

376,6

3.457

2013

376,9

3.327

2012

327,4

3.148

2011

329,9

3.234

2010

347,5

3.103

Industrial production (mil. €)

GDP (mil. €)

Source: Monstat, The national statistics authority of Montenegro

Share of the industrial production in the GDP in the period from 2010-2017

Comment: Industrial Policy is a good example of a strategy document presenting the current situation using 
precise and measurable data, as one of the key elements of good situation analysis. The analysis, moreover, 
makes references to the previous Industrial Policy (2016-2020), the results achieved and some failures. It 
gives a comprehensive overview of problems in the industrial policy and clearly identifies causal relations 
generating them.

The document features a very thorough SWOT analysis, and a separate table showing key problems in the 
areas tackled by specific strategic goals and most relevant planned interventions in the given fields, as an 
added value of the situation analysis as such.

... Industrial production is an important economic indicator for creation of the economic policy, monitoring the 
trend of commercial activity and especially for the needs of national accounts.

INDUSTRIAL POLICY 2019-2023

EXAMPLE 1: 
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In the process of implementing the Industrial Policy of Montenegro by 2020, a mid-term review of industrial 
policy was carried out, which analysed the significance and impact of the implementation of the Industrial Policy 
by 2020, in the period 2016-2018, as part of the external and participatory evaluation process. Evaluation was 
based on the analysis of the effects of industrial policy on selected economic indicators and indicators of compet-
itiveness, analysis of the results of annual action plans and assessment of the perception of all relevant actors, 
based on criteria for evaluation (relevance, efficiency, effectiveness and impact of policy).

When the word is about the production of important industrial products in Montenegro, in the period 2011-2018, 
the industrial production recorded growth in the years 2013, 2015 and 2018. (In 2015 growth was recorded only due 
to the result of growth of the manufacturing industry, while in the years 2013 and 2018, growth was achieved as 
a result of the growth of electric energy production). The industrial production index in 201828 was recorded at a 
record level of 22.4%, primarily due to the growth of production of electric energy of over 62%, the growth of the 
manufacturing industry of 12%, and also due to the decline in the extracting of ore and stone by 21%, as shown in 
Table 2.

Gross Value Added in manufacturing industry per capita 2010-2017 €, constant prices

Source: Monstat, The national statistics authority of Montenegro
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Industrial production index in Montenegro for the period 2011-2018 (average annual rates)

Source: Monstat, the national statistics authority of Montenegro, 2019

Power
supply (D)

-32.7%

1.4%

38.7%

-19.6%

-5.9%

3.5%

-24.6%

62.1%

Processing
industry (C)

6.8%

-10.1%

-5.0%

-6.7%

19.9%

-7.8%

-9.3%

12.1%

Ore and stone 
extraction (B)

6.3%

-21.0%

-1.4%

14.4%

-8.1%

-18.1%

113.9%

-21.3%

Industry -
total

-10.3%

-7.1%

10.6%

-11.4%

7.9%

-4.4%

-4.2%

22.4%

2011

2012

2013

2014

2015

2016

2017

2018

28 The industrial production index is available according to MONSTAT data for the following sectors: B – ore and stone extraction, 
C – processing industry and D – power generation and water supply. Classification of types of business activity is available at 
https://www.monstat.org/cg/page.php?id=107&pageid=107

KEY RESULTS OF IMPLEMENTATION OF THE INDUSTRIAL POLICY OF 
MONTENEGRO BY 2020, IN PERIOD 2016 - 2018

EXAMPLE 1: 
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The successful implementation of IP 2020 assumed growth, or the achievement of targeted values of selected economic 
indicators and indicators of (international) competitiveness. As indicators of the realization of the policy, the following 
economic indicators were selected:
1) gross value added industries (sectors B, C, D, and E),
2) industry share in GVA (gross value added),
3) industrial production index,
4) gross value of production industry,
5) the number of employees in industry,
6) the number of employees in industry in relation to the total number of employees,
7) productivity in industry, and
8) the participation of industry in total commodities exports. 

Action plans of the IP 2020 for the period 2016-2018 were targeted at achieving four strategic goals of IP 2020 with 21 
measures, including a total of 71 activities. 

The analysis of selected economic indicators indicates that, after three years of implementation, the industry’s participation 
in gross value added has decreased, from 13.1% in 2015 to 12.4% in 2018, with a medium-term slight growth forecast of up to 
12.5% in 2021. (Economic Reforms Programme, 20192021). The industrial production index reached a record level of 22.4% in 
the year 2018, primarily due to an increase in electricity production of over 62%, while the processing industry grew by only 
12% and the mining and quarrying industry grew by 21%. The number of employees in the industrial sector increased by 611, 
but the structure of total registered employment was decreased by 0.5%. Productivity of work is slightly improved. The same 
trend was recorded in the share of industry in total exports (increased by 0.8%)

ACHIEVEMENT OF SELECTED ECONOMIC INDICATORS AND INDICATORS OF 
COMPETITIVENESS

LEVEL OF REALIZATION OF ACTIVITIES OF THE INDUSTRIAL POLICY

Achieved in 2018

398,070*

12.0%

22.4

1,025,584*

21,584

11.4%

18.95*

91.8%

Starting value in 2015

379,414

13.10%

7.9

918,115

20,973

11.9%

18.09

91.0%

Economic indicators

Gross value added industries (sectors B, C, D, E*, constant prices)

Industry share in gross value added industry (sectors B, C, D, E, constant prices, %)

Industrial production index, IPI (B, C, D)

Gross value of produxtion (sectors B, C, D, E, current prices, 000€)

Number of employees in industry (B, C, D, E)

Number of employees in industry in comparison to the total number of employees, %

Productivity of work in industry (in €)

Share of industry in the total commodities export

Source: Monstat, The national statistics authority of Montenegro, 201 Note: *- 2017 data. 

Selected economic indicators within the Industrial policy by 2020

Planned

52,392,346.05€

438,340,032.00€

12,781,395.40€

15,256,674.00€

315,697,487.54€

834,467,934.99€

Realized

42,418,887.25€

401,688,713.95€

3,602,518.48€

17,634,598.58€

237,699,406.74€

703,044,125.00€

Level of realization

81.0%

91.6%

28.2%

115.6%

75.3%

84.3%

IP AP 2016-2018.

National budget

Public sector

IPA

Donor programs

Private sector

TOTAL:

Overview of planned and realized activities of IP 2020 through sources of funding for period 2016-2018

EXAMPLE 1: 
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After reviewing the main characteristics of the economy of Montenegro, referring to industry, as well as specific areas 
that are recognized as under-valued, expressed in international competitiveness indicators, on one side and the identified 
strategic and supportive sectors, on the other side, the following is an overview of the basic limitations; and opportunities 
for industry development. 

SWOT ANALYSIS

SWOT analysis of the industrial development of Montenegro

The implementation of the action plans 2016-2018 was assessed as satisfactory. According to available data, the total value 
of realized investments for the implementation of the three action plans is € 703,044,125, which represents 84.3% of total 
planned budget and shows a positive trend in the accuracy of planning, since the realization in 2018 reached a very good 
level of achievement of as much as 98.4%.
According to sources of financing, the majority of funds come from the public sector and the private sector (57% and 34% 
respectively, reaching over 90% of the total amount of investments), while the shares of the national budget, donor programs 
and IPA are significantly lower (6%, 3% and 1% respectively). The largest concentration of funds was in the activities in the 
energy sector, the WB Investment Framework and the funds of the Investment and Development Fund of Montenegro (95%). 

From the aspect of the implementation structure according to the strategic goals of the policy, the largest amount of funds in 
the previous three years was invested in the realization of the activities of the second strategic goal which is the Investments 
and finances for industrial modernization in the total amount of €400.16 million or 57% of the total realization (predominant 
activities of Investment and Development Fund of Montenegro) 38% or €269.14 million  were invested in activities related 
to Industry Competitiveness - Strategic Goal 1 (with predominant investments in the energy sector), while significantly less 
funds were invested in the realization of activities within the strategic goal 3 - Innovation and entrepreneurship, 5% or € 
32.11 million and symbolically 0.01% or €1.63 million for strategic goal 4 - Access to the market. 

STRENGHTS

OPPORTUNITIES

WEAKNESSES

THREATS

• Favourable geographic location and proximity to the European market  
• Richness in natural resources (mineral raw materials, wood, water, 
energy)  
• Cheap and quality domestic raw materials 
• Relatively cheap and quality workforce 
• Favourable investment climate (incentives and tax allowances for 
investors)  
• Developed and competitive sector of tourism and services 
• Good transport connection to the sea and the importance of the Port 
of Bar 
• Implementation of the EU Stabilization and Association Agreement 
and significant experience in the process of accession to the EU 
• Membership in the WTO and application of the CEFTA 2006 
Agreement 
• Implementation of the Free Trade Agreement (EFTA, Turkey, Ukraine, 
and others), economic co-operation as well as mutual encouragement 
and protection of investments with other countries 
• Membership in NATO 
• Significant potentials of cultural and creative industries

• Developing products and services with higher added value 
• Modernization of production processes through the introduction of 
new technologies and innovations 
• Compliance with the requirements of international business standards 
and acceptance of EU standards 
• Ensuring resource efficiency through sustainable management and 
use of resources and preserving the quality of the environment 
• Internationalization of enterprises and higher foreign direct inflows 
• Integration into EU industrial development programs and projects (IPA 
II, Horizon 2020, COSME, EASI, etc.) 
• Efficient use of public-private partnerships 
• Reducing barriers to business development and access to the market 
• Greater connection of companies and scientific and research institu-
tions 
• Digitalization of the economy and society 
• Development of the financial market and the possibility of access to 
funds for medium technology and high technology areas 
• Developing cultural and creative industries

• Limited funds for investment in infrastructure and technology 
• Slowing down the structural reform process 
• Lack of capital for the development of the industrial sector 
• Administrative obstacles to investment and business development 
• Insufficient investment in education and training of employees 
• Dynamics in the labour market and education reforms 
• Weak administrative capacity for the absorption of available pre-ac-
cession instruments 
• Strong foreign competition is present in the local market 
• Costs and procedures in domestic and international transport

• Use of energy-intensive and often outdated technology and equipment 
• Low productivity rate in industry • High participation in export of 
products of lower processing stage  
• High dependency on import 
• Insufficient connectivity between the industrial sector and scientific 
research institutions 
• Insufficient investment in research and development 
• Discrepancy of the labour market and the education market 
• Weak industrial relations with other sectors in the economy 
• A small number of SMEs which develop development on innovation 
• Insufficiently developed road and rail transport infrastructure 
• Lower offer of special financial instruments and risky capital 
• Insufficiently developed awareness of the significance and effects of
the introduction of measures of circular economy and green economy

EXAMPLE 1: 
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It can be concluded that the main strengths of Montenegro are in what it has to offer by its nature, geographical 
location and size. The main weaknesses are reflected in the use of energy-intensive and often obsolete technol-
ogies and equipment, due to which industrial production is characterized by high share of products of lower 
processing phases and high dependence on import, as well as insufficient connection of the industry sector with 
scientific research institutions and other sectors in the economy.

The Public Information Strategy on Montenegro’s Accession to the EU 2019-2022 is a good example of a solid 
situation analysis based on a sound database. The data stem from public and political opinion polls, consul-
tations with all stakeholders, and the use of SWOT analysis. This has created a database that can be used for 
accurate assessment of the current state of play, and clear identification of problems within the given policy 
area. Detailed stakeholder analysis is particularly worth mentioning, since this strategy document clearly 
mapped all intended target groups. The document layout is visually appealing, a good example to be followed 
by all strategy documents.

Before identifying essential elements regarding informing the public of the EU integration process, the state-
of-play and the current situation in which the communication will take place need to be analysed. The data for 
situation analysis have been chosen in reference to the goals set by the previous Public Information Strategy on 
the Accession of Montenegro to the European Union (2014-2018) using available and measurable data. Having such 
an approach, it is possible to identify current and anticipate future challenges and their underlying causes, and 
plan any future goals and actions in reference to them.

The following methodology and sources have been used for the situation analysis:
• Public opinion poll on perceptions about the EU integration of Montenegro in 2013, 2015, 2016, 2017 and 2018*
• Public opinion polls done by the Centre for Democracy and Human Rights (CEDEM) from 2012 to 2018
• Consultations with the expert and interested public including:
  - members of the Consultative and Operational Bodies and the civil society
  - media community
  - the academia.
• SWOT analysis 
• Media presence analysis: **
  - 1 January – 31 March 2018
  - 1 April - 30 June 2018
  - 1 July - 30 September 2018

The Action Plans and the Implementation Reports for the Public Information Strategy on the Accession of 
Montenegro to the European Union 2014–2018 for each individual year ***

The framework for the situation analysis was the general goal set by the Public Information Strategy on the 
Accession of Montenegro to the European Union 2014-2018. Here, it is set in two directions:  
• better understanding of the EU integration process as such
• ensure support for Montenegro’s accession to the European Union (Public Information Strategy on the Accession 
of Montenegro to the European Union 2014–2018, p 16).

PUBLIC INFORMATION STRATEGY ON MONTENEGRO’S ACCESSION TO THE EU 
2019-2022

* The polls were carried out by De Facto Consultancy for the needs of the organisational unit of the Government of Montenegro responsible for EU 
integration at the time. The poll done in 2013 was supported by the UNDP, in 2015 by the British Council, and in 2016, 2017 and 2018 by the EU Info 
Centre http://www.euic.me/ me/4711/. All polls were done on a representative sample for Montenegro which includes over 1,000 respondents. The 
data gathering methodologies used were CAPI and PAPI (for the first wave).
** The media presence analysis was done by Arhimed.
*** http://www.mep.gov.me/ResourceManager/FileDownload.aspx?rid=273997&rType=2&file=Akcioni%20plan%202017%20Sl_fin.pdf

Based on regular longitudinal opinion polls regarding support for the EU integration conducted since 2013, public 
support for Montenegro’s accession to the European Union has been very stable. Putting together the ones who 
“absolutely” and the ones who “mostly” support the accession, steady and stable growth, from 57% in 2013 to 65.9%, 
in 2018, is observed.

SUPPORT TO THE EU ACCESSION AMONG THE MONTENEGRIN PUBLIC

EXAMPLE 2: 



37

**** http://www.cedem.me/programi/istrazivanja/politicko-javno-mnjenje/summary/29-politicko-javno-mnjenje/1900-cedem-objavio-rezultate-istrazivanja- 
politickog-javnog-mnjenja-crne-gore accessed on 17 October 2018)

The findings of the regular political opinion poll, conducted by the Centre for Democracy and Human Rights (CEDEM) have 
the same trend. These data are available since 2007, and the chart below shows the data from 2012 onwards ****

Nevertheless, looking at the breakdown of both groups, either supporters or 
opponents of accession, certain changes are observable that are important for 
anticipating future trends. First, the percentage of respondents who have “no 
opinion and who do not care” first went down from 13.9% to 5.6%, only to rise 
again to 10.6% in the last poll.

In the group of supporters, there was first some decrease in the level of certainty 
(in 2017, the share of those who “mostly” support integration increased against 
the absolute supporters), only to see the reverse trend in 2018, where support 
grew more certain again. 

Among the ones who oppose integration, first the share of those decisively 
against integration increased in 2017, only to go down again in the last poll, 
probably moving towards the group of those with no opinion on the matter.

citizens of Montenegro
support EU accession

of young people in Montenegro 
support EU accession 

13.9%

2013. 2015. 2016. 2017. 2018.

Yes, absolutely Yes, mostly No, I do not support Montenegro’s 
membership to the EU

More no than yes Do not know, all 
the same to me

Support for the accession of Montenegro to the EU

15.4%

13.8%

18.3%

11.8%

11.4%

20.8%

9.4%

7.2%

24.4%

8.1%

5.6%

19.5%

4.0%

10.6%

23.5%

27.3% 27.4% 28.7% 23.9%

33.5%
31.1%

35.0% 33.3%

42.0%

Support for Montenegro’s accession to the EU over time in reference to intensity of support, Public opinion polls on the 
perception of Montenegro’s EU accession 2013-2018

July
2012.

March
2013.

July
2015.

June
2016.

June
2017.

March
2018.

September
2012.

September
2014.

November
2015.

December
2016.

December
2017.

Support for EU membership

65.5%
59.8% 60.9% 61.1% 63.3% 63.7% 61.7% 63%

56.1%
62.2%

67.9%

Support for EU membership, political opinion poll, CEDEM 2012–2018

65.9%

68.2%
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The above is even more readily visible in the next chart showing the response to the question What is your general opinion 
of the European Union

In addition, respondents show some signs of indifference. The share of 
those interested in the information about the EU or the accession is in 
strong decline, except when it comes to information directly relevant 
for citizens. The last 2018 poll showed a great increase in the share 
of those interested in the information about the EU “which is directly 
relevant for them” to as much as 37.8%. The second indicator of the 
mild loss of interest is the response when asked whether they would 
cast a vote in the hypothetical referendum on Montenegro’s accession 
to the EU, where the share of those who would definitely cast a vote 
in such a referendum is going down in favour of those who would 
probably cast their vote.

33.5%

41.8%
40.0%

9.0%

13.7%
14.2%

9.5% 8.4% 11.2% 7.1% 9.0%

15.3% 14.6%
15.0% 16.3%

2013. 2015. 2016. 2017. 2018.

Mostly positive No opinion Very positive Mostly negative Very negative

General view of the EU

General view of the EU over time in reference to its intensity, Public opinion polls on the perception of Montenegro’s EU accession 2013-2018

13.9%

27.5%
21.9%

27.4%

16.9%
17.2%20.8%
18.1%

37.7% 40.0%

The main reasons for supporting 
EU integration are stability, better 
living standards and because it is in 
the best interest of citizens.

The main reason stated for the lack 
of support to EU integration is that 
respondents do not believe they 
would be better off, then the crisis in 
the EU and the migrant crisis.

Interest in information about accession

Level of interest regarding on the accession of Montenegro to the EU in reference to its intensity, Public opinion polls 
on the perception of Montenegro’s EU accession 2013-2018

15.1%
15.8%

23.6%

22.8%

19.4%

28.6%

25.2%

14.6%
15.2%

32.4%

37.8%

16.4%

2013. 2015. 2016. 2017. 2018.

Yes, I am very 
interested in such 
information

Yes, but only 
what concerns 
me personally

Yes, I am interested 
but only if it concerns 
Montenegro’s accession

I am interested only 
in basic information, 
no details

No, I have no 
interest in such 
information

18.1%

12.2%

23.6%

15.5%

11.9%

19.4%

16.4%

18.2%

11.7%12.1%

31.6%

25.7%

18.8%
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Citizens believe that the accession to the 
EU would be to the greatest benefit of the 
unemployed and young people.

The undecided about the 
integration process are the 
least informed – 34%

Citizens are interested in the EU-related 
information that concerns them
personally.

48.2%

39.1% 36.4%

16.7%17.4%

Level of information about the EU
-self-assessment-

Response to the question of how well informed about the EU do you think you are by its intensity,
Public opinion polls on the perception of Montenegro’s EU accession 2013-2018

15.4%

43.6%

9.5%

12.2%

9.4%

29.5%

16.4%

2013. 2015. 2016. 2017. 2018.

Fully Mostly Partly Have almost no information

36.7%

7.7%

39.3%

8.5%

38.1%

9.3%

38.4%
31.3%

13.1%

The response to the question of how 
citizens understand the EU and the 
integration process can be obtained 
only through indirect indicators, 
such as: self-assessment of the level 
of information, the reasons stated 
for the lack of information, and free 
associations on the EU topics.

The understanding of how and to 
what extent citizens understand 
the process is gained through their 
responses to factual questions about 

INFORMATION AND UNDERSTANDING OF THE EU INTEGRATION PROCESS

the integration process or the EU 
proper.

According to their own assessments, 
the level of information citizens 
have is on the slight upward trend 
both as regards the European Union 
and the integration process. We also 
see some differentiation within this 
group, with the percentage of those 
who believe that they are “mostly 
informed” increasing at the expense 
of those who are “partly informed”.

As regards communication, the positive correlation between the level of information and the degree of support is quite 
relevant – the better informed, the more supportive citizens become of the integration process. Among the supporters of 
integration, 91.9% 

of citizens believe to be 
well-informed about the 

integration process.

82.4%

EXAMPLE 2: 
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The Strategy for Exercising the Rights of the Child 2019-2023 features an example of situation analysis based on the 
analysis of all domestic and international legislative acts pertaining to the rights of the child, relevant statistics, and 
information gathered through consultations with stakeholders, including children. Particularly significant is the 
consultative process conducted through a series of individual and group interviews, group discussions, focus groups 
and electronic exchange of information with all interested stakeholders, with special emphasis placed on focus groups 
composed of children of appropriate age. In addition to the above, situation analysis contains also comparative rates of 
newborn boys and girls in Montenegro, which is a good example of gendering.

Non-discrimination. In the opinion of the children who participated in the consultations, discrimination against children 
is present and it is manifested at different levels: inequality among children - some children have special treatment, and 
this should not be the case; inequality in school - assessment of not only knowledge, but also of financial and social status; 
national divisions; discrimination on social or financial grounds; discrimination on religious grounds; disrespect for diversity 
and contempt of different ones (poor children, children with disabilities, Roma and Egyptian children, children who are 
“super” students, children who are “bad” students, etc.); avoiding a friend for some reason; homophobic behaviour, etc. 

The Constitution of Montenegro prohibits any direct or indirect discrimination on any grounds and also lays down the 
principle of affirmative action aimed at creating conditions for achieving overall equality and the protection of persons who 
are in an unequal position on any grounds. The right to non-discrimination is also protected by special laws: Law on Prohibi-
tion of Discrimination29, Law on Gender Equality30, Law on Prohibition of Discrimination against Persons with Disabilities31, 
Criminal Code32, General Law on Education33 and special laws in the field of education. Given that the act of causing discrim-
ination on any grounds entails criminal liability, the state authorities are required to eliminate the current weaknesses in 
enforcing the laws and fully comply with the principle of non-discrimination. Special attention should be paid to the full 
protection of vulnerable groups, such as Roma and Egyptian children (especially girls from this community), children with 
disabilities and other children who are for some reason different from the majority, and who are therefore are at risk from 
discrimination in our, and in any other, society. 

Statistics show that 100 girls are born per 110 boys  in Montenegro, while the natural average is 100 to 102-104. According 
to data from the Council of Europe, Montenegro belongs to the four or five countries with the highest prevalence of male 
compared to female new-borns. There is some suspicion that sex-selective abortions  also contribute to this. They are mainly 
performed in private clinics and infirmaries outside Montenegro. Data from private healthcare institutions is not included 
in the public healthcare database. Therefore, the abovementioned suspicion cannot be verified. However, according to 
MONSTAT data, this ratio between the number of female and male new-borns has been present in Montenegro from the 
1960s, and this demographic indicator has been monitored since then. However, at that time no reliable methods were 
available to identify the sex of a future new-born and to possibly opt for abortion based on that. 

The presence of negative attitudes and discrimination against particularly vulnerable groups of children 
(Roma and Egyptian children, children with disabilities, etc.) 

A lack of public awareness raising activities on the need to prevent discrimination on any grounds (campaigns, 
education programmes, etc.).

Full implementation of relevant existing antidiscrimination laws is not ensured, including the proper 
sanctioning of perpetrators.

STRATEGY FOR EXERCISING THE RIGHTS OF THE CHILD 2019-2023

“ “
We are often portrayed as bad, when 
something bad happens at school 
they immediately blame us, when 
we are with other children they 
isolate us because of the colour of 
our skin, our religion, because we 
are poor.
A Roma child, participant in the focus group

Some children need a lot of luck to enrol 
at school, some do not go to school at 
all, they go to the day-care centre.  Some 
people do not accept us, and some do. It 
happens that they laugh at the children 
with disabilities, they mock them.

Children with disabilities, participants of the focus group

29 Law on Prohibition of Discrimination, Official Gazette of Montenegro 46/10, 40/11, 18/14 and 42/17.
30 Law on Gender Equality (Official Gazette of Montenegro 46/07, 73/10, 40/11, 35/15).
31 Law on Prohibition of Discrimination against Persons with Disabilities (Official Gazette of Montenegro no 35/15, 44/15).
32 Criminal Code of Montenegro (Official Gazette of Montenegro 58/15)
33 General Law on Education, Official Gazette of the RoM no 64/02, 31/05 and 49/07; Official Gazette of Montenegro no 4/08 – oth. law 21/09 – oth. law, 45/11, 
26/13 – Decision of the CC, 39/13, 44/13 – corr, 47/17).
34 Official MONSTAT data based on 2011 population census.
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36 More information about Problem Tree Analysis is available at: https://www.sswm.info/planning-and-programming/decision-making/situation-and-prob-
lem-analysis/problem-tree-analysis 

Guidance for sound situation and problem analysis

Is the situation analysis based on measurable data?

Does the situation analysis contain the performance analysis (including drawbacks) of the previous 
strategy document, if any?

Does the situation analysis include available statistical data of the relevant domestic and inter-
national institutions and, where possible, comparative data for the region/other comparable 
countries?

Does the situation analysis recognise stakeholders, their power and interest in implementing the 
strategy document?

Does the situation analysis identify the problems, their causes and consequences?

Does the situation analysis recognise priority issues to be addressed?

YES NO

CONCLUSION

5.3. SETTING GOALS

After situation analysis, the next 
stage is setting the goals and 
objectives, which is closely linked 
with subsequent stages of setting 
performance indicators, as well as 
action planning and costing. 

Goals and objectives are directly 
linked with the situation analysis: 
they are the key elements of a 
planning document and serve as the 
basis for policy development and 
evaluation. If the problem analysis 
is properly undertaken and the 
problems are well-defined, then 
setting goals and objectives should 
not be difficult. Essentially, the 
current state-of-play, as identified 
in the situation analysis, is to be 
improved by defining the goals and 
objectives.

Another method that can be used 
in situation analysis is a Problem-
Tree Analysis36 that can be used 
to identify main problems and 
their causal links. Such an analysis 
results in a graphical presentation 
of the problems and their causes 
(the reasons that led to the problem) 
and effects (the consequences of the 
problem). A problem tree is a type 
of analysis that also requires the 
involvement of stakeholders and is 
useful for gaining a better under-
standing of the problems and the 
resources that we need to deploy to 
address them. At the same time, it 
facilitates the prioritization process 
and setting of goals and objectives.

Making use of this method enables 
the recognition of several issues 

if the policy area is such that it is 
difficult to choose one key problem 
only.

One should strive to identify causes 
and consequences for each of them, 
at times even sub-causes. Although 
this makes the problem tree more 
complex, it facilitates establishing 
the relation between sub-causes, 
causes, problems and adverse 
consequences.

Moreover, this helps get to the 
so-called Solution Tree, used to 
present the structure of the strategy 
document, and which enables 
noticing logical linkages between 
strategic goals and operational 
objectives, pertinent activities, 
indicators and desired effects. 



42

Number of complaints of the LGBTI persons before the ECHR is increased.

Citizen’s trust in institutions in charge of 
protection of their rights is undermined.

Bad application of laws by 
judiciary authorities

Poor competence to apply 
Article 42a of the CC

Insensitivity in work with the 
LGBTI persons

There is no effective 
monitoring of law s application

Records are not run in 
disaggregated form 

There is no clear overview of 
processed cases

Impact of the held trainings is 
unclear 

Bad application of laws by PD

Unfamiliarity with the concept 
of hate crime

Weak capacities of the PD to 
combat cybercrimes 

Insensitivity in work with the 
LGBTI persons

Absence of continuous dialogue 
of the PD with the LGBTI 
community

LGBTI persons are poorly 
informed about their legal 
rights and instruments for 
their protection

LGBTI persons are not familiar 
with the protection provided by 
the criminal and misdemeanor 
legislation

LGBTI persons are not familiar 
with the LRP and GRL

Poor competence of local civil 
servants for application of legal 
framework which guaranties 
rights of the LGBTI persons

Civil servants are not trained in 
application of the LRP and GRL

Civil servants are not sensitized 
for work with the LGBTI persons

Protection of the LGBTI 
refugees is not adequate

Staff working on admission of 
refugees are not educated about 
human rights of the LGBTI 
persons

LGBTI refugees are not informed 
about their rights pursuant 
to the International Law and 
temporary protection of aliens

Legal framework that regulates 
gender recognition is not 
established

Number of cases of endangerment of the LGBTI 
person’s security is increased.

Intolerant and exclusionary social attitudes 
towards the LGBTI community is encouraged.

The legal framework is not sufficiently developed and the application of the existing one on 
protection of human rights of the LGBTI persons is not adequate

Effective deterrence from discriminatory acts of 
violence against the LGBTI persons is missing.

Figure 8: The problem tree analysis done for the Strategy for Improving the Quality of Life of LGBTI Persons 2019-2023

In practice, policy documents most commonly feature general and specific goals. It is envisaged by the Decree on the 
procedure of drafting, alignment and monitoring the implementation of strategy documents for these two levels to be 
covered by strategic goals and operational objectives.

A strategic goal (general goal) represents the ultimate 
effect sought to be achieved at the country level in the 
given policy area by implementing the strategy.

An operational objective (specific goal) is a concrete 
result sought to be achieved within one strategic goal 
through activities planned within a specific period of 
time.
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KEY
PROBLEM

STRATEGIC
GOAL

Consequence 1   Consequence 2   Consequence 3 Effect 1     Effect 2     Effect 3

Cause 1        Cause 2        Cause 3 Operational goal 1  Operational goal 2  Operational goal 3

Subcause 1.1.
  Subcause 1.2.
    Subcause 1.3.

Activity 1.1.
  Activity 1.2.
    Activity 1.3.

Figure 9: Problem tree and solution tree

To give focus and mobilise resources for achieving both the operational objectives and the strategic goals, their number 
should be limited, given that having too many goals and objectives may spread too thin the scarce resources, and impede 
implementation. Ultimately, this might lead to the repetition of certain stages in the policy cycle, which requires additional 
time and resources. To avoid this, it is helpful to check the goals set in terms of their meaningfulness. This should be done by 
means of the technique called SMART, i.e. they should be Specific, Measurable, Action-oriented, Realistic, and Time-bound.

Strategic goals represent the more 
general and longer-term goals 
intended to be achieved through 
strategy implementation at the 
country level. 
These are the goals the government 
intends to achieve by improving a 
specific policy area in the relevant 
sectors. 

Each operational objective should respond to the causes of the problems identified during the situation 
analysis. The formulation of an operational objective is, therefore, based on affirmative statements that offer a 
response to the question of how to prevent the causes and solve the problems identified by means of the Problem 
Tree. The strategic goal should respond to the key problem in the Problem Tree. In the example taken from the 
Strategy for Improving the Quality of Life of LGBTI Persons 2019-2023 (Figure 8) the strategic goal is “Improved 
legal framework for protecting human rights of LGBTI persons and its enforcement“, while one of the operational 
objectives is “LGBTI persons are better informed about their rights guaranteed by laws and the instruments for their 
protection by 20% by 2023.“

Ideally, a strategic goal should 
be the sum of all operational 
objectives stemming from it. 

Operational objectives represent 
more specific results to be delivered 
within a shorter-term perspective 
compared to the strategic goals. 
On one hand, operational objectives 

set the direction to be followed and 
specific activities to be taken. On the 
other hand, operational objectives 
should be linked with strategic 
goals, indicating the modalities of 
achieving it.
Essentially, operational objectives 
represent a link between strategic 
goals and activities. 

1) Specific – the objective must be concrete, describe the result to be achieved, and focused on addressing the 
problem;

2) Measurable – the objective should be expressed numerically and quantitatively in relation to a certain 
benchmark or time period to enable tracking progress against the objective

3) Action-oriented – the objective should be actionable; it should state what the progress, increase, improve-
ment, etc. will entail;

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.
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EXAMPLE 1: 

EXAMPLE 2: 

Goal setting – recent practice in Montenegrin strategic framework
The review of existing sector-based strategies showed that most of them feature goals that meet the SMART criteria. For 
the present needs, we selected several examples of well-defined goals and objectives from three strategy documents, which 
comply with the requirements of being specific, measurable, actionable, realistic and time-bound.

Judicial Reform Strategy 2019-2022 is a strategy document with strategic goals and operational objectives meeting the 
SMART criteria. The Strategy presents strategic goals that give a clear insight into a wider reform context sought to be 
achieved over the whole validity period. Apart from them, it also features operational objectives stemming from the 
strategic goals and addressing specific aspects of such goals.

The Strategy for Improving the Quality of Life of LGBT Persons in Montenegro 2019-2023, is an example of a strategy 
document that elaborates well the goals and objectives. The Strategy sets the strategic goals that clearly define main 
lines of action in the given policy area. Stemming from such goals, operational objectives set the desired outcomes 
expressed in quantitative terms. The Strategy also envisages measures with appropriate description and responsible 
institutions that stem from operational objectives and serve as a link between the activities from the Action Plan and 
the operational objectives.

JUDICIAL REFORM STRATEGY 2019-2022

STRATEGY FOR IMPROVING THE LIFE OF LGBTI PERSONS IN MONTENEGRO 2019-2023

Independent and impartial judiciary is the corner stone of the rule of law and a prerequisite for legal safety of citizens and 
one of the key priorities of Montenegro in the process of EU integration.

Strengthening of the independence and impartiality of the judiciary remains one of the most important strategic goals in 
this cycle of reform activities of Montenegrin judiciary. The improved legislative and institutional framework in this area 
represents an adequate legal basis for the implementation of adopted standards of a nationwide, single, transparent and 
merit-based system of election of the judges, criteria for their promotion and appraisal, as well as the procedure / system of 
their responsibility.
This strategic goal will be implemented within three key areas:
• independence of judiciary
• impartiality of judiciary
• accountability of judiciary

To strengthen the independence and autonomy of the judiciary with the aim to overcome the existing problems, it is 
necessary to:
Strengthening the independence and professionalism of the judiciary through the full implementation of the system 
of human resources’ planning in the judiciary and state prosecution in the future, it is necessary to continue with the 
application of legal solutions regarding the election and promotion of judges and state prosecutors and to ensure that the 
challenges in terms of adopting two-year plans of vacancies must be overcome, to announce single job applicationsat the 
national level, to fill in vacant positions for judges and state prosecutors in a transparent and merit-based manner. It is 
necessary to continue with the implementation of a system of permament voluntary horizontal transfer of judges and state 
prosecutors and to develop incentive measures. It is necessary to be consistent in the application of the system of appraisal 
of judges and state proesecutors and to raise their level of trust in this system through the organization of trainings.

STRATEGIC GOAL 1:
Strengthening of the independence, impartiality and accountability of the judiciary

OPERATIONAL GOAL 1.1:
Strengthening the independence and professionalism of the judiciary through the full implementation of the system 
of human resources’ planning in the judiciary and state prosecution
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EXAMPLE 2: 

OPERATIONAL GOAL 1.1:

MEASURE 1.1.1:

MEASURE 1.1.2:

MEASURE 1.1.3:

Having the challenges identified in the Situation Analysis section as the starting point, the Strategy for Improving the Life of 
LGBTI Persons in Montenegro 2019-2023 sets the following strategic goals and operational objectives to be pursued, as well 
as the specific measures to be undertaken to do so:

STRATEGIC GOAL 1:
Improved societal acceptance of LGBTI persons through stronger support of the members of the public to the exercise 
of their rights, fostering the non-discriminatory nature of the education system, and elimination of discrimination 
in reference to the right of LGBTI persons to their own culture.

Support of Montenegrin public to LGBTI persons in their struggle for exercise of their rights increased by 10%.

Ongoing narrowly-focused and targeted campaigns to promote anti-discriminatory behaviours and practices in the 
area of employment.

Promote tolerance and social equality of LGBTI persons in sports

Ongoing narrowly-focused and targeted campaigns to promote LGBTI human rights among the university student 
population

Description: The campaign will be delivered in annual cycles covering 50% of business entities in Montenegro via seminars, 
training events and conferences; development and dissemination of informational materials; conducting surveys, distrib-
uting questionnaires and having thematic talk shows, etc. All of the above will help raise awareness among employers and 
employees in private and public sectors of LGBTI human rights and the need to develop non-discriminatory environments 
conducive for LGBTI to reach their full professional development.
Key implementing agency: Ministry of Labour and Social Welfare
Partners: Ministry for Human and Minority Rights, Chamber of Economy of Montenegro, Montenegrin Employers Federation, 
Trade Union Federation, local self-governments, Ombudsperson’s Office and NGOs

Description: The campaign will be delivered in annual cycles until reaching 50% of sport clubs via development and dissem-
ination of informational materials, as well as by developing and broadcasting video materials at sport events, and organising 
thematic actions in cooperation with sport organisations, etc. This is intended to help raise awareness among sport workers 
and athletes on the LGBTI human rights, build tolerance for differences and better social integration of LGBTI persons.
Key implementing agency: Ministry of Sport
Partners: Ministry for Human and Minority Rights, Ombudsperson’s Office, sport associations, local self-governments and NGOs

Description: The campaign will be delivered in annual cycles until reaching the annual coverage of 30% of the student 
body via seminars, training events and conferences; development and dissemination of informational materials; conducting 
surveys, distributing questionnaires and having thematic talk shows, etc. This is intended to educate future actors in the 
social and economic arena of LGBTI human rights and create social awareness among young people characterised by 
tolerance for differences and acceptance of LGBTI persons.
Key implementing agency: Ministry of Education
Partners: Ministry for Human and Minority Rights, the University of Montenegro, the University Donja Gorica, Mediteran 
University, Ombudsperson’s Office and NGOs

GOALS, OBJECTIVES AND MEASURES ENVISAGED BY THE STRATEGY FOR IMPROVING 
THE LIFE OF LGBTI PERSONS IN MONTENEGRO 2019-2023
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MEASURE 1.1.4:

MEASURE 1.1.5:

MEASURE 1.1.6:

Ongoing campaign for curbing hate speech online and offline

Train media staff about best practices in curbing hate speech in online comments.

Sensitise sport workers for working with LGBTI persons

Description: The measure involves the development and delivery of annual campaigns for curbing hate speech online and 
offline, with the target group being 40% of portal visitors who comment media contents each year. It seeks to draw attention 
of the target group to the need to do away with hate speech in the public discourse and the discriminatory nature of such 
speech.
Key implementing agency: Ministry of Culture
Partners: media self-regulatory bodies, Ombudsperson’s Office and NGOs

Description: The measure involves training to increase knowledge and awareness among media workers concerning various 
advanced models for curbing hate speech in online comments and relevant legislation prohibiting hate speech. It will be 
delivered in annual cycles until having 30% of media workers trained.
Key implementing agency: Ministry of Culture
Partners: media self-regulatory bodies and the Ombudsperson’s Office

Description: The measure includes education aimed at increasing knowledge and information of sport workers about LGBTI 
human rights, as well as the need to have a sensitised approach in working with them. It will be delivered in annual cycles 
until reaching 30% of sensitised sport workers active in sport organisations.
Key implementing agency: Ministry of Sport
Partners: Ministry for Human and Minority Rights, Ombudsperson’s Office, national sport associations, local self-govern-
ments and NGOs

The National Implementation Plan for the Stockholm Convention sets two strategic goals, but quite precisely and 
clearly worded, further elaborated through specific operational objectives. This is an illustrative example, given that, 
notwithstanding the specificity of this policy area, it is evident that operational objectives stem from the strategic goals 
and address all segments covered by the latter.

NATIONAL IMPLEMENTATION PLAN FOR THE STOCKHOLM CONVENTION

OPERATIONAL OBJECTIVES:

STRATEGIC GOAL 1 
Eliminate or limit the production and use of all intentionally produced POPs

OBJECTIVE 1: Proper management of products containing PBDEs, HBB and HBCDD in line with the Stockholm 
Convention guidelines 
OBJECTIVE 2: Safe removal from the market of the products containing PFOS 
OBJECTIVE 3: Monitoring POPs in all environmental media and food 
OBJECTIVE 4: Improve availability of information on POPs and raising public awareness
OBJECTIVE 5: Reduce emissions and discharge of unintentionally generated POPs into the environment
OBJECTIVE 6: Proper management of POPs pesticides

EXAMPLE 2: 

EXAMPLE 3: 
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OPERATIONAL OBJECTIVES:

STRATEGIC GOAL 2
Management of POPs waste in a safe, efficient and environment-friendly manner 

OBJECTIVE 1: Proper management of waste containing PBDEs, HBB and HBCDD, in line with the Basel Convention 
guidelines 
OBJECTIVE 2: Treatment of waste containing PFOS 
OBJECTIVE 3: Identified and eliminated use of PCB fluids in devices
OBJECTIVE 4: Remediation of identified sites contaminated with POPs 

Guide for setting up goals and objectives

Are the strategic goals defined?

Do the operational objectives reflect the strategic goal?

Do the operational objectives respond to the defined problems?

Are the operational objectives specific?

Are the operational objectives measurable?

Are the operational objectives action-oriented?

Are the operational objectives realistic?

Are the operational objectives time-bound?

YES NO

CONCLUSION

5.4. SETTING PERFORMANCE INDICATORS AND TARGETS 

Information on actual performance 
in a specific policy area is used to 
indicate to what extent the respon-
sible institution is on target to meet 
the set goals. 

Decision-makers need such infor-
mation to better choose policy 
options to address the problems 
identified in the relevant policy area. 
Additionally, it gives a clear insight 
into where budget funding should 
be allocated, and where additional 
funds from other sources, as well as 

the missing expertise, are needed. 

Such information about policy 
performance or effectiveness is 
provided by means of performance 
indicators and targets. 

All strategy documents should 
contain performance indicators; 
otherwise, policy monitoring and 
evaluation efforts will be limited.

Types of indicators
Performance indicators are a tool 

used to estimate whether the set 
strategic goals and operational 
objectives have been met or whether 
the activities envisaged have been 
implemented and what has been 
delivered. Indicators are, thus, linked 
with goals, objectives and activities; 
hence, there are three types of 
performance indicators: output, 
outcome and impact indicators. 

For the purpose of implementing 
this methodology, the following 
performance indicators are used:

EXAMPLE 3: 



48

Impact indicators

Outcome indicators

Output indicators

Strategic goal:

Operational 
objective:

Activity 1: 

Activity  2: 

Set up citizen-oriented public 
administration 

Enhance citizen access to 
services provided by adminis-
tration authorities 

Setting up one stop shops

Digitized public services

Impact indicator:
(dependant on the degree to which 
the policy has been implemented, 
but also to some external factors)

Outcome indicator: (dependant 
on the degree of implementation 
of the given set of actions and 
indicative of improvement, growth, 
better trend in the medium term)

Output indicator 1:

Output indicator 2:

Level of public trust in the state 
administration authorities

Public satisfaction with the 
services provided 

No. of one stop shops

No. of digitized public services 

Types of indicators

Examples Indicator

PERFORMANCE INDICATORS

Refer to Answer the question Description

Strategic 
goals

Operational 
objectives 

Activities

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

What are the actual 
outcomes we intend 
to achieve by imple-
menting an activity?

What do we produce 
or deliver?

They reflect the ultimate 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. 

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

This represents a direct product of an 
activity, or a result, a sign that the planned 
activity was done (e.g. a law or by-law 
passed, a certain analysis carried out, a 
conference organized, etc.).

Table 6: Defining performance indicators

Outcome indicators

Although in ideal academic 
examples, strategic goal fulfilment 
is measured by impact indicators, 
while operational objectives are 

measured by outcome indicators 
(Table 6), in practice most often 
outcome indicators are set both 
for strategic goals and operational 
objectives or outcome indicators 
are linked only with operational 

objectives.

This happens because impact 
indicators are beyond the control 
of policy drafters, and depend on a 
number of external factors.
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improved public perception of trafic safety

reduced number of traffic accidents

      less time spent in travel

km of built roads

       no. of reconstructed bridges

              no. of new urban public transport lines

IMPACT
INDICATOR

OUTCOME 
INDICATOR

OUTPUT INDICATOR

The level of output, outcome and 
impact indicators corresponds to 
the logical framework applied in 
the so-called “theory of change“37, 
planning methodology in corpora-
tions and project management, but 

37 Theory of Change Origins, available at: https://bit.ly/389jMjT
38 Terminology used in evaluation planning, available at: https://bit.ly/32x3i3I

applied increasingly also in policy 
planning, given that it is based on 
setting long-term goals and identi-
fying steps or interventions leading 
to their achievement, i.e. the desired 
change in society.

An illustrative example for under-
standing the difference between 
and among output, outcome and 
impact indicators is given in the 
infographics38 below:
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The criterion to be met by strategy 
documents is that each operational 
objective is to have at least one, 
advisably two, but no more than 
three outcome indicators. 

An outcome indicator shows changes 
brought about by the activities taken. 
To properly set such an indicator, 
first there should be a clear link 

Hence, when drafting a strategy document, as a minimum it would suffice to choose performance indicators from 
the first column, at the level of operational objectives and at the activity level. On the other hand, it should be 
checked which indicators already exist in the IPA system (where data already exist and are further gathered as an 
obligation assumed in the context of using EU pre-accession funds). It makes a lot of sense for sector strategies 
to use the very same indicators that will be monitored anyway as a precondition for the release of IPA funding, 
or EU structural funds in the future.

When making a choice, or setting 
indicators, care should be taken 
that the indicators are clear, and 
correspond to the goal pursued 
(relevant). Indicators should be 
developed in the process of inter-
agency and public consultation in 
order to be participatory and truly 
address the needs of end beneficia-
ries. 

If possible, it would be important 
for indicators to be desegregated 
by gender, income, age, geographic 
location, etc. This enables gathering 
better data for improved monitoring 
and impact assessment of a strategy 
document to different population 
groups, resulting in more inclusive 
policies. 

PERFORMANCE INDICATORS ACCORDING 
TO THE METHODOLOGY 

IPA SYSTEM
INDICATORS

Impact indicators for the level of 
strategic goals

Outcome indicators for the level of 
operational objectives 

Output indicators for the activity 
level

1. Strategic indicators (level 1) provide information on the progress made in 
achieving long-term/strategic policy-level goals. These can be:
1.1. Context/impact indicators (macro indicators) include the changes that come 
about as a result of overall measures in business environment, institutional setup 
and the area of societal relations 
Sector indicators (sector-based) assess progress in implementing a broader reform 
agenda concerning the priorities set in the relevant Multi-Beneficiary Indicative 
Planning Document.

2. Operational indicators (level 2) pertain to the immediate outcome of specific 
actions/projects and provide helpful knowledge whether the situation is developing 
in the desired direction. Together with other information, such knowledge may 
considerably improve the ability of implementation partners and donors to manage 
the programme.

3. Intervention indicators/organisational efficiency (level 3) reflect the measure 
using inputs, where activities take place and show whether the results have been 
achieved within the expected measure, quality and time 

For instance, Youth Strategy 
2017-2021 provides rural and 
urban unemployment rates; youth 
unemployment rates in wealthy and 
poor families; unemployment rates 
for young women and men.

Hence, if a certain indicator 
(unemployment rate, in this case) 
is desegregated, monitoring will 
respond whether certain measures 
affect differently the lives of 
different population groups (and 
other stakeholders), and what needs 
to be done to assuage inequalities.  

When setting indicators, care should 
be taken about their economy, i.e. 
whether information needed to 
develop and monitor them would 

be available at a reasonable cost 
in terms of financial and human 
resources. 

To that effect, it is advisable to 
rationalise the number of indicators 
per an operational objective in order 
not to put too much burden on the 
administration regarding collection 
of data, sometimes difficult to 
obtain.
One to (not more than) three 
outcome indicator would suffice to 
measure performance per different 
objectives.

Therefore, a well set indicator must 
clearly reflect the result pursued, 
the baseline and targets in the short, 
medium and long term.

between the activities envisaged and 
the operational objective pursued 
through them. 

This indicator is the best measure 
of the progress made towards 
achieving the objective, but also 
enables better communication of 
achievements towards the interested 
public.

Performance indicators as defined 
in the present Methodology vs. IPA 
indicators

Although somewhat terminologi-
cally different, the set of indicators 
used in the IPA system belong to 
the same logical framework; the 
comparative analysis of both sets of 
indicators reveals the following:
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Baseline, mid-term and target 
values

Once indicators are set, the next 
step entails determining the degree 
of performance, i.e. specifying the 
baseline, mid-term and target 
values. This means setting targets in 
relation to the current (or previous) 
baseline value. Target values express 
a certain effect that needs to be 
achieved through the implementa-
tion over a given period.

The first step in setting indicators 
is to determine the baseline value, 
which reflects the current state of 

If the same indicator was already tracked through several previous documents, the last available value is taken as a 
baseline;  

In case of a new indicator, baseline may be defined by collecting new data and using the calculation formula (set in the 
Indicator Passport). 

In case when it is impossible to set the baseline because the data are unavailable or too costly for retrospective collection, 
the terms “not available”, “not applicable” or “to be specified” will be used for baseline. In that case, the first indicator 
value actually calculated will be taken as baseline. However, this approach should be avoided and used only exception-
ally. 

If an objective or a measure for performance indicator is being defined that involves setting up a new system or process, 
baseline can be “0”. For example, one strategy document introduces new services for children with disabilities and 
their families, hence the baseline or the indicator “number and type of services for children with disabilities and their 
families” is “0“. 

If the indicator is already contained in some overarching document, the values for the same target years should not 
differ (alignment principle)40;

If the same indicator was tracked before, the trends from previous years should be checked, together with what affected 
the upward or downward trends, and set realistic targets accordingly;

If an indicator refers to a goal set as a priority by the Government or an institution, or in case it generates huge public 
interest, setting a more ambitious target compared to what was achieved in the previous years should be considered;

When setting the values, it would be useful to see performance overview for other institutions. If there is a great 
difference in their achievements, somewhat more ambitious targets may be set to bridge the gap.

It is paramount to take into account the resources available if reaching a goal or a target is directly linked with financial 
and human resources. If the resources are limited, it is advisable not to set targets too high.

Always bear in mind international performance standards in given policy areas and adhere to them to the extent 
possible. 

Guidance for setting baseline values:

Guidance for setting mid-term and target values:

40 The alignment principle implies that strategy documents are aligned with policy priorities and goals. In their opinions to drafts and proposals of strategy 
documents, the Secretariat General checks whether the goals, the accompanying indicators and values correspond to the ones set in overarching strategy 
documents.

affairs, i.e. the situation before or at 
the very beginning of the implemen-
tation of the new strategy document, 
in relation to which progress will 
be measured during monitoring 
and evaluation. In most cases, the 
baseline value reflects the perfor-
mance recorded in the previous 
year or other period of time for 
which data is available.

Then, mid-term and target values 
to be reached in the future by 
implementing the activities are set. 
Mid-term value is the one intended 
to be reached in mid-term (in case 
of strategies, this is, as a rule, the 

second year into the implementa-
tion). Targets are set for the final 
year of implementation of a strategy 
or programme. 
 
How are indicator values 
determined? 

It should be borne in mind that other 
institutions and the interested public 
monitor indicators and targets, and 
the targets set too low have to be 
reviewed and revised. On the other 
hand, it is not advisable to be overly 
ambitious and set the targets that 
cannot be reached during validity 
period of the strategy document. 
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International indicators and 
indexes

International indexes or composite 
indicators may be used to measure 
the actual performance of a strategy 
document. They are used for 
measuring multifaceted phenomena 
and abstract concepts, which 
are difficult to capture through 
individual (simple) indicators. 

They may be used in sector-specific 
strategy documents, but are most 
useful for monitoring performance 
of overarching strategy documents 
that generate more general and 

Another example of a composite indicator is the gender equality index42, created as a tool to measure progress in achieving 
gender equality in the EU member states. This index was developed by combining 31 indicators from six main, and two 
additional dimensions.

Life expectancy at
birth (years)

Life expectancy
index

Years of
schooling

Human development 
index

Education
index

GNI per capita

Income
index

Human development index structure

Dimension A long and healthy life Education (access to knowledge) A decent standard of living

Indicator

Dimension index 

41 Human Development Index content, available at: http://hdr.undp.org/en/content/human-development-index-hdi 
42 Gender Equality Index, available at: https://eige.europa.eu/gender-equality-index/2019

abstract goals compared to sector-
based strategies. 

Another useful aspect of using 
composite indicators in strategy 
documents refers to facilitated 
and transparent alignment among 
indicators in different strategy 
documents. Given that a composite 
indicator is a construct created 
by logical linking of a number of 
existing (simple) indicators into a 
new whole (value), these verified 
logical linkages for establishing 
consistency among indicators can 
be easily profited from in strategic 
planning practice.  

In this context, a typical example 
of an international index is Human 
Development Index41 created with 
the aim of stressing that people and 
their abilities are the key measure 
of development of a society, not the 
economic growth per se.

It was created by combining 
individual indicators measuring 
progress in three key human devel-
opment dimensions (long and 
healthy life, education (access to 
knowledge) and a decent standard of 
living), while its value is calculated 
as simple arithmetical mean of the 
individual indicator values.
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Composite indicators may be chosen 
from the existing predetermined 
international index lists, while their 
usability in our context is limited by 
the availability of their values for 
Montenegro. 

Moreover, in order to be usable, there 
has to be a source of their verifica-
tion and a required frequency of 
publication. If these preconditions 
are not met, it will not be possible 
to establish reference index values 
for Montenegro, nor to objectively 
measure the policy impact through 
the lenses of such indexes.

Indicator passport

Indicator passport is a tool used 
when defining and selecting 
outcome (and impact) indicators, as 

Gender equality
index

Work

Money

ViolenceKnowledge

Health

Intersecting
inequalities

TimePower

well as the baseline, mid-term and 
target values. The idea is to have 
shared understanding of what we 
wish to achieve and how we wish 
to measure progress. Problems are 
often encountered in monitoring and 
reporting, such as non-availability of 
data at the time of reporting, delays 
with submission of values due to 
misunderstandings about who is to 
provide data, and how the indicator 
value is calculated. All of the above 
affect the report quality, and 
ultimately even the achievement of 
benefits for citizens envisaged by 
the strategy document. 

In order to avoid such problems 
during monitoring, it is advisable 
to develop the so-called indicator 
passport providing details for each 
indicator to make performance 

monitoring framework indisputable 
and reliable. It should primarily offer 
information on the persons respon-
sible for monitoring and calculation 
of indicator value, the method and 
time of such calculation.

Indicator passport is developed for 
the indicators referring to strategic 
and operational objectives (impact 
and outcome indicators). There 
is no need to include activities or 
output indicators because they 
are explained in detail in the 
action plan accompanying each 
strategy document, thus making 
it redundant to go to such level of 
detail in the indicator passport. 

Below is the draft Indicator Passport 
template with explanations how to 
develop it:
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Title of
indicator

Pertinent
objective

Brief definition of the 
indicator

Data to be collected

Source of data

Institution responsible for 
gathering data

Frequency of data 
collection

A brief description of the 
calculation methodology 

Frequency of indicator 
value reporting

Information on trends
and baseline value

Information on target 
values

Category

Use the same wording as in the strategy document.

Write down the objective (or measure) the indicator 
is linked with.

Provide brief explanation of the indicator (what does 
it mean, its relevance, what is measured, are there 
any limitations to what it measures etc.).

Which data need to be collected to calculate the 
indicator value

The source of data monitoring the indicator value is 
stated here – it can include activity report of insti-
tutions, publicly available international indexes and 
indicators, official statistics offices, etc. 

Give information about the institution (unit) respon-
sible for collecting data indicating the person 
responsible and their contact telephone and email.

If data need to be collected more frequently 
(compared to regular reporting), state here when 
during the year data need to be collected 

Insert here the formula for calculating the indicator 
value. The formula/ equation may measure:
• Volume, scope coverage (No.…)
• Ratio (A compared to B)
• Share, percentage (%, A/B x 100)
• Average (a1+a2+a3/n)
• Index (elaborated by a specific methodology

It would suffice to report on outcome indicators once 
in two years – about the mid-term and target values. 
However, if the monitoring schedule or statutory 
provisions require different frequency45, this should 
be noted here. 

Year

Year

Value

Value

Trend (year)

Target (year)

Trend (year)

Target (year)

Baseline (year) 

Target (year)

2014

2017

50,23%

50%

44,77%

49%

2015

2018

2016

2020

44,57%

<45%

Administrative acts quashed by the 
Administrative Court as a share of the total 
number of actions launched

4.1.1. Improved control over legality and 
soundness of the public administration operation

This indicator will monitor the legality in the 
operation of administrative bodies through the 
share of administrative acts quashed by the 
Administrative Court. Only the rulings passed 
during the reporting calendar year will be taken 
into account. 

Total number of actions before the Adminis-
trative Court Number of administrative acts 
quashed by the Administrative Court44

Annual activity report of the Administrative 
Court - http://sudovi.me/uscg/izvjestaji-o-radu/

The Administrative Court
Name
Contact email: ime.prezime@sudstvo.me

Annually, by the end of Q2 of the current year for 
the previous

Number of quashed acts/total number of court 
actions X 100

Description Example

43 The template and explanations are made based on the example developed by SIGMA. This template can be changed and adapted depending on the needs and 
specificities of each strategy document.
44 This Indicator Passport is adapted for the needs of the PAR Strategy
45 For example, calculating municipal development index and competitiveness index is an obligation envisaged by the Law on Regional Development, and it is 
done once in three years – Art 13 & 17 of the Law on Regional Development  (Official Gazette of Montenegro 020/11 of 15.04.2011, 026/11 of 30.05.2011, 020/15 of 
24.04.2015, 047/19 of 12.08.2019)

Table 7:  Draft Indicator Passport template43
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Indicator

Number of entrepreneurs and companies in organic production 

Number of innovative and autochthonous products in the food industry

Indicator

ICT export (% goods export)

Number of enterprises using e-commerce

2019.

 360

7

2019.

 0.4%

24,1% (2016)46

Target value 2024

600

15

2024.

0.7%

45%

46 The 2019 Action Plan accompanying the Information Society Development Strategy 2020, with the 2018 Action Plan Implementation Report, 4.4.2019, p 25.
( http://www.gov.me/ResourceManager/FileDownload.aspx?rid=355318&rType=2&file=12_116_04_04_2019.pdf )

Developing this kind of information 
for each indicator helps drafters 
identify in advance possible short-
comings in the methodology for 
setting indicators, act in time, change 
and enhance the set indicator, and 
recognise timely possible challenges 
in data gathering or in pursuing the 
indicator.

To pre-empt potential problems, 
after defining indicator passport, 
the activities on timely collection 
of all data enabling reporting on the 
indicator value need to be envisaged. 

With regard to communication value 
of a strategy document, indicator 

passport helps external readers 
understand better what the indicator 
includes and how to measure it. This 
increases the trustworthiness of the 
reform process. 

Indicators – recent practice in the 
Montenegrin strategic framework 

The review of sector strategies 
showed that, before the adoption 
of the Decree and the ensuing 
Methodology, the practice of setting 
indicators at the level of objectives 
was quite inconsistent, with some 
strategies featuring them, some 
not. Given that setting performance 
indicators is now mandatory for all 

sector-based strategies, measuring 
performance is becoming an integral 
part of policy planning.

The review of existing outcome 
indicators revealed the need to 
increase further their quality, taking 
into account all criteria for well-set 
and measurable indicators. There 
is, certainly, quite a considerable 
number of strategy documents 
that do contain sound performance 
indicators.

Below are three examples of strategy 
documents that received the General 
Secretariat’s opinion on the draft 
version and the proposal.

SECTORAL GOALS
Strengthening the value chain of organic production
Development of new agricultural products 

SECTORAL GOALS
Improvement in the competitiveness of the ICT sector through innovative activities 
Strengthening digital economy

KEY PERFORMANCE INDICATORS

KEY PERFORMANCE INDICATORS

A good example of well-developed performance indicators linked with operational objectives can be found in the Smart 
Specialisation Strategy 2019-2024. Here key performance indicators are set that are linked with sectoral goals that have 
the character of operational objectives. Each indicator has quantitative baseline and target values showing clearly the 
starting position and the desired situation in the future.

SMART SPECIALISATION 2019-2024.

EXAMPLE 1: 
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The Strategy for Exercising the Rights of the Child 2019-2023 has a well-designed structure of performance indicators 
and the accompanying values, fully compliant with the criteria set by the Methodology. Each of the set operational goals 
is accompanied by an outcome indicator measuring clearly the progress in attaining the relevant objective, and the 
quantitative expression of baseline, mid-term and target values.

STRATEGY FOR EXERCISING THE RIGHTS OF THE CHILD 2019-2023

Strategic goal II
IMPROVE 
ACCESSIBILITY AND 
QUALITY OF SOCIAL 
AND HEALTH CARE AND 
EDUCATION FOR ALL 
CHILDREN 

Family environment and 
alternative care
• Children without 
parental care
Disabilities, primary 
healthcare and social 
protection
• Children with disabil-
ities 
• Health and health 
services
•  Health of adolescents 
• The standard of living 

Education, free time 
and cultural activities 
Early childhood 
development

Number and type of the 
recommendations of 
the UN Committee on 
the Rights of the Child 
realized in the areas of 
the Convention covered 
by Strategic Goal II 

The number and type 
of quality improvement 
measures in social, health 
protection and education 
of children 

a) Number of children placed in child 
care institutions
b) Other types of support and number 
of children without parental care – 
beneficiaries of these types of support 
(non-kinship foster care; non-kinship 
foster care with intensive and additional 
support; small group homes; housing 
with support)
c) Number of licensed providers of social 
protection services for children without 
parental care (by types of services, by 
types of service providers) 

a) Register of children with disabilities in 
public health is established and kept
b) Number and type of integrated 
services155 for children with disabilities 
and their families
c) NILJ23. MDG4.1.1. Infant mortality 
rate (per 1,000 live births) 
d) NILJ24. MDG4.1.2, Mortality rate 
among children up to 5 years old (per 
1,000 live born children) 
e) NILJ28 MDG4.2.1. Share of 1 year-old 
children vaccinated against measles (%) 
f) NILJ29 MDG4.2.2. Share of children 
vaccinated with BCG, DTP, OPV and 
vaccinated against hepatitis B (%) 
g) SDG3.7.2. Adolescent birth rate (aged 
10−14 years; aged 15−19 years) per 1,000 
women in that age group

a) Rate of children at risk of poverty
b) Material deprivation rate among 
children during the year
c) At risk of poverty or social exclusion 
rate during year (AROPE)

a) Percentage of pre-school education 
coverage
b) Primary education attendance rate
c) Number of secondary school students
d) Number of children with disabilities in 
education, by levels of education
e) Number of Roma and Egyptian children 
in education, by educational level
f) PISA test results
g) NID39. Drop-out proportion of Roma 
and Egyptian children in primary 
education in Montenegro
h) NID44. Proportion of teaching hours (%) 
dedicated to art compared to total number 
of teaching hours (grades 7−8) 

a) Number of paediatricians in the 
country, by healthcare level
b) Number of centres for children with 
“special needs”
c) Number of small children (of 
pre-school age) in foster care (children 
without disabilities and children with 
disabilities) 

3. Effective system 
of alternative care 
provided for children 
without parental care 

4. Improved support to 
children with disabili-
ties and other children 
from vulnerable groups 
and adolescents in 
exercising free of charge 
and timely health and 
proper social protection 

5. Reduced material 
poverty of children

6. Increased accessibility 
to education for children 
from vulnerable groups, 
quality of education for 
all children and access 
to quality cultural and 
media content

7. Improved support 
for child’s early 
development

EXAMPLE 2: 

Strategic goals
Convention Chapters
to which it relates

Operational objectives Outcome indicatorsImpact indicators
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Outcome indicator a)
Number of children without 
parental care placed in child care 
institution47 (TRANSMONEE)

Outcome indicator a) 
Register of children with 
disabilities in public health is 
established and kept (MH, IPH)

Outcome indicator b)
Other types of support and 
number of children without 
parental care – beneficiaries of 
these types of support 
(non-kinship foster care; 
non-kinship foster care with 
intensive and additional 
support; small group homes; 
housing with support) (MLSW)

Outcome indicator b) 
Number and type of integrated 
services155 for children with 
disabilities and their families 
(MH, MLSW, ME)

Outcome indicator c)  
Number of licensed providers 
of social protection services for 
children without parental care 
(by types of services, by types of 
service providers) 

Outcome indicator c) 
NILJ23. MDG4.1.1. Infant 
mortality rate (per 1,000 live 
births) (MONSTAT and IPH)

Outcome indicator d)
NILJ24. MDG4.1.2, Mortality rate 
among children up to 5 years old 
(per 1,000 live born children) 
(MONSTAT and IPH)

Baseline value
Year 2018

96

Baseline value
Year 2018

Register is not established

Baseline value
Year 2018

Number of children - beneficiaries 
of nonkinship foster care – 49

Number of children beneficiaries 
of nonkinship foster care with 

intensive and additional support − 4
Number of functional small group 

homes  – 1 
Number of flats for housing with 

support – 0 

Baseline value
Year 2018

0

Baseline value
Year 2018

20

Baseline value
Year 2017

1,3%

Baseline value
Year 2017

2,7%

Target value halfway through 
the implementation of the 

strategic document Year 2021
Number of children placed in 

institutions reduced at least 15%

Target value halfway through 
the implementation of the 

strategic document Year 2021

Register established

Target value halfway through the 
implementation of the strategic 

document Year 2021
Number of children beneficiaries 

of nonkinship foster care  – 60
Number of children beneficiaries 

of non-kinship foster care with 
intensive and additional 

support − 10 
Number of functional small group 

homes  – 2 in total
Number of flats for housing with 

support  – at least 4

Target value halfway through the 
implementation of the strategic 

document Year 2021

At least 2

Target value halfway through the 
implementation of the strategic 

document Year 2021

At least 30

Target value halfway through the 
implementation of the strategic 

document Year 2021

Up to 1%

Target value halfway through the 
implementation of the strategic 

document Year 2021

2%

Target value at the end of 
implementation of the strategic 

document Year 2023
Number of children beneficiaries 

of nonkinship foster care  – 60
Number of children beneficiaries 

of nonkinship foster care with 
intensive and additional 

support  − 10 
Number of functional small group 

homes  – 3 in total
Number of flats for housing with 

support  – at least 6

Target value at the end of 
implementation of the strategic 

document Year 2023

At least 4 

Target value at the end of 
implementation of the strategic 

document Year 2023

At least 40

Target value at the end of 
implementation of the strategic 

document Year 2023

Less than 1%

Target value at the end of 
implementation of the strategic 

document Year 2023

Less than 2%

Target value at the end of 
implementation of the strategic 

document Year 2023
Number of children placed in 

institutions reduced at least 30%

Target value at the end of 
implementation of the strategic 

document Year 2023

Register is continuously kept

STRATEGIC GOAL II: Improve accessibility and quality of social and health care  and education for all children

Effective system of alternative care provided for children without parental care

Improved support to children with disabilities and other children from vulnerable groups and 
adolescents in exercising free of charge and timely health and proper social protection

Operational objective 3:

Operational objective 4:

47 Children’s Home “Mladost” in Bijela, PI Ljubovic (number of children without parental care), Small group community in Bijelo Polje and children in institutions 
in Serbia and Bosnia and Herzegovina

EXAMPLE 2: 
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Outcome indicator e) 
NILJ28 MDG4.2.1. Share of 1 
year-old children vaccinated 
against measles (%) (IPH)

Outcome indicator f) 
NILJ29 MDG4.2.2. Share of 
children vaccinated with BCG, 
DTP, OPV and vaccinated 
against hepatitis B (%) (IPH)

Outcome indicator g)
SDG3.7.2. Adolescent birth rate 
(aged 10−14 years; aged 15−19 
years) per 1,000 women in that 
age group (MONSTAT) 

Baseline value 
Year 2017

57,83% (MMR1)

Baseline value Year 2017

73.45% − hepatitis B; 86.64% − 
DTaP-IPV-Hib vaccine and 

93.3% − BCG

Baseline value
Year 2015

11,12% 

Target value halfway through the 
implementation of the strategic 

document Year 2021

75%

Target value halfway through the 
implementation of the strategic 

document Year 2021

At least 95%

Target value halfway through the 
implementation of the strategic 

document Year 2021

Less than 7%

Target value at the end of 
implementation of the strategic 

document Year 2023

95%

Target value at the end of 
implementation of the strategic 

document Year 2023

Over 95%

Target value at the end of 
implementation of the strategic 

document Year 2023

Less than 3%

Outcome indicator a) 
Rate of children at risk of 
poverty (MONSTAT)

Outcome indicator b)  
Rate of material deprivation 
of children during the year 
(MONSTAT)

Outcome indicator c) 
Degree of risk of poverty or 
social exclusion in the course of 
the year (AROPE) (MONSTAT)

Baseline value
Year 2017

31,7%

Baseline value Year 2017

material deprivation – 38.2% 
significant material 
deprivation – 18.2% 

severe material
deprivation – 8.4%

Baseline value
Year 2017

40,1%

Target value halfway through 
the implementation of the 

strategic document Year 2021

Up to 30% 

Target value halfway through the 
implementation of the strategic 

document Year 2021 
To achieve the status from 2014 

material deprivation – 38.2% (2017) 
significant material deprivation – 

16.4% (2014) severe material 
deprivation – 7.6% (2014)

Target value at the end of implemen-
tation of the strategic document Year 

2023 
To achieve the status from 2013 

material deprivation – 33.7% (2013) 
significant material deprivation 

– 12.4% (2013) severe material depri-
vation – 6.9% (2013)

Target value halfway through the 
implementation of the strategic 

document Year 2021

Up to 39%

Target value at the end of 
implementation of the strategic 

document Year 2023

Up to 38%

Target value at the end of 
implementation of the strategic 

document Year 2023

Up to 28%

Reduced material poverty of childrenOperational objective 5:

The approach to setting performance indicators taken in the Industrial Policy is an excellent example of applying the 
guidelines set by the Methodology. This Strategy uses tables to put in the forefront the effect sought to be achieved with 
a certain operational objective after implementing the associated activities for a certain period of time. This effect is 
highlighted under the heading „outcome“, followed by the indictor to be used to measure whether the given outcome is 
achieved and to what extent against the target values. Measurability and precise values, as well as the use of interna-
tional indexes as parameters to measure performance contribute to the overall quality of the document.

INDUSTRIAL POLICY 2019-2023.

EXAMPLE 2: 

EXAMPLE 3: 
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OUTCOME

OUTCOME

OUTCOME

INDICATOR

INDICATOR

INDICATOR

BASELINE 2018

BASELINE 2018

BASELINE 2018

TARGET VALUE 2020

TARGET VALUE 2020

TARGET VALUE 2020

TARGET VALUE 2023

TARGET VALUE 2023

TARGET VALUE 2023

Improved customs and 
inspection procedures at 

the borders 49

Improved framework for 
establishment of vertical 
clusters and cooperation 

with scientific and research 
institutions

Unaprijeđen pristup
tržištu

Unaprijeđen kvalitet usluga 
trgovinske logistike

Increased integration of 
enterprises within global 

value chains

Improved 
internationalization 

of enterprises

Average time for export 
of goods in road 

transport (h)

Number of established 
vertical clusters53

Global Enabling Trade 
Index, rangiranje, WEF

World Bank Trade Logistics 
Index, rangiranje

SME Policy index – Integra-
tion of SMEs into global 

value chains (10.2)

Number of enterprises that 
have established business 

cooperation

Reduce time needed 
for conducting export 

procedures for at least 20%

1

Ranking 60

Ranking 75

2,4

An increase by  20%

Reduce time needed 
for conducting export 

procedures for at least 30%

2

Ranking 58

Ranking 73

3

An increase by 30%

8 hours 7 minutes 
(2016) 50

/

62 out of 136 countries
(2016)51

77 out of 160 
(2018)52

1 (2016)54

21

40% 60% 80%

Percentage of accepted 
electronic customs 

declarations without 
obligation for submitting 

copy in paper

STRATEGIC GOAL 4: Improving access to the market

Simplifying trade procedures and reducing technical barriers in trade

Improved clusterisation and integration in international value chains 

Strengthening enterprise export performance

Operational objective OO 4.1.

Operational objective OO 4.2.

Operational objective OO 4.3.

49 Data from Strategy for trade facilitation of Montenegro for the period 2018-2022, with the Action plan.
50 Including time for transit from internal terminal in Podgorica to the border Dobrakovo, which presents in average 5 hours and 28 minutes and it participate 
with 67% in total time needed for export of goods on the measured route (Study on measurement of average time for releasing of goods, UCCG, 2016).
51 The report contains the Trade Exchange Index that evaluates 136 countries and is based on their capacity to facilitate the flow of goods across borders and to 
their destination. Source:  http://www3.weforum.org/docs/WEF_GETR_2016_report.pdf
52 The Logistics Performance Index is an interactive benchmarking tool designed to help countries identify challenges and opportunities they face in their 
logistics business operations and what they can do to improve their performance. The LPI 2018 allows comparisons in 160 countries:  https://lpi.worldbank.org/
about
53 Data from Ministry of Economy. 
54 OECD SME Policy Index, Internalization of SMEs,
https://read.oecd-ilibrary.org/development/sme-policy-index-western-balkans-and-turkey-2016_9789264254473-en#page40 

EXAMPLE 3: 
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Guidance for setting performance indicators 

Does each strategic goal and operational objective contain at least one relevant indicator?

Do the indicators have accompanying baseline, mid-term and target values?

Are the indicators clear, relevant and cost-effective?

YES NO

CONCLUSION

5.5. ACTION PLANNING 

In 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. actions taken to 
achieve the concrete goals set in 
the given strategy document. The 
activities are developed against 
each operational 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 
operational objectives they refer to;
• Outcome indicators, if possible 
with set baseline and target values. 
These should represent the direct 
and immediate result of the 
activities.
• Responsible institutions in charge 
of its implementation and partner 
institutions;
• Deadlines for implementation 
– planned commencement and 
completion dates. The timeframe 
should refer to quarters, as recom-
mended;
• Required financial resources;
• Sources of funding (budget, 
donor funding, EU IPA II budgetary 
and project-based support, EU 
programmes (H2020, COSME, 
Erasmus+, etc.), bilateral or multilat-
eral donors, the private sector, loans 
(the World Bank, EBRD, etc.)  
The action plan table, apart from 
activities, includes pertinent 
strategic goal and operational 

objective, together with outcome 
indicators, the baselines, mid-term 
and target values  (see the action 
plan template below). Strategic goals 
and operational objectives, together 
with outcome indicators with values 
are introduced as defined in the 
strategy document to follow the 
logical link between strategic goals 
and operational objectives and 
corresponding activities, as well 
as between outcome and output 
indicators. It is noteworthy that in the 
actual practice so far, depending on 
the strategy document, it is possible 
to draw a distinction between 
instruments, measures (as a group of 
activities) and activities. With regard 
to terminology, all three options are 
valid; nevertheless, for the sake of 
preserving consistency and easier 
monitoring of strategy documents, 
it is desirable to choose one term 
which, in this case, is “activity“. If 
there is a need to introduce another 
level between the level of activities 
and the operational objective, it is 
advisable to refer to it as a measure. 
In that case, the action plan would 
include strategic goals and opera-
tional objectives, outcome indicators 
with baseline, mid-term and target 
values, measures belonging to the 
given operational objective, and the 
activities developed in reference to 
the measures. 

The definition of measures 
depends on how wide the activities 
are set – broader/wider scope  (e.g. 
Revitalise existing power generation 
infrastructure) or narrower/ more 
focused scope (e.g. Overhaul 
generator A2 in HPP Piva). The 
advantage of the activities that are 

defined more broadly is having 
more specific measurable results 
and making the action plan more 
concise, but they take longer periods 
of time and often multi-actor efforts, 
which requires mutual coordination. 
On the other hand, narrowly defined 
activities facilitate monitoring and 
accountability, but may make the 
action plan too fragmented. Policy-
makers decide how to set activities 
or draft strategy documents. The 
key, however, is for activities to be 
reformative and innovative, which 
is verified by responding to several 
questions:

1. Is the activity new or has 
something similar already been 
done?
2. Does the activity change the 
whole system or one or more of 
its elements? How significant is 
the change and will it have only an 
internal (administrative procedures) 
or also the external effect (citizen 
satisfaction with the services)?
3. Is the activity straightforward or 
complex  for implementation and is 
it composed of several interlinked 
activities)? How much time and 
resources is needed for its imple-
mentation?
4. How big is the target group  which 
will be affected by the change or the 
new activity?

Action planning involves selection 
of priorities. Those activities which 
may be carried out in a year or two 
and for whose implementation there 
are resources available should be 
selected as priorities. 
A limited number of activities 
should be considered that directly 
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tackle the problem, and indirectly also its root cause (see Figure 9). 
A useful tool is a priority matrix when it comes to the factors that determine the significance of an activity, provided that 
two key factors are always time and resources. 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. In the case of a strategy document that lasts 
longer, consecutive action plans should be developed.

New action planning cycle upon 
the expiry of the previous plan 
gives an opportunity for revision 
of goals and objectivesif planned 
unrealistically, given the possi-
bility of revising the initially 
defined problems or emerging 
reform priorities. The action plan 
may be revised to reflect annual 
tracking of implementation and 
is done based on the findings 
and recommendations contained 
in the annual progress report. 

Activities from the action plan 
directly influence the achievement 
of the objectives, as well as the 
respective performance indicators. 
In addition to this, financial 
projections for the implemen-
tation of a strategy/programme 
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 action planning and 
that it is one of the main factors 
affecting prioritisation. 
The costs of activities may be 
calculated as full, existing or 
additional, depending on how we 

For a small administration, such as Montenegro’s, it is recommended to 
have two-year action plans. 

Action plan should be prepared and adopted together with the strategy document. The action plans developed 
consecutively during the strategy document validity period should be drafted and adopted together with the 

progress report for the previous year in order for the new action plan to build on the achievements to date 
and to respect the principle of continuity.

55 This might prove to be a particular problem when determining full costs as required by donors for the sake of precise financial estimates for their budgets/
projects (e.g. sector budget support, IPA, projects funded through the EU Delegation, UN agencies etc.). In such cases the best approach would be to consult the 
donors to reach an agreement on which methodology to be used for financial estimates.

When revising an action plan, it is 
possible to revise its objectives, if 
unrealistically planned in the first 
place, if the circumstances have 
changed meanwhile and/or if new 
problems arose. When deciding 
to revise an action plan, several 
elements should be taken into 
consideration:
• Degree of implementation  – 
jwhether ≥50% of the activities have 
been implemented or partly imple-
mented 

• Validity period of the pertinent 
strategy document  – if more 
than two years of implemen-
tation are still remaining 
• Contribution to outcomes and 
impact – will they be achieved 
better and faster if the action plan is 
revised?
• Do managers (and decision-
makers) support the revision?
• Are there resources available for 
implementing revised activities?
• Complexity of the revision process.

wish to do the financial assessment 
at the activity level and at the 
document level. 

• Existing (recurrent) costs refer to 
what already exists and will continue 
to be used for implementing the 
activity. Most commonly this 
heading includes staff salaries, 
administrative costs, communica-
tion, stationery, utilities, etc. 
• Additional costs are the ones to 
be separated from recurrent, but 
still needed for implementing the 
activity. These might include costs 
for new staff to be hired for imple-
menting the activity, additional 

supplies, like publications, 
brochures, flyers, training costs, 
travel and purchase of additional 
equipment (computers, software, 
office furniture).
• Full costs are the sum of existing 
and additional costs and include 
all resources to be used in imple-
menting the activity.

In practice, all activities that require 
no additional resources are marked 
with 0, which is in line with average 
cost assessment, but fails to give 
precise information on all cost 
needed in order to implement an 
activity.55
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In order to have a precise and 
sound estimate, costs of an activity 
should be based on reliable data. In 
situations when we have activities 
already implemented over the 
previous period (e.g. printing publi-
cations or delivering training), but 
now done with a new target group or 
in another policy area, cost estimates 
may be done based on the experi-
ences from the previous period. 
For instance, if we plan training for 
10 candidates, and similar training 
was delivered before, costs can be 
assumed to be similar for a similar 
number of trainees. In case of a larger 
number of trainees, the costs will 
also go up, because renting a training 
room may be an additional cost now. 
Similar to this is the approach in 

- Ambiguous activities which do not spell out clearly what is to be done 

- Output indicators defined as description of a situation – indicators should be as precise as possible, with 
clearly set values  

- Define the timeframe as “in continuity” – recurrent activities repeated year after year for a longer period of 
time most often constitute the regular activity of an institution, and should rather make part of a programme then 
a strategy. Action plan is intended as an operational document which contains precise timeframe for conducting 
reforms and priority actions 

- Vague financial estimates. If, for the time being, it is not possible to provide precise information about the 
funds intended for implementing the activity, costing should, nevertheless, be done to understand the actual 
resources needed for the activity to be implemented. This increases the possibility of having a sound financial 
estimate for the strategy document as a whole.

- Put “donor funding” under the heading of “source of funding” without any elaboration – which project, 
programme, funding through bilateral/multilateral agreements or anything else. Apart from being able to 
coordinate spending of donor funds better, it will also give a clearer idea about future funding needs when the 
funding is to be taken over by the Budget.
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Action planning – recent practice in 
Montenegrin strategic framework
Based on the strategy documents 
that received the General Secre-
tariat’s opinion, most action plans 
largely follow the format envisaged 

The Action Plan accompanying the Strategy for Exercising the Rights of the Child 2019-2023 is a good example of a 
sound two-year action plan which contains all the elements envisaged by the Methodology. The Action Plan contains 
the strategic goals and operational objectives, as well as performance indicators with the accompanying values. The 
document defines the activities and output indicators stemming from operational goals, the institutions responsible, 
timeframe for implementation by quarter, and importantly, detailed costing with specific amounts and source of 
finance.

STRATEGY FOR EXERCISING THE RIGHTS OF THE CHILD 2019-2023

which cost estimates are done based 
on analogy – we assume the new 
activity to be implemented based 
on a previous one, but with new 
features. These approaches should 
also be based on reliable data, not 
only on prior experience and expert 
opinion. 

Useful information for assessing 
costs may be obtained through 
monitoring and reporting which 
may reveal good planning, but also 
some deviations from estimated 
budgets. This will enable taking 
timely activities to prevent any 
further inefficiencies. Implementa-
tion efficiency will also be assessed 
through evaluation, as another 
source of important information 

for assessing costs and making 
budgeting decisions.

Apart from the budget as the most 
frequent source of funding for 
Government strategies, donor 
funding is also included in the 
sources. Ideally, budget funding 
should make a more specific 
reference to the budget of the imple-
menting institution, as a share of 
their budget. Donor funding should 
be presented as precise as possible, 
depending on who funds the activity 
and whether the activity is a part 
of a programme or a project. Some 
activities may be funded from 
combined sources, both budgets 
of relevant institutions and donor 
funding. Both are cited in such cases.

by the Decree and the Method-
ology. It means that all of the above 
elements are included, but their 
overall quality differs. For the time 
being, costing remains the most 
demanding element; however, there 

are also many good examples in this 
respect.
Below are some examples from three 
sector-based strategy documents 
whose action plans comply with the 
set format.

EXAMPLE 1: 
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Outcome indicator a) 
Number of children without 
parental care placed in child care 
institutions56 (TRANSMONEE)

Outcome indicator b) 
Other types of support and 
number of children without 
parental care – beneficiaries of 
these types of support (non-kin-
ship foster care; non-kinship 
foster care with intensive and 
additional support; small group 
homes; housing with support) 
(MLSW

Outcome indicator c)
Number of licensed providers 
of social protection services for 
children without parental care 
(by types of services, by types of 
service providers) 

Baseline value
Year 2018

96

Baseline value
Year 2018

Number of children - beneficia-
ries of nonkinship foster care  – 49
Number of children beneficiaries 

of nonkinship foster care 
with intensive and additional 

support − 4
Number of functional small group 

homes – 1 
Number of flats for housing with 

support  – 0 

Baseline value
Year 2018

20

Target value halfway through 
the implementation of the 

strategic document Year 2021
Number of children placed in 

institutions reduced at least 15%

Target value halfway through the 
implementation of the strategic 

document Year 2021
Number of children beneficiaries 

of nonkinship foster care  – 60
Number of children beneficiaries 

of non-kinship foster care 
with intensive and additional 

support  − 10 
Number of functional small group 

homes -  2 in total
Number of flats for housing with 

support - at least 4

Target value halfway through the 
implementation of the strategic 

document Year 2021

At least 30

Target value at the end of 
implementation of the strategic 

document Year 2023
Number of children beneficiaries 

of nonkinship foster care – 60 
Number of children beneficiaries 

of nonkinship foster care
with intensive and additional 

support − 10 
Number of functional small group 

homes –3 in total 
Number of flats for housing with 

support – at least 6

Target value at the end of 
implementation of the strategic 

document Year 2023

At least 40

Target value at the end of 
implementation of the strategic 

document Year 2023
Number of children placed in 

institutions reduced at least 30%

STRATEGIC GOAL II: Improve accessibility and quality of social and health care and education for all children

Effective system of alternative care provided for children without parental careOperational objective 3:

57  With a possibility of using donor resources from IPA 2
58 IBID

Activity that has an effect 
on the implementation of 

op. objective 3

3.1. Analysis of needs 
and possibilities for the 
introduction of support 
services in the community 
for biological families with 
the aim of preventing the 
measure of a child being 
taken from its family

3.2. Establishment of the 
Centre for Foster Care at the 
Children’s Home “Mladost” 
in Bijela (for assessment 
of foster parents, capacity 
strengthening of foster 
families, foster care 
promotion, etc.)

3.3. Development, accredi-
tation, and implementation 
of a foster care training 
programme adapted to the 
needs of Montenegro 

3.4. Providing more 
intensive support for 
children leaving the state 
system through supported 
housing and counselling 
(by the Children’s Home 
“Mladost”)

Analysis done and 
recommendations for the 
development of services 

defined

Functional Centre for Foster 
Care developed

Developed and accredited 
foster care training 

programme,
Number of implemented 

training programmes;
Number of participants

At least one flat for 
supported housing and 

counselling

ISCP, MLSW

MLSW

Institute for 
Social and Child 

Protection

MLSW

Q4 2019

Q1 2020.

Q3 2019

Q1 2020

Q4 2020

Q4 2020.

Q4 2020

Q4 2020.

EUR 10,000 
(EUR 3,000 for 

2019, and 
EUR 7,000 for 

2020)

20.000 EUR

EUR 20,000 (In 
2020 - imple-

mentation)

EUR 50,000

Budget

Budget

Budget57

Budget58

Result
indicator

Responsible 
institutions

Start 
date

Planned end 
date

Funds planned 
for imple-

mentation of 
activities

Source of 
funding

EXAMPLE 1: 
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3.5. Introduction of 
complaint mechanisms 
for the foster care service 
and for other services for 
children without parental 
care

Complaint mechanism for 
services is established for: 

foster care, small group 
community/ home, housing 
with support and flyers and 
evaluation sheets produced

MLSW Q3 2019 Q3 2020. EUR 1.000 Budget

A good action plan should, first and foremost, clearly show an operational goal and the associated indicator with the 
accompanying values. Then, an action plan is to have precisely and specifically worded activities, output indicators 
showing the direct consequence of the activity and conducive to its clarity, responsible institutions, clear commence-
ment and completion dates for the activity, and finally the associated costs and the source of funding intended to be 
used for each specific activity.

The Action Plan accompanying the Programme to Support Innovation Start-ups clearly meets all the above criteria.

PROGRAMME TO SUPPORT INNOVATION START-UPS 2019-2021

Outcome indicator a) 
Number of strategic partner-
ships with business sector actors 
and satisfaction of participants 
to the events intended for 
activating the innovative entre-
preneurial potential.

Baseline values: 

0

Target value at the end of 
implementation of the strategic 

document:

20 partnerships

Entrepreneurial culture
Encourage various events focusing on entrepreneurship and innovation, making use of the 

advantages of public-private partnerships, to promote entrepreneurial careers
Operational objective 6: 

Activity that has an effect 
on the implementation of 

op. objective 3

6.1. Establish a PPP to 
promote, activate, select 
and provide mentorship 
to start-ups with the aim 
of increasing their number 
and growth potential 

6.2. Establish a PPP 
for general promotion 
and support to entre-
preneurship to foster 
entrepreneurial skills and 
activate entrepreneurial 
talents in Montenegro 

6.3. Use the NIID call to 
set up a new support line 
for organising innovation 
events: competitions, 
hackathons, bootcamps 
etc. (with evaluation 
and selection of best 
programmes) – up to EUR 
2000 

6.4. A special call for 
strategic partnership in 
organising international 
innovation conferences/
festivals – up to EUR 10,000 

Public call for PPP issued

2 PPPs set up and 
supported a year 

(EUR 40,000)

Public call for PPP issued

1 PPP set up and supported 
a year (EUR 20,000)

Number of events 
supported:

4 in 2019
6 in 2020
8 in 2021

Public call issued and 
partner selected

Event took place

MSc

MEc

MSc

MSc, MEc, IDF

Q1 2019.

Q4 2019.

Q1 2019.

Q1 2020.

Q3 2019
Q3 2020
Q3 2021

Q1 2020.

Q2 2020

Q2 2019
Q2 2020
Q2 2021

Q2 2020
Q2 2021

Q4 2020
Q4 2021

EUR 120,000
(EUR 40,000 a 

year)

EUR 60,000 
(EUR 20,000 a 

year)

EUR 36,000 
(EUR 8,000 / 
EUR 12,000 / 
EUR 16,000

a year, 
respectively)

EUR 20,000

Budget

Budget

Budget

Budget

Result
indicator

Responsible 
institutions

Start
date

Planned
end date

Funds planned 
for imple-

mentation of 
activities

Source of 
funding

EXAMPLE 2: 



65

The 2019 Action Plan accompanying the Strategy for Improving the Position of Persons with Disabilities is a one-year 
plan featuring all the elements set by the Methodology. Its specificity is seen in introducing the category of Key Measures 
stemming from operational objectives and containing groups of small-scale activities with all accompanying elements 
an Action Plan is to contain.

2019 ACTION PLAN ACCOMPANYING THE STRATEGY FOR IMPROVING THE POSITION 
OF PERSONS WITH DISABILITIES 

Activity

Monitor discrimination 
cases involving persons 
with disabilities in all 
domains 

Number of discrimina-
tion cases launched and 

handled, together with the 
case outcome

-Police Direc-
torate 
- Administration 
for Inspection 
Matters
-Civil courts 
-Misdemeanour 
courts 
-Prosecution 
Office, 
-Ombudsper-
son’s Office 

January 2019. December 2020
Regular
budget 

Administration 
for Inspection 

Matters

Output 
indicator

Relevant 
institution 

Start
Date

Planned end 
date Funding Source of 

funding

Outcome indicator a) 
increase the number of actions to protect 
persons with disabilities against discrimina-
tion by 20% by the end of 2020 

Outcome indicator a) 
reduce discrimination of persons with 
disabilities by 2% by the end of 2020

Baseline value: 2016 - 3 cases examined by 
the Ombudsperson’s Office  for protecting 
persons with disabilities against discrim-

ination   

2015 – Persons with disabilities rank third 
by the degree of discrimination they are 

exposed to in Montenegro, 
50.70% 

Target value:By 2021, the number of actions 
before competent bodies for protection of 

persons with disabilities against 
discrimination increased by 50 %

Ciljna vrijednost:
By 2021, the level of discrimination against 

persons with disabilities reduced by 4%

Area: Respect for the inherent dignity of persons with disabilities 

Ensure full respect for the inherent dignity of persons with disabilities

Monitor the implementation of international documents and conventions, as well as interna-
tional standards for protection of persons with disabilities, undertake measure to integrate 

them in Montenegro’s legal system, and monitor enforcement

Operational goals:

KEY MEASURES 

Guidance for action planning

Are the activities defined in such a way as to reflect the achievement of the operational 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 operational 
objectives?

Are the financial resources for implementation of the activities clearly indicated?

Are the sources of funding indicated?

YES NO

CONCLUSION

EXAMPLE 3: 
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5.6. COSTING

One of the key elements for 
successful implementation of 
policies is proper estimation of 
the financial resources needed for 
the implementation of strategy 
documents, as well as ensuring 
appropriate funding (planning of 
funds and clear indication of funds 
in the budget). In this context, it 
is vital to align policy and budget 
planning processes, where policy 
planning should precede budget 
planning, both as regards medium-
term and annual budget planning.

It is important to set the costs of 
pursuing a policy in the medium-

The second essential element in 
the policy costing process is their 
alignment with the spending limits 
set by the Ministry of Finance in the 
medium-term budget framework 
for spending units by determining 
expenditure ceilings based on the 
Fiscal Policy Guidelines.

Medium-term Budgetary Frame- 
work (MTBF)58 consists of two 
components: medium-term baseline 
and new policies, capital projects 
and policy changes. Medium-term 
baseline (MTBF baseline) is defined 
through a number of assumptions 
of continuing the existing expen-
ditures in implementing current 
policies, providing public services 
and current spending programmes 
in the same volume.

term budgetary framework so that 
the financial needs match with the 
financial resources availability. 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.

Spending units submit their budget 
requests for the coming year to the 
Ministry of Finance in September of 
the current budget year; the MoF uses 
them to update the medium-term 
budgetary framework, i.e. develop 
the draft annual budget. Therefore, 
strategy document drafters need 
to perform policy planning and 
costing before September (of the 
current year).

JAN FEB MAR APR MAY JUN JUL AUG SEP OCT NOV DEC

Policy planning Budget planning

Following the procedures for identi-
fication, prioritisation and costing, 
under the heading “new policies, 
capital projects and policy changes”, 
new policy proposal are made 
or current policies modified or 
cancelled.

Against this backdrop, at the 
beginning of the budget cycle, the 
Ministry of Finance approaches 
spending units requesting their 
“policy letters”, i.e. new policy 
proposals, together with fiscal 
impact assessments. The opinions 
on new policy proposals are given 
by the Ministry of Finance (consid-
ering fiscal impact assessment) and 
the Secretariat General (regarding 
the alignment with Government 
priorities/strategic framework), 

followed by the selection procedure 
through standing bodies of the 
Government. 
At the times of financial constraints 
and the need to cut costs and 
perform financial consolidation, the 
Ministry of Finance may request 
first-level spending unis to draft 
proposals for changing policies to 
reduce costs following the above 
procedure.
As for donor funding, the amount 
and the source (EU IPA II – budgetary 
and/or project support, projects 
supported through EU-funded 
programmes (Horizon 2020, COSME, 
Erasmus+, etc.), bilateral or multi-
lateral agreements, private sector, 
loans (the World Bank, EBRD, etc.)) 
should be stated as accurately as 
possible.

59  The Ministry of Finance’s brief on improving the budgeting and multi-annual budgetary framework
http://www.gov.me/ResourceManager/FileDownload.aspx?rId=396894&rType=2



67

A sound costing of strategy 
documents should include

• An overview of the total financial 
resources 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;
• A note on whether the envisaged 
funds have been approved or 
not, and whether negotiations on 

60  ReSPA, Methodological Guide for Costing of Government Strategies, 2018: https://www.respaweb.eu/11/library#respa-publications-2018-7

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.

The Regional Development Strategy 2014–2020 is a particularly good example of sound and innovative costing; it notes 
that funding for key strategic goals and priority areas identified in the Strategy will depend on the annual Budget Law, 
annual local budgets, EU funding, other grants and loans. It is noteworthy that the strategy envisages three funding 
scenarios: the optimistic, realistic and pessimistic scenarios. The underlying assumptions for each of the scenarios are 
also given.

REGIONAL DEVELOPMENT STRATEGY 2014-2020

Smart growth

Sustainable growth

Inclusive growth

Overall

DDM Suggested 
structure Σ

25

65

10

100

(a) RD realization 

15

79

6

100

(b) DDM vs. RD
(c) = (a) – (b) 

10   ↑↑

-14   ↓↓

    ↑

Suggested structure 
RD43 

19

73

8

100

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

4

-6

2

Source: Ministry of Finance; Ministry of the Economy/GIZ – calculation made during the drafting process of the Strategy

Table 18: Structure of regional development financing by policy area, %

financing of the strategy document 
have come to an end

Detailed methodology for financial 
estimations necessary for the 
development, implementation and 
monitoring of strategy documents 
is provided in the Methodological 
Guide for Costing of Government 
Strategies, published by ReSPA. 60

Costing – recent practice in Monte-
negrin strategic framework 
The review has revealed a number 
of strategy documents with sound 
costing. However, the problems 

with providing the overall financial 
estimate at the strategy document 
level still remain, with a share of 
strategy documents where this 
section remains underdeveloped. 
Some give only a partial overview 
focused on sources of funding, while 
some cite the total amount needed, 
without giving any indication of 
the sources of funding or any more 
precise amounts per each objective 
or activity. The examples below are 
illustrative of good costing; these 
should be seen as role models for 
other strategy documents regarding 
costing.

EXAMPLE 1: 
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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 implemen-
tation 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 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.

EXAMPLE 1: 
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EXAMPLE 1: 

EXAMPLE 2: 

FINANCIAL FRAMEWORK
For the period 2019 to 2020, the Smart Specialisation Strategy will serve as the foundation for priority specific invest-
ments in research, innovation and development. In this period, investments in the amount of approx. EUR 174 million are 
planned. Of the total planned funds, EUR 116.5 million will be provided from the budget, while private sector investments are 
projected at EUR 21.7 million. Around EUR 33.5 million is expected from the EU funds, with around EUR 2,5 million expected 
from other international organisations and programmes. 
EU support is based on IPA funds that are planned until 2020 due to the allocation of these funds at a national level. After 
2020, IPA funds allocation will be managed at the WB6 regional level; hence, funds will not be allocated per country, but 
through a competitive process among the WB6 countries. Therefore, it is not possible to predict allocations beyond 2020. 
However, projects that are programmed until 2020 will use the N + 5 rule; therefore, the implementation of the projects will 
take place until 2025, so it is possible to predict the available funds in this period. For IPA programming financial allocation, 
for selected sectors, in the period 2014-2020 see Table 12 below.

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.
• 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).

The Smart Specialisation Strategy contains a very extensive financial framework whose quality is ensured, among 
other things, by the fact that it is based on not only planned financial resources, but on actual budgetary allocations and 
EU pre-accession funding, which makes its implementation quite certain.

SMART SPECIALISATION STRATEGY 2019-2024

IPA II

Competitiveness and 
growth

Environment, climate 
change and energy

Competitiveness, 
innovation, 
agriculture and 
rural development

Education, 
employment and 
social policy

11.1

2.8

8.3

0

10

0

5

5

32.9

16

11.9

5

11.3

0

6

5.3

65.3

18.8

31.2

15.3

25.5

17.5

8

39.2

16.3

8

26.6

14.9

11.7

91.3

16.3

40.4

19.7

156.6

35.1

71.6

35

2014 2015 2016 2017 2018 2019 2020TOTAL
2014-2017

TOTAL
2018-2020

TOTAL 2014-2020
in EUR Million
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Policy instrument MoS MoE MEdu MoARD MoSDT MoPAPolicy objective

Improving excellence and 
relevance of scientific 

research

Strengthening human 
resources in research and 

innovation

Enhancing collaboration 
within the innovation

system 

 Supporting innovation
in the business sector 

Research funding in the 
competitive process

Competitive funding for 
applied research in S3.me 

priority domains

R&D infrastructure

Centres of Excellence

4.000.000

600.000

800.000

1.800.000

1.200.000

300.000

1.200.000

7.050.000

420.000

 
 

3.750.000

150.000

8.300.000

 

2.690.000

1.500.000

500.000

500.000

750.000

360.000

600.000

3.306.000

300.000

300.000

990.000

500.000

 
1.200.000

1.000.000

400.000

100.000

180.000

2.580.000

2.100.000

960.000

240.000

30.240.000

300.000

95.000

180.000

360.000

1.250.000

5.500.000

300.000

1.800.000

300.000

50.000

72.000

Support for PhD students

Support for post-doctoral 
students

Communication activities to 
promote science

Grants to support 
participation in international 

initiatives 

Development of professional 
skills to meet future needs

Development of 
qualifications and curricula

Custer development 
programme for S3.me priority 

domains

Genetic research and 
innovation programme

Collaborative innovation 
programmes

Technology Transfer Office

Science and Technology Parks

Business and technology 
advisory services

Grants for startups 

Innovation voucher scheme

Incubator and accelerator 
programmes

Grant scheme for mobility 
between academia and 

business sector 

Grant scheme for engaging 
university graduates in the 

business sector 

Grant scheme for higher 
industrial processing and 

market placement

Energy efficiency and 
renewable energy 

programmes

EXAMPLE 2: 
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MoH MoC MoLSW MoF IDF Private
sector

EU
grants

International  
donations

Amounts 
in EUR

300.000

50.000

8.000.000 300.000

500.00

200.000

102.600

200.000

360.000

634.216

600.00

2.000.000
 

100.000

1.440.000

100.000

300.000

500.000

300.000

1.728.000

900.0000

500.000

300.000

100.0000

100.000

444.0000

800.000

420.000

250.000

20.000

1.360.000

3.000.000
 

500.000

1.000.000
 

16.500.000

500.000

1.000.000

50.000

100.000

20.000

560.000

200.000
 

240.000
 
 
 

250.000

4000.000

2.600.000

3.295.000

2.000.000

1.200.000

300.000

1.550.000

12.622.600

14.640.000

2.880.000

2.194.216

300.000

6.000.000

170.000

8.420.000

7.026.000

8112000

600.000

3.730.000

2.300.000

31.968.000

32.200.000

2.250.000
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Improving the excellence 
and relevance of scientific 

research activities

Improve general conditions
for an innovation ecosystem 

R&D tax incentives

Support scheme for digital 
transformation of companies 

Support scheme for 
innovative health tourism 

services

Environment protection 
and waste management 

programmes

Grant scheme for innovation 
in organic agriculture

Strengthen innovation culture

IPR support and promotion

Financial instruments 
(loans, equity and guarantees)

Support to venture capital

Support for creating 
e-government and open 

data services

Policy and legal framework 
for new technologies and 

subsectors

Support to entrepreneurship 
in creative industries 

Procurement of innovative 
products and services

Health technology 
assessment 

636.000

20.000
 
 

50.000

100.000

 
5.000

35071000

100.000

390.000

500.000

200.000

10996000

100.000

35700000

1.200.000

300.000

10115000

100.000

1.000.000

100.000

200.000

200.000

3700000

60.000

100.000

720.000

270.000

1572000

EXAMPLE 2: 

Policy instrument MoS MoE MEdu MoARD MoSDT MoPAPolicy objective
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100.000

100.000

100.000

1.000.000

9650000

1.380.000

1380000 800000

2.000.000

1.800.000

210.000

100.000

4110000

 

3.210.000

126.000

 
 

100.000
 
 

3436000

200.000

100.000

2.400.000

684.000

600.000

200.000

21708816

310.000

250.000

500.000

250.000

200.000

24.000
 

90.000

1.510.000

30.000

180.000

33534000

1.000.000

30.000

50.000

2500000

2.000.000

670.000

550.000

1.500.000

3.850.000

2.310.000

544.000

3.210.000

246.000

4.280.000

1.190.000

2.260.000

105.000

1.200.000

174272816

MoH MoC MoLSW MoF IDF Private
sector

EU
grants

International  
donations

Amounts 
in EUR
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Financial framework of the Action Plan for Financial Policy is an excellent example of a well-elaborated costing for 
implementing a strategy document.
The table below shows how the overall planned amount will be allocated per strategic goals and years of implemen-
tation, as well as the share to be provided from each source of funding. This information is given in absolute amounts 
and in percentages, and a separate table presents financial needs for each year of the Industrial Policy’s validity period, 
which makes this section fully developed.

INDUSTRIAL POLICY 2019-2023

Funds planned for 
implementation of 

activities in 2019

2019

2019

2019

2019

Funds planned for 
implementation of 
activities in 2020

2020

2020

2020

2020

Public sector

Public Sector

Public sector

Public sector

Public sector

National budget

National budget

National budget

National budget

National budget

Source of funding

IPA

IPA

IPA

IPA

IPA

MPRR Donors

Donors

Donors

Donors

Donors

Private sector

Private sector

Private sector

Private sector

Private sectors

Activities

SG 1

OO 1.1

OO 1.2

OO 1.3

OO 1.4

OO 1.5

SG 3

OO 3.1

OO 3.2

OO 3.3

OO 3.4

OO 3.5

OO 3.6

SG 4

OO 4.1

OO 4.2

OO 4.3

SG 2

OO 2.1

OO 2.2

OO 2.3

SG 1

41,5%

SG 2

47,5%

SG 3

10%

SG 4

1%

174.331.717,00

186.513.806,24

45.893.438,50

2.141.307,19

409.910.268,93

336.075.370,00

386.213.806,24

76.422.880,50

3.758.898,19

812.295.954,93

161.743.653,00

199.700.000,00

30.529.442,00

1.617.591,00

402.385.686,00

7.479.964,00

2%

8.235.000,00

2%

69.530.407,00

91%

2.068.050,00

55%

96.678.421,00

12%

98.393.006,00

29%

318.070.000,00

82%

135.000,00

0%

0,00

0%

416.698.006,00

51%

325.000,00

0%

17.908.806,24

5%

4.542.407,00

6%

1.416.450,00

38%

24.552.663,24

3%

27.396.000,00

8%

0,00

0%

1.914.066,50

3%

18.000,00

0%

29.328.066,50

4%

202.481.400,00

60%

42.000.000,00

11%

301.000,00

0%

256.398,19

7%

245.038.798,19

30%

IMPROVING INFRASTRUCTURE AND BUSINESS ENVIRONMENT FOR EFFICIENT INDUSTRIAL DEVELOPMENT

Improvement and further development of energy and transport infrastructure (66% out of SG1)

Improvement of the ICT infrastructure for increasing competitiveness of enterprises (21.5%)

Stimulate the sustainable management of resources (10%)

Development of human capital through education and acquiring skills for the competitiveness of industry in accordance with the require-
ments of the labor market (1%)

Improving the regulatory framework and business environment (1.5%)

STIMULATING INNOVATION, TECHNOLOGY TRANSFER AND DEVELOPMENT OF ENTREPRENEURSHIP

Development of innovative infrastructure in accordance with the requirements of enterprises (11.5% out of SG3)

Improving innovation through cooperation between scientific research institutions and enterprises and potentials for access to EU funds 

Development of institutional infrastructure and supporting services for development of entrepreneurship (1%)

Encouraging development of green economy (48%)

Support for diversification of industrial sector in the regional context (33%)

Enhancement of digital transformation of enterprises (0.1%)

IMPROVING THE MARKET ACCESS

Simplifying trade procedures and reducing technical barriers in trade (84% out of SG4)

Improvement of the enterprises organization into dusters and global value chains (9%) 

Stregthening enterprise export performance (7%)

IMPROVING INVESTMENTS AND FINANCE FOR MODERNIZATION OF THE INDUSTRY

Improving access to finance for competitive and innovative enterprises (77.5% out of SG2)

Creating regulatory framework and implementation of new financial instruments (5%) 

Stimulating investments in the modernization of manufacturing industry (17.5%)

EXAMPLE 3: 
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The aggregated financial framework was proposed at the level of €812,806,954.93 
or €410,341,268.93 in 2019 and €402,465,686.00 in 2020. SG1 accounts for 41.5% 
of total investments, while SG2 represents the largest financial part at the level 
of 47.5% of total investments. SG3 stands for 10% of total investments, while SG4 
covers 1% of total investments. The structure of investment by sources is given 
for each strategic goal and at the level of the Action Plan for two years, and the 
largest investments from the public sector (51%), while the private sector invest-
ments account for 30%. Investments from the national budget are projected at 
12%. At the same time, donor and IPA II investments are at levels of 4% and 3% 
respectively.
In the period of implementation of IP 2019-2023, there is no significant growth 
of investment expected on the annual basis, so that the main projections for 
the next three years of implementation are at the same level as for the first two 
years, so the framework budget for IP 2023 could be projected as it is presented 
in the following table (with indexing of 2%)61.

The total investment in the implementation of the Industrial Policy activities in the above-mentioned five-year period 
could be expected at the level of €1,916.49 million. The growth trend of investment can be expected from the private sector, 
but also from the IPA III funds, which will be known only after adoption of the new EU financial framework for the period 
2021-2027.

409.910.268,93

402.385.686,00

360.680.137,01

367.893.739,75

375.251.614,55

1.916.121.446,25 

2019

2020

2021

2022

2023

TOTAL

ANNUAL BUDGET

Guidance for costing of strategy documents

Does the strategy document contain an overview of the total financial resources that will be used 
for the strategy document validity period?

Are there defined financial amounts foreseen for each objective or activity represented in the 
strategy document?

Are the sources of funding indicated?

Does the strategy document feature information on whether the envisaged funds have been 
approved or not?

YES NO

CONCLUSION

61 Budget projections for period 2021-2023 don’t include World Bank credit for activity 1.5.2 - electronic fiscalization and World Bank credit of 40 mil for 
industrial waste management, activity 3.5.7, as well as credit for finalization of NTP Podgorica, activity 3.1.1, which makes a total of 52.54 mil euro.

5.7. MONITORING, REPORTING AND EVALUATION AS AN INTEGRAL PART OF 
STRATEGY DOCUMENTS 

Monitoring implementation, 
reporting and evaluation represent 
the final stage of the policy planning 
cycle and draw relevant experiences 
and conclusions from the strategy 

EXAMPLE 3: 

implementation process. Competent 
institutions present monitoring 
findigns in progress reports 
submitted to the Government 
for adoption. Apart from regular 

monitoring reports, it is also 
necessary to verify policy relevance, 
efficiency and effectiveness by 
means of evaluation (usually after 
the implementation period is over).
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Monitoring Evaluacija Uloga Generalnog sekretarijata Vlade

What?

How?

Why?

When?

Who?

Monitoring progress and 
results against the plan
(expectations)

Monitoring is carried out by 
continuous tracking of strategy 
document implementation, 
by means of regular data 
gathering and considering 
monitoring reports prepared 
annually.

For operational reasons – 
in order to take corrective 
action on the basis of the 
lessons learned in real time, if 
necessary.

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

The managers and staff 
involved in implementation of 
the strategy document 

Estimation of relevance, 
efficiency, effectiveness, 
impact and sustainability of 
strategies and programmes 

Each line ministry is in charge 
of monitoring, reporting on 
and evaluating the implemen-
tation of strategy documents, 
while the Secretariat General 
checks the structure and 
quality of the reports against 
the criteria set by the 
Methodology.

The Secretariat General 
gives recommendations for 
their improvement and in 
the official procedure issues 
binding opinions provided to 
the Government together with 
the pertinent report.

This aims at ensuring 
uniformity in reporting and 
facilitating monitoring of the 
activities and reaching the set 
objectives.

Uniform reporting provides 
decision makers with clear 
insights into implementa-
tion-related issues, better 
selection of further policies 
and policy areas that require 
additional funding and lack 
expertise. 

Reports should be submitted 
to the Secretariat General for 
their opinion either before 
or together with the draft 
action plan for the coming 
policy planning cycle (see the 
principle of continuity).

Evaluation is usually carried 
out after the expiry of the 
timeframe set by the strategy 
document. This allows for 
the final report to respond to 
the evaluation findings, i.e. 
for the evaluation findings 
to be taken into consider-
ation during the next policy 
planning cycle. Evaluation is 
an in-depth impact analysis of 
the relevant policy document, 
with fact-based findings and 
conclusions that would lead 
to concrete recommendations 
towards the improvement in 
the relevant policy area. 

For strategic reasons – in 
order to ensure that the 
policy adequately responds to 
identified problems and goals 
and to draw on lessons learned 
from the strategy document 
implementation.

In theory, evaluation may 
be carried out before, 
during or after the strategy 
document’s implementation, 
but due to limited resources 
of a small administration, 
the only requirement set by 
this methodology is to do 
evaluation after the imple-
mentation of the strategy 
document is over and include 
its findings in the final report. 

Internal units of state admin-
istration bodies that were 
not involved in the creation 
or implementation of the 
given strategy document and 
external consultants.

Table 8: Explanation of monitoring and evaluation and the role of the Secretariat General in these processes



77

Advantages and drawbacks of different evaluation methods

MONITORING AND REPORTING 
IN STRATEGY DOCUMENTS
Monitoring is defined as an 
ongoing process of data gathering 
and analysis regarding the achieve-
ment of goals and results in the 
implementation. It primarily refers 
to monitoring specific activities, 
deadlines, meeting the indicators set 
by action plans and, by extension, 
monitoring the achievement of 
strategic goals and operational 
objectives. This is carried out by 
the sector holding primary respon-
sibility for strategy, coordination, 
drafting and implementation.

When drafting a strategy 
document, a separate chapter 
should clearly describe the 
following:
• What institutions are in charge of 
data monitoring and collection?
• What institution is in charge of 
compiling the data and reporting?
• What body is in charge of reviewing 
the reports?

Evaluation is more complex than 
monitoring because it requires more 
sophisticated analytical skills and 
expertise for different methods of 
data collection and analysis. Given 
that, external experts are often 
engaged as independent evaluators. 
Evaluation of a strategy document 
may be a mid-term (carried out 
during the strategy implementation) 
or an ex-post evaluation (carried out 
after the strategy implementation). 
For small administrations such as 
Montenegro’s, with limited human 

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

If the evaluation is performed 
by an external entity:

If evaluation is carried out by 
a combined method

• The evaluation process is faster and cheaper.
• Access to needed information held by government authorities is simpler.
• Enables development of analytical skills in the public administration. 
• Evaluation could possibly be somewhat biased

• Less bias;
• Requires additional funds for engaging external consultants;
• Hiring consultants requires certain procedures to be observed, which may slow 
down the process.

• Unbiased. 
• Evaluation is done faster because of the shared burden among several entities.
• Requires additional funds for engaging external experts.

62 OECD, Glossary of Key Terms in Evaluation and Result Based Management (2010), available at: http://www.oecd.org/dac/evaluation/2754804.pdf

• How often is data gathering and 
reporting carried out (frequency of 
reporting)?
• Apart from regular reporting, final 
report should also be foreseen.
• Monitoring reports need to be made 
publicly available at the webpages of 
the institution in charge.

EVALUATION OF STRATEGY 
DOCUMENTS
Evaluation is a systematic and 
impartial 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 develop-
ment.62

Even when monitoring and reporting 
are carried out regularly and in 
an ideal case where the activities 
are carried out according to the 

pre-set 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 to be carried out 
by an independent entity upon 
completion of the strategy imple-
mentation period.

It may be conducted by an external 
entity or a body/unit within the 
ministry that implemented the 
strategy, but cannot be performed 
by the same body which drafted the 
strategy document (working group, 
division or directorate). 

A “mixed” method can sometimes 
be used, representing a combination 
of the above-mentioned methods. 
The advantages and drawbacks of 
different evaluation models are 
described below.

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.
Similar to monitoring and reporting, 
as regards evaluation, the strategy 
document should clearly indicate:
• When the evaluation will be 
conducted (during and/or after the 
strategy implementation)
• Who will do the evaluation (an 
external entity, other body in 

the ministry or a combination of 
methods)
• What is foreseen in terms of imple-
menting the recommendations of 
the evaluation
• Whether there is enough time (after 
the expiry of the strategy document 
timeframe) to enable the evaluation 
findings to inform the next policy 
cycle.
The ministry responsible for drafting, 
implementing and reporting on 
the strategy document will also be 
responsible for evaluation.
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MONITORING, REPORTING 
AND EVALUATION – RECENT 
PRACTICE IN MONTENEGRIN 
STRATEGIC FRAMEWORK 
The review of current sector-based 
strategies in Montenegro showed 
that monitoring and reporting 
mechanisms are increasingly 

described in a separate chapter; 
likewise, conducting evaluation is 
increasingly foreseen.

Depending on financial capabilities, 
some documents envisage external, 
some mixed and some internal 
evaluation. The key is for evaluation 

to be done by an unaffiliated body/
person, unlike monitoring and 
reporting done by responsible insti-
tutions or coordination bodies. 

Some of the positive examples in this 
respect from Montenegrin strategic 
framework are shown below. 

IMPLEMENTATION PLAN, MONITORING AND EVALUATION OF TDS 
The TDS implementation plan includes a schedule of actions, along with a financial plan and overview of potential risks to 
its implementation. The plan is divided into two periods (plan for 2019-2027 and plan for 2028-2035), while action plans for 
the purpose of implementation of this document shall be adopted in successively every two years.  

Monitoring and evaluation of TDS will be conducted by the Ministry of Transport and Maritime Affairs on basis of successive 
action plans for the time horizon of this Strategy. Results of this process shall be presented through yearly reports (which 
is an obligation towards the Government of Montenegro, although it can be delivered to other stakeholders) which will 
evaluate degree of implementation of TDS. Establishing an efficient system of monitoring will contribute to the evaluation 
process and to reporting on implementation of foreseen activities.  

In order to ensure coordination of activities during monitoring and reporting process according to Action Plans, it is 
necessary to establish a Coordinating Body by the Ministry of Transport and Maritime Affairs. Members will be repre-
sentatives of all bodies involved in implementation of the Strategy and of action plans, while the Ministry of Transport 
and Maritime Affairs will play a coordinating role. Activities this body will conduct are (but are not limited to): coordina-
tion of activities on collection, processing and analysis of data; regular reporting on degree of implementation of planned 
measured / activities from action plans, based on determined performance and results indicators; preparation of quarterly 
reports on implementation of Action Plans to the relevant ministry, and preparation of a yearly report to the Government 
of Montenegro. Membership in the Coordinating Body should reflect the need for including representatives of various insti-
tutions, which will have at least one meeting for every quarter within a calendar year. Given the obligation for monitoring 
and evaluation process which is stipulated by national legislation, and bearing in mind the significance of this document 
for further cooperation as well as for further communication with the EU in the field of transport (TDS 2019-2035, indirect 
criterion for closing of negotiation chapter 21 – Trans-European Networks), financing of the Coordinating Body will be 
secured through the budget of the relevant ministry.  

As indicated, the Coordination Body will report on the implementation of the Strategy on a quarterly basis to the relevant 
ministry. Ministry of Transport and Maritime Affairs, on basis of such quarterly reports, reports annually on the implemen-
tation of the Strategy. In this context, relevant ministry shall deliver a proposal of the strategic document to the General 
Secretariat of the Government of Montenegro and to the Finance Ministry, for the purpose of obtaining a positive opinion. 
In accordance with the methodology laid out in the Decree on methods and procedures of creation, harmonization and 
monitoring of implementation of strategic documents (Official Gazette of Montenegro, no. 54/18), relevant state authority 
shall present yearly reports on implementation of the strategic document, and a final report after expiration of its time 
horizon.  

In addition, this Strategy will be subject to an external mid-term evaluation, in order to ensure additional independent 
evaluation of implementation, which could also serve to help monitoring and evaluation processes, with a direct impact 
on advancing implementation process of the Strategy. Financing for these activities is to be secured through the budget of 
relevant ministry, while alternative sources of funding should also be taken into account.  

By conducting a public hearing, transparency principle was affirmed, which assumes that preparation of a strategic 
document must include consultations with state authorities, organizations, civic associations and individuals, as well as 
a public hearing on the draft text of the document. Public discussion on the Draft of Transport Development Strategy 
2018-2035 was held in the period of November 29 to December 20, 2017.  

A good example of defining monitoring and reporting mechanisms and responsibilities is the Transport 
Development Strategy 2019-2035, detailing the data gathering and reporting schedule, and the roles and responsibil-
ities of the authorities involved. This Strategy also envisages evaluation, detailing responsibilities, methodology and 
financing of such evaluation.

TRANSPORT DEVELOPMENT STRATEGY 2019-2035

EXAMPLE 1: 
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MONITORING AND EVALUATION WITH PERFORMANCE INDICATORS
In line with the Methodology for Developing Policies, Drafting and Monitoring the Implementation of Strategy Papers 
(Government of Montenegro, 2018), the Public Information Strategy sets its monitoring and evaluation plan.

MONITORING AND ANNUAL REPORTING
Monitoring is defined as a regular ongoing process of gathering and analysis of the information on attainment of goals 
and results of actions. Thus, monitoring is linked with the Action Plan and refers to annual monitoring of the degree of 
implementation of the AP actions. The monitoring report mostly operates with the output indicators, and with a reference 
to performance indicators if the data are available. For its part, evaluation will primarily focus on performance indicators. 
Given the principle of verification of performance, annual monitoring will aim at examining which communication channels 
are effective and whether messages are still relevant or should be redefined.

As envisaged by the Methodology for Developing Policies, Drafting and Monitoring the Implementation of Strategy Papers 
the annual report will include the following:

• an executive summary giving a general assessment of the implementation with a reference to both the strategic and opera-
tional goals 
• presentation of the status of output indicators and the values of performance indicators (if available)
• Presentation of the planned and used budget with an overview of costs and a reference to allocations in accordance with 
the sources of funding  
• Recommendations for more effective pursuit of goals 
• New deadline for completing the actions which are still pending 
• a table presenting the actions implemented in reference to indicators.
The annual report is prepared by the Department for Public Information about the EU and the EU Accession Process within 
the Government’s General Secretariat in collaboration with all services responsible for implementing the Action Plan. Both 
the Operational and the Consultative Body deliberate the Annual Report and give recommendations. The Annual Report is 
endorsed by the Government of Montenegro.

EVALUATION
The Methodology for Developing Policies, Drafting and Monitoring the Implementation of Strategy Papers (2018, p 81) defines 
evaluation as a systemic and objective “assessment of the ongoing or completed project, programme or policy, its design, 
implementation and results“. Given the evaluation aims – “establish the relevance and achievement of goals, the efficiency 
of development, effectiveness, impact and sustainability” – this Public Information Strategy envisages final evaluation at 
the end of the implementation period which will evaluate the effects and performance of the Public Information Strategy 
in reference to the set goals and objectives, and prepare the situation analysis for the following strategy paper in this field.
An external evaluator will be in charge of the evaluation. The Operational Body and the Consultative Body will examine 
the process and the final evaluation and give their opinions, which will feed into the final report to be endorsed by the 
Government of Montenegro.
Final evaluation will be done using the methodology contained in the Table of Performance Indicators.

The Public Information Strategy on the EU Accession sets the monitoring and evaluation system that meets all the 
criteria envisaged by the Methodology. This strategy envisages annual progress reports, pinpointing the body respon-
sible for such reporting, and each section such a report is to include. The Operational Body composed of representatives 
of all stakeholders, including the civil society, considers the report and gives its opinion. Apart from regular reporting, 
it also envisages external evaluation to assess its outputs and outcomes, followed by the final report on the implemen-
tation of this strategy document.

Strategy document’s section on monitoring and reporting should contain information on the frequency of progress 
reporting, which bodies or institutions are in charge and what monitoring and reporting entail, very much like the 
example of the National Implementation Plan for the Stockholm Convention below.
It also gives exhaustive information on evaluation methodology, explaining its very purpose and significance for the 
policy area covered by the strategy document in question.

PUBLIC INFORMATION STRATEGY ON MONTENEGRO’S ACCESSION TO THE 
EUROPEAN UNION 2019-2023

NATIONAL IMPLEMENTATION PLAN FOR THE STOCKHOLM CONVENTION

EXAMPLE 2: 

EXAMPLE 3: 
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MONITORING THE PLAN IMPLEMENTATION AND REPORTING
In order to monitor the achievement of the goals set by the Plan, regular monitoring of specific activities, meeting of 
deadlines and indicators is needed. Progress reporting will be done upon the expiry of each two calendar years within the 
Strategy timeframe. Such biannual reports will take stock of the results achieved and give proposals for possible improve-
ments in the curse of the Strategy implementation.

In this regard, as a measure to ensure proper monitoring and coordination of all actors involved in the Action Plan imple-
mentation, it is recommended the Working Group set up to draft the Strategy should be tasked with monitoring its 
implementation, with possible changes in its composition, as need be. This Monitoring Group should be composed of the 
representatives of competent authorities designated as implementers of specific activities from the Action Plan.
The Plan monitoring efforts will be coordinated by the MSDT. Each implementing agency referred to in the Action Plan 
is obliged, upon the expiry of a calendar year, and as need been even more frequently, to submit to the MSDT the data in 
reference to the implementation of the activities envisaged by the Action Plan. The MSDT is responsible for compiling the 
data and preparing the Progress Report, based on the data available to it as the authority with primary responsibility for 
chemicals management, as well as the data provided to it by other implementers of specific activities from the Action Plan, 
in line with their respective mandates. The report is to be posted on the MSDT webpages.
The MSDT will be in charge of submitting the biannual report to the Government through its Secretariat General, and the 
data needed for progress reporting will be provided by the implementing agencies, i.e. representatives of competent author-
ities represented on the Monitoring Group (MSDT, EPA, AIA, MARD/AFSVPA, MLSW, MoH, MEc, MoI, UMNE and CETI) from 
within their respective mandates.  The report will be posted on the MSDT webpages..

EVALUATION AND FINAL REPORTING
Upon the expiry of the National Implementation Plan for the Stockholm Convention timeframe, an ex post evaluation is 
required focusing in the effects of all the activities undertaken and progress made towards achieving the goals after the NIP 
implementation in order to draw conclusions and recommendations for the coming period.

The basic underlying principle of evaluation will be to ensure independence and objectivity in assessing the relevance, 
efficiency, effectiveness and sustainability of activities and programmes in the area of POPs management, aimed at setting 
clear guidance for further improvement of the chemicals management system. 

The evaluation will be conducted by an independent evaluator to ensure impartiality, whereby the required funding will be 
allocated in the 2024 budget, as the final year for the NIP implementation, in the amount of 4,000 EUR. 

Evaluation is conducted upon the expiry of the of the strategy document’s validity period, and makes an integral part of the 
Final Report. Apart from evaluating the effects and degree of achievement of the goals set for the given period, the Final 
Report is also to take stock of all actions taken, noting the difficulties encountered and giving proposals how to overcome 
them, as well as the explanation for any failure to implement any of the actions envisaged. The evaluation process will 
be coordinated MSDT, which is also in charge of submitting the Final Report to the Government, through its Secretariat 
General, and the data needed for evaluation will be provided by the representatives of competent authorities represented 
on the Monitoring Group (MSDT, EPA, AIA, MARD/AFSVPA, MLSW, MoH, MEc, MoI, UMNE and CETI) from within their 
respective mandates.  The Final Report will be posted on the MSDT webpages.

Given that this is the second National Implementation Plan for the Stockholm Convention and that this Convention is 
amended every two/four years, under its Article 7 Montenegro is obliged to update its NIP, particularly after the inclusion of 
new POPs under the ambit of the Convention. All activities stemming from the recommendations given by evaluators will be 
taken into account for subsequent NIP updates. The NIP Action Plan covers a four-year period, 2019-2023, following which 
NIP update will be envisaged to ensure sufficient time after the expiry of the NIP timeframe to take onboard evaluation 
findings and use them in drafting the coming NIP.

Guidance for monitoring and evaluation  

Are monitoring, reporting and evaluation clearly defined in the strategy, together with the insti-
tutions responsible?

In case of hiring external evaluators/mixed evaluation, are the funds envisaged for such evaluation?

Is there enough time 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?

YES NO

CONCLUSION

EXAMPLE 3: 
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5.8 COMMUNICATING REFORM ACTIVITIES 

In strategy document planning and 
implementation cycle, communi-
cating reform activities makes an 
integral part of their implemen-
tation. On the other hand, policy 
information instruments are an 
integral part of policy instruments 
that drafters have available for 
strategy document planning and 
implementation. Policy informa-
tion instruments include different 
campaigns, training events, PR 
activities, information leaflets and 
brochures, publications affirming 
the relevance of the given policy, 
or solutions offered by the given 
strategy document. 

Reform activities in any sector 
should be conducted in the spirit of 
transparency and inclusion, with a 
view of better solutions in the reform 
efforts in the given policy area. This 
includes ensuring communication 
and the visibility of reforms both 
within the public administration, 
and externally, towards citizens, 
civil society organisation, interested 
international public, diplomatic 
representatives in the country etc. 

Developing and implementing 
well-planned communication 
activities given in the format of a 
communication plan for the given 
strategy document or policy area 
is an essential precondition for 
sound and meaningful communi-
cation of reform goals and the ways 
to achieve them. Public interest is 

at the heart of any reform process; 
thus, engaging citizens is vital 
throughout the process, and it is in 
the interest of citizens for reforms to 
be communicated in an open, under-
standable and transparent manner, 
by providing the widest scope of 
information possible. Through good 
communication, public administra-
tion strives to be closer to citizens by 
initiating dialogue and taking care of 
their demands.

The assumptions of good reform 
communication include: having 
a Communication Plan in place; 
clear communication process and 
messages written in simple and 
understandable language; commu-
nication adapted to the target 
group; a clear system envisaging 
who communicates, their role in 
institutional hierarchy, established 
cooperation with media agencies, 
outlets and journalists, NGOs, citizen 
groups, and the business sector.

In order for this process to be aligned 
with the overall policy planning 
cycle, care should be taken of the 
following:

• In order to consistently apply the 
alignment principle, communica-
tion activities may add value to the 
strategy document alignment thus 
supporting the pursuit of goals set 
in overarching strategy documents 
and additionally, such activities may 
affirm the EU accession process in 

the given policy areas; 

• Stakeholder assessment, as a part 
of the situation analysis exercise, 
may be used to recognise audiences 
for communicating planned 
reforms, followed by results and 
achievements. As it happens, stake-
holders will largely coincide with 
audiences targeted by communica-
tion activities;

• The Action Plan should be used 
to anticipate communication 
activities for the given strategy 
document. This may be done 
by envisaging communication 
activities to promote achievements 
for a specific operational objective 
if its nature allows. On the other 
hand, it is also possible to envisage 
communication activities in a 
separate Action Plan section, which 
may focus on u number of diverse 
activities, ranging from building 
capacities of PR services and 
delivering training to those specifi-
cally linked with communicating the 
strategy document objectives;

• Commitment to measurable 
indicators and using solid data 
in the initial policy planning 
stages may largely facilitate any 
subsequent communication of 
results and outcomes. Having 
specific and measurable evidence-
based indicators helps communicate 
more effectively both the action 
plans, and the results achieved

Cognizant of communication needs in a digital era, public messages need to be adapted and developed accordingly. 
Thus, it is important for the messages communicating a specific reform action to be: 
• Concise, clear, suitable for sharing;
• Aligned at the department level, strategically targeted and adapted to recognised target groups and the devices 
they use;
• More visual than narrative – using infographics, photographs, videos, with the possibility of interaction.
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COMMUNICATION TONE AND LANGUAGE
The key messages present the main contents to be conveyed; however, the tone and language need to be adjusted to maximise 
their impact. The language needs to be clear, accurate and simple. It should be borne in mind that the whole point of the 
process is to improve the quality of life, and thus, this should be the alpha and omega of any communication endeavour. 
Language must be such to focus on results and impacts, but always with a human face. Or to illustrate this, housing units are 
not being built, but rather – people are getting their homes.
The language and the tone of the messages have to match the target audiences, but also the nature of the communication 
channel used. Writing a feature for a current affairs section in a weekly magazine and for Instagram are completely different 
things, although sharing the same goal. The language and tone have to show openness, inclusiveness and to be two-way, 
and indicate that the accession process and reforms are the joint endeavours and shared responsibility. Thus, one should 
not shun away from a less formal approach when the communication channel and the situation allow, so since it instils the 
feeling of closeness, equality and openness, and messages are more likely to resonate with the audience.

AN EXAMPLE OF A KEY MESSAGE:
U is our destination, and better living standards for citizens the key goal of our reforms.
Supporting messages: The process of Montenegro’s accession to the EU improves the living standards for all citizens; We 
are conducting reforms for citizens to live in a prosperous society of equal opportunities.; EU offers better opportunities for 
education, mobility and youth employment.; The rule of law is in the interest of Montenegrin citizens.
Why these messages?
The reforms countries undergo to reach certain standards in the rule of law, human rights, economic development areas lie 
at the very heart of the EU integration. The belief that Montenegro is in the process solely to meet EU requirements and tick 
the boxes should be avoided, because it moves the EU integration process away from daily lives. The key goal of integration 
is to transform the society to better match the needs of all citizens

AN EXAMPLE OF COMMUNICATION WITH A SPECIFIC AUDIENCE 
MEDIA
Why: The media are vital as the single most important channel for communicating EU integration to citizens. The aim is to 
get more engaged and unbiased media reporting and journalists specialised in these matters.
How: Apart from the usual communication channels covered by the Strategy, it is recommended to have direct interactions 
with editors and journalists, sign MoUs, where meaningful, build trust through informal briefings, organise study visits and 
training, incentivise by envisaging awards for best stories.

The messages should focus on the purpose of adopting the strategy document and the importance of its adoption for 
addressing issues in society, i.e. improving the situation, and promote achievement of set goals to the benefit of citizens, 
which is the focus of any policy.

With a view of promoting communication of reform efforts in Montenegrin strategic framework, it is advisable to consult 
the Government’s Communication Strategy, the Public Information Strategy on Montenegro’s Accession to the EU 
2019-2022, establish closer cooperation with the Government Bureau for Public Relations and the Secretariat General’s 
Department for Public Information on the European Union and the EU Accession Process.

The Public Information Strategy on Montenegro’s Accession to the EU was adopted in 2019. It is a valuable resource 
explaining different communication instruments, audiences, stakeholders both as partners and multipliers of the 
messages we wish to send out, all illustrated by a number of telling examples.

PUBLIC INFORMATION STRATEGY ON MONTENEGRO’S ACCESSION TO THE 
EUROPEAN UNION 2019-2023

EXAMPLE 1: 
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6. MANDATORY FORMAT OF REPORTS ON IMPLEMENTATION OF STRATEGY DOCUMENTS 

Introducing uniform progress 
reporting practice is conducive to 
better quality of reporting. A uniform 
report format 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 recommenda-
tions for the improvement of public 

It is noteworthy that, given the schedule for implementation of a 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 17 below.

Report
type

Report 
format

Mandatory 
elements of 
reports

It should reflect on results of activities from 
the previous year, and the level of achievement 
of operational objectives in mid-term reports 
(after the second year of implementation). 

I Executive Summary referring to most relevant 
achievements and challenges that marked the 
reporting period 

II Information on the progress made towards 
achieving operational objectives (an analytical 
overview on how the activities undertaken 
contributed to the progress made in attaining the 
objectives, with good practices and challenges, 
mid-term reporting where such mid-term 
indicator values are set – second year of imple-
mentation) 

III The Annex 1 table for reporting on implemen-
tation of specific activities 

IV Recommendations for next stages of imple-
menting the strategy document 

Final report features information on the 
results of activities from the previous 
year, but in particular the degree of 
fulfilment of operational objectives and 
strategic goals for the overall duration of 
the strategy document.

I Executive Summary referring to most 
relevant achievements and challenges 
throughout the strategy document imple-
mentation 

II Information on achievement of 
strategic goals and operational 
objectives (reporting on the status of 
performance indicators for the overall 
timeframe of the strategy document)

III The Annex 1 table for reporting on 
implementation of specific activities 
(regarding the last year of the strategy 
document implementation)

IV Evaluation findings  

V An overview of estimated and actual 
costs

VI  Recommendations for the next policy 
planning cycle

Annual Report on the implementation of an 
Action Plan 

Final Report on the implementation of a 
strategy document
(Upon he expiry of its timeframe)

The Secretariat General 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.

policy development and implemen-
tation. 

To ensure quick and easy search for 
information on the performance of 
a strategy document, reports should 
relate to corresponding sections of 
the strategy or programme. They 
need to be clear, succinct and enable 
quick reference.

Before the report on implementation 
of a strategy document is submitted 
to the Government for adoption, the 
Secretariat General issues a relevant 
opinion.

An opinion is issued for:
- Annual Reports 
- Final Reports following the expiry 
of the strategy timeframe.
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MANDATORY ELEMENTS OF THE ANNUAL REPORT 

I
Executive
Summary

II
Information on 

the progress made 
in achieving the 
operational goals

III
Table

IV
Recommendations 
for next stages of 
implementation

Annual Reports on the imple-
mentation of Action Plans focus 
on the results of activities imple-
mented over the reporting period, 
In addition, they provide informa-
tion on what helped in having better 
performance than planned, the 
challenges encountered in imple-
mentation and why. When reporting 
for the year envisaged for mid-term 
reporting (second year of imple-
mentation), the progress achieved in 
pursuit of each operational objective 
against the mid-term performance 
indicators must be reported. 
Each part of the report should 
feature specific information that 

An overview of activities 
mature for reporting, and 
the number of performance 
indicators reported on in the 
given year.

An overview of progress made 
by institutions responsible for 
implementation, which gives 
an indication of the scope 
of obligations and fosters 
accountability.

The overall progress made 
in implementing the Action 
Plan for the reporting year, 
and performance against the 
indicators set for operational 
objectives.

EXAMPLE 1: 
An example of a well-designed overview of the progress made in the PAR Strategy Progress Report

gives a clear picture of the progress 
made through implementing the 
annual Action Plan, i.e. the strategy 
document. Below is the explanation 
as to what information should form 
the content of each of the report’s 
chapters.

I EXECUTIVE SUMMARY (no more 
than two pages) gives an overall 
assessment of the progress in the 
implementation of the Action Plan 
as follows: 

- Information on progress achieved 
in implementing activities  with 
reference to pertinent objectives 

(percentagewise in reference to the 
total number of activities planned 
for the reporting period, a graphical 
overview); 

- Whether the activities were 
implemented on time and, if not, 
why some activities were not 
implemented on time or were not 
implemented at all;

- A brief overview of most relevant 
results and challenges;

- Financial reporting (overview of 
actual vs. planned costs, by source 
of funding)
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II INFORMATION ON THE 
PROGRESS MADE IN ACHIEVING 
GOALS  
This is a narrative section of the 
report preceding the tabular section; 
it should give a commentary on the 
performance against set operational 
objectives. To ease monitoring, 
it would be best if this chapter 
followed the structure of the strategy 
document, with subsections for each 
operational objective. The report 
should reflect each objective and 
include:

- Information on the progress made 

II The REPORTING TABLE on 
the implementation of the Action 
Plan63  is an integral part of the 
report. It follows the structure of 
the Action Plan and should provide 
information on the implementa-
tion of each respective activity, i.e. 
the progress made in reference to 
output indicators’ values. The main 
elements included in the table are:

- The activities (all the activities 
foreseen by the Action Plan for the 

Such a tabular overview of the indicators monitored, their baseline, targets and actual achievements for the 
reporting year is a good basis for further elaboration of trends.
Each visual presentation of indicator values is to be followed by data analysis: how we achieved good results; 
why we failed to make the progress intended; the challenges encountered; things to be done in the upcoming 
period; good practices that need to continue in the coming years.

63 Please refer to Annex 1, p 92

EXAMPLE 2: 

The Report on the progress made in implementing the 2018 Action Plan accompanying the Public Administration Reform 
Strategy 2016-2020 is an example of good visual presentation of performance indicator trends:

Number of appeals against the decisions upon 
requests for free access to information 

Decisions quashed by the Agency as a share of 
the total number of appeals 

Agency decisions quashed by the Adminis-
trative Court as a share of the total number of 
actions against the Agency’s decisions 

Number of complaints on the invoking admin-
istrative silence in free access to information 
cases 

Share of information published by the 
ministries proactively, as envisaged by the Free 
Access to Information Law

5

6

7

8

9

2016: 2687 
2017: 3880

2016: 41,7%
2017: 30%

2016: 77%
2017: 83%

2016:997
2017: 941

2016:0%
2017: 88%

3284

44,64%

16,63%

419

91,38%

-

25%

60%

940

90%

1630

10%

50%

10% (943)

90%

in pursuit of each operational goal 
and the accompanying indicators: 
trends; baseline, target and current 
values (when reporting after the 
second year of implementation 
where reporting against mid-term 
values is required)
- Trend analysis (explaining the 
failure to meet the planned trends 
and targets or going above the plan 
in certain areas)
- Explain how some of the key 
activities contributed to attainment 
of objectives 
- Challenges encountered while 
implementing the strategy document 

for each objective separately 
- Reference to other information 
relevant for the given policy area 
(reports and reviews by interna-
tional institutions, the academia, 
nongovernmental organisations) 
- If available, give information on 
progress made against relevant 
international indicators and indexes.

The information on the progress 
made should be concise and clear, 
accompanied by visual presentation 
of data. It is recommended to review 
each objective in not more than 2 
pages. 

reporting period should be entered 
into the reporting table);
- Information on the results of the 
implemented activities (output 
indicator values should be indicated);
- Institutions in charge of imple-
menting activities;
- 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;
- The reasons why some of the 
activities were not implemented or 
were delayed;
- An overview of the planned and 
actual costs with a summary of 
expenditures in reference to the 
allocated amounts, by the source of 
funding;
- Recommendations for the forth-
coming phases of the Action Plan’s 
implementation.

Indicator Baseline Indicator 
value in 2018 Trend 2018

target
2020
target
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IV RECOMMENDATIONS FOR 
THE FORTHCOMING PHASES OF 
IMPLEMENTATION
Finally, the reports should feature 
recommendations for the institu-
tions responsible for implementing 
the strategy document (operational 
level), but also for decision-makers 

Final Report on the implementation 
of a strategy/programme is expected 
to offer final information on the 
overall progress in achieving the 
strategy’s goals and operational 
objectives and the status of the 

In this example, recommendations are addressed to the institutions responsible for their consideration and 
implementation, thus ensuring better monitoring of the progress made. 
The recommendations can refer to overcoming operational challenges (e.g. coordination), or to issues that need 
to be considered at the political level (e.g. investments in education). 
This last chapter may give clear and precise guidance for the upcoming policy implementation stage (e.g. 
standards of competency and licencing for teachers), but also suggest possible line of action (e.g. scholarship 
programme).

Mandatory elements of the final report for a strategy/programme
(Upon the expiry of strategy document timeframe)

An example of well-formulated recommendations may be found in the PISA 2105 Results and Recommendations for 
Education Policy: 

MINISTRY OF EDUCATION:

Coordination. There is a clear need to set up a working group under the MoEd auspices tasked with ensuring effective 
coordination and collaboration among and between the professional institutions and the MoEd on implementing education 
policies, particularly at school level.

Standards of competencies for teachers and licencing. In collaboration with professional associations and unions, align the 
licencing system with standards of competencies for teachers in Montenegro.

Scholarship programme. Develop and implement a scholarship programme to motivate best students to enter into teacher 
training universities.

Investments in education. In cooperation with the Government and the Ministry of Finance, develop a plan for gradual 
increase of investments in education from current approx. 4% of GDP to the average for the OECD countries (around 5% 
of GDP). The bulk of such investments should go to: (a) improve the quality of teaching and learning at school level; (b) 
strengthen the role of school-based pedagogical and psychological services; (c) greater coverage of vulnerable children 
by pre-school education (essential for proper preparation for mandatory schooling and prevention on non-attainment of 
functional literacy).

BUREAU FOR EDUCATIONAL SERVICES AND VET CENTRE:

(political level).
Recommendations need to address 
the challenges encountered 
while implementing the strategy 
document, as explained in the 
narrative section of the report, 
under the heading “Information on 
progress made towards the opera-

tional objectives“.
Recommendations might refer to 
the need to contact donors to secure 
additional funding, or financial 
or organisational measures in the 
interest of faster implementation of 
planned activities, the proposal to 
reallocate remaining funds.

EXAMPLE 3: 

indicators (outcome and impact 
indicators).

Apart from the mandatory elements 
required for the Annual Report 
on implementation of a strategy 

document, the Final Report has 
additional obligatory content: the 
evaluation findings and an overview 
of the planned and actual expendi-
tures for the whole implementation 
period. 
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I
Executive 
summary

II
Informaiton 
on progress 

made in 
pursuit of 

operational 
objecitves

III
Table

IV
Evaluaiton 

findings

V
Overview of 
planned and 
actual costs

VI
Recommen-

dations for the 
next policy 

planning cycle

I EXECUTIVE SUMMARY includes 
an overview of the results of the 
activities achieved in the previous 
year, as well as an overview of the 
key achievements for the whole 
strategy document implementa-
tion period, i.e. general progress 
assessment (the most important 
conclusions relating to the progress 
in achieving the strategy’s goals 
and operational objectives, as well 
as the key challenges). Hence, the 
Executive Summary should include:
- Information on the progress made 
in the AP implementation over the 
previous year;  
- An explanation why certain 
activities did not materialise or were 
partially followed through;
- An overview of performance 
against operational objectives and 
strategic goals (key achievements);
- An overview of challenges in 
implementing strategy documents, 
and the whole policy area.

II INFORMATION ON PROGRESS 
MADE TOWARDS ATTAINING 
STRATEGIC GOALS AND 
OPERATIONAL OBJECTIVES 
(PERFORMANCE INDICATORS) 
includes:
- Information on the target and 
achieved values vs. baseline values 
of performance indicators for 
strategic goals and operational 
objectives defined in the strategy 
document;
- The accompanying trend analysis 
for outcome indicators (what the 
data presented mean for citizens 
and other stakeholders, how good 
results were achieved, why target 
values were not reached);
- Analysis of international indicators 
and indexes relevant for the given 
policy area; and
- An overview of the contribution of 
the strategy/programme to reaching 

64  Please refer to Annex 1, p 92 

An example of good visual presentation of financial reports may be found in the Report on the Implementation of the 2018 
Action Plan for the Regional Development Strategy 2014-2020. 

the priorities set in overarching 
strategy documents).

III TABLE FOR REPORTING ON 
IMPLEMENTATION OF THE 
ACTION PLAN FOR THE FINAL 
YEAR OF IMPLEMENTATION64 
contains:
- Values of outcome indicators for 
each operational objective; 
- Activities (all activities foreseen in 
the Action Plan for the last year of 
implementation should be entered 
into the reporting table);
- Information on the results of 
the implemented activities (the 
achieved values of the output 
indicators should be indicated);
- Institutions in charge of the imple-
mentation 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; 
- An overview of planned and 
actual costs, with a summary of the 
expenditures with correlation to the 
allocated amounts, by sources of 
funding.

IV EVALUATION FINDINGS

Although evaluators draft a separate 
Evaluation Report with detailed 
information learned during the 
process, the Final Report on the 
implementation of a strategy 
document should include a concise 
presentation of most relevant 
evaluation findings and recommen-
dations. 

The type of data to be presented 
depends on the evaluation questions 
and chosen evaluation criteria. 
Nevertheless, for the sake of 

rational planning and observance 
of the principles of continuity and 
economy, it is advisable to respond 
to some of the following questions:
- Is there a need to adopt a new 
strategy document?
- Is there a need in the following 
policy cycle to address any problem 
or need not covered by the previous 
document?
- How efficiently was the strategy/
programme implemented compared 
to alternatives?
- Are costs commensurate to 
outcomes?

Apart from evaluation findings, 
this chapter of the report should 
contain 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 ACTUAL EXPENDITURES 
FOR THE OVERALL STRATEGY 
DOCUMENT IMPLEMENTATION 
PERIOD

This chapter needs to give a ratio 
of total costs planned and what was 
actually spent for implementing 
the strategy document, with the 
accompanying visual presentation. 
In addition, the breakdown of costs 
by source of funding needs also 
to be provided, accompanied by a 
narrative explanation. 
If disparities in attainment of 
objectives have been observed due 
to lack of funding, it is advisable 
to give a breakdown of planned 
and actual costs for each objective 
separately.



88

Visual presentation of costs 
by source of funding shown as 
percentages and in absolute 
amounts.
 
Each chart should be followed 
by a brief narrative explana-
tion, but also the information 
on ratio of planned vs. actual 
costs for the reporting year. 

VI RECOMMENDATIONS FOR 
MORE EFFICIENT IMPLEMENTA-
TION OF THE SET GOALS 
The recommendations given in the 
report’s final section are the basis 
for the next policy planning cycle. 
They should address all challenges 
observed during the implementation 
of the strategy document, but also 
rely on the findings of independent 
evaluators. They may be categorised 
by strategy goals or by responsible 
institutions. 
While writing reports, both the 
annual and final ones, apart from its 
format, the following should also be 
considered:
• The report should be substantiated 

7. MANDATORY ELEMENTS OF EVALUATION

The first step in evaluation is to 
select the evaluation manager from 
the responsible ministry. In practice, 
it is most often a person who was 
involved in drafting and imple-
menting the strategy document and 
who was responsible for coordi-
nating the monitoring and reporting 
exercise. This person’s role is to set 
the purpose and scope of evaluation, 
and to ensure the functionality 
of the process. The responsible 
ministry then sets up the evaluation 
reference group to be composed 
of the representatives of different 
institutions and other stakeholders 
(e.g. relevant international organi-
sations, NGOs, academia). Its role is 
to assure the quality of the process. 
They are to meet at least three times: 
at the beginning, during and at the 
end of the evaluation.

by accurate, verified and reliable 
data;
• The report should contain an 
analytical overview of the key 
achievements, but also the difficul-
ties encountered and what caused 
them;
• The report should be concise and 
not overly descriptive so that the 
most important information can be 
easily found in the narrative part of 
the report;
• In case of a report longer than 
10 pages, it should have a table of 
contents;
• So as not to burden the narrative 
part, reports may contain annexes 
with additional relevant information 

(infographics, charts, figures);
• If wishing to present additional, 
more voluminous information 
relevant for the given policy, these 
may be attached to the report;
• The report should clearly present 
the achievements of the strategy 
implementation process, the number 
of implemented vs. the number of 
planned activities, problems during 
the implementation and what 
caused them, as well as performance 
indicators values and further recom-
mendations;
• Upon adoption by the Government, 
the report should be posted on 
the webpages of the responsible 
ministry.

In addition, an independent 
evaluation team needs to be selected 
and put in charge of conducting the 
evaluation based on the evaluation 
questions made by the evaluation 
manager. 

The evaluation manager, in consul-
tations with other stakeholders, 
develops the evaluation roadmap. 
The roadmap is a document with 
basic information about the type of 
evaluation (internal/external/mixed; 
ex ante/mid-term/final), its scope, 
duration and criteria. In addition, 
it also gives an overview of agreed 
evaluation questions, hypothesis 
and indicators. 
When developing a roadmap, the 
six evaluation criteria propounded 
by the OECD: relevance, coherence, 
effectiveness, efficiency, impact and 

sustainability should be borne in 
mind. 
The criteria to be covered by 
evaluation depend on the scope 
of evaluation. Once the evaluation 
criteria are chosen, the evaluation 
questions are defined – “what do we 
want to learn through evaluation”. 
Each evaluation question should 
have the assessment criteria 
(hypotheses), and each assessment 
criterion its indicator. 

Finally, based on the evaluation 
questions, proper research methods 
are chosen the evaluators would be 
using in their work (desk research, 
survey, in-depth interviews, focus 
groups, field visits). 
The table below gives an overview of 
evaluation criteria and the questions 
referring to each criterion. 
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Criterion What does it mean? Questions

RELEVANCE

COHERENCE/ 
SINERGY

EFFECTIVENESS

Does the strategy document (or a part 
thereof) respond to the right needs? 

It examines the relation between the 
needs and problems and goals of activities. 
Things change with time – certain goals 
may be reached or replaced; needs and 
problems change, new ones emerge.

How coherent is the intervention 
(document)?

Compatibility and alignment of the 
strategy document with other strategies, 
projects and policies in the country, sector 
or institution.

Is the intervention achieving its 
objectives? 

It measures the extent to which the 
intervention achieved, or is expected to 
achieve, its objectives. It measures the 
degree to which a certain activity or group 
of related activities led to the achievement 
of pertinent objectives.

• To what extent are strategy document’s 
objectives and activities still relevant?
• To what extent is the strategy document 
relevant in reference to the real needs of 
citizens, businesses, NGOs?
• To what extent the goals set comply with 
the current priority needs and capacities 
in Montenegro? 
• To what extent were stakeholders 
involved in developing the strategy 
document? 
• How well is the strategy document 
related to and aligned with the EU 
integration process?

• To what extent are there synergies and 
interlinkages between this document and 
other documents/ projects implemented 
by the same institution /government?
• Is it consistent with the relevant 
international norms and standards to 
which that institution/government 
adheres?
• Is there complementarity, harmonisation 
and coordination with other actors and 
countries in the same policy area?
• To what extent the strategy document 
adds value while avoiding duplication of 
effort?

• Did the actual implementation of the 
strategy document and accompanying 
action plans proceed at the intended pace 
over the 4 years? 
• Did, and to what extent, each of the 
activities/measures contribute to 
achieving the planned results?
• To what extent have the objectives been 
achieved or when such achievement could 
be expected? 
• What changes (positive and negative) 
took place? When activities are the most 
successful, what is being achieved? 
• What factors had the greatest effect 
on achieving or failure to achieve the 
objectives (upsides supporting the 
implementation and downsides hindering 
it)? 

65 Better Criteria for Better Evaluation - Revised Evaluation Criteria Definitions and Principles for Use, OECD/DAC Network on Development Evaluation

Table 10: Evaluation criteria65
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• In the areas of low/high effectiveness, 
which steps stakeholders take contributed 
the most to high effectiveness/lack of 
progress (driving/hindering forces)?
• How do changes differ in different parts 
of the strategy/programme?
• Are cross-cutting issues (gender equality, 
environment, etc.) adequately addressed 
by the strategy and in its implementation? 

EFFICIENCY

IMPACT

SUSTAINABILITY

How well are resources being used?

The ratio between the resources used 
(human and financial) and the changes 
produced (positive or negative). Efficiency 
measures outputs – qualitatively and 
quantitatively – compared to inputs. The use 
of as cheap as possible resources to achieve 
the desired results.

What difference does the intervention 
make?

The changes we expect to take place due to 
implementation. Impacts may take place 
during different timeframes, and affect 
different entities. Effects may be positive 
or negative, direct or indirect, intended 
or unintended, in any dimension (social, 
economic, environmental, political, etc.)

Will the benefits last beyond the strategy 
document’s horizon? 

Continued reforms. Resilience to risk. 
Measuring the probability that benefits of 
a certain activity will continue after donor 
funding has stopped. Projects need to be 
environmentally sustainable and financially 
viable.

• Is the strategy being delivered in the 
most efficient way compared to the 
alternatives? How commensurate are the 
costs to the benefits achieved? 
• How adequate was the institutional and 
organisational structure for coordination, 
monitoring and reporting (Did it foster or 
hinder implementation)? 
• Were the costs borne by different groups 
of stakeholders proportional to the 
accompanying benefits? 
• Are there possibilities for streamlining 
regulations or reducing redundant 
regulatory costs without interfering 
with the set objectives?

• What happened as a result of the 
implementation? What real difference it 
has generated for beneficiaries? 
• What came as a result of implementing 
the strategy in terms of meeting the EU 
accession criteria and actual differences 
for various beneficiaries?
• How many people were affected and in 
what ways (positive and negative)? 
• What would be the most likely 
consequences if the activities from the 
current strategy document stopped or 
were cancelled?

• To what extent have stakeholders 
designed and inserted in their plans and 
systems the feedback and monitoring 
mechanisms to ensure independent 
review (adaptation) to meet the objectives?
• How long positive effects of the strategy 
and action plans continued after donor 
funding stopped?
• How sustainable are the capacities of 
institutions recognised as stakeholders in 
strategies and action plans?
• How financially viable is future action in 
the given policy area?
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The responsible ministry (the one 
ordering evaluation) determines 
evaluation purpose and scope. The 
purpose determines the selection 
of criteria. The scope needs to 
be elaborated depending on the 
nature of the strategy document, 
the time available for doing 
evaluation, availability of data and 
resources.
Hence, the evaluation questions 
contained in the roadmap do not 
necessarily cover all the criteria. In 
that case, it is important to explain 
why some of the criteria are not 
covered. 

Sound annual reports on the imple-

66   More on evaluation management phases and key steps in DG NEAR “Guidelines on linking planning/programming, monitoring and evaluation”, July 2016

During the preparatory phase, 
the relevant institution:
• sets up the institutional 
organisation (Reference 
Group), 
• in cooperation with other 
relevant institutions, defines 
the Roadmap – scope 
of evaluation, selection 
of criteria, question and 
indicators,
• plans funding for conducting 
evaluation,
• selects an independent 
evaluator (not involved in 
drafting or implementing the 
strategy document).

During phase 2 evaluators:
• collect necessary information 
from the documents available 
(including annual progress 
reports) and analyse such data. 
Responsible institution makes 
relevant documents available. 
• guided by the roadmap, do the 
research and use other methods 
to collect data, such as surveys, 
focus groups, interviews, field 
visits.
The Reference Group meets at 
least once during the evaluation 
process. 

During this phase, evaluators 
and the Reference Group:
• finalise responses to 
evaluation questions. 
• draft the report with conclu-
sions and recommendations.  
• The Reference Group and the 
evaluation manager assess the 
quality of the draft evaluation 
report 
• Disseminate evaluation report 
and its findings (among other 
things, through the final report 
on the implementation of the 
strategy document).

Preparatory phase Implementation phase Evaluation report and 
dissemination

PHASE 1 PHASE 2 PHASE 3

mentation of strategy documents 
with proper performance indicator 
analysis, progress made in imple-
menting the action plan, good 
reporting on output indicators and 
the spending are the required basis 
for evaluation. Therefore, they have 
to be available to the evaluation 
team from the very start.  

It is important to plan evaluation 
timely and align it with policy 
planning cycle.

Experience has shown that 
evaluation takes six to nine months, 
depending on its scope. Therefore, 
it needs to start in the last year into 

the implementation of the strategy 
document so that the evaluation 
report and findings are available to 
decision-makers before considering 
the necessity of adopting a new 
strategy document and/or before 
starting to draft the new strategy. 

Although evaluators provide a 
separate evaluation report, key 
evaluation findings and recom-
mendations need to be included in 
the final report about the imple-
mentation of a strategy document. 

In order to plan the process well, 
below are some comments on key 
phases of evaluation66.
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I ANNEX 1.1

Mandatory elements for an Action Plan:

NOTE:
The proposed Action Plan template is complementary to the Progress Report template below.
At times, in practice, particularly with thematically more complex strategy documents, the level of “key measures” is 
introduced between the level of activities and operational objectives. This is not specifically envisaged by the Methodology, 
but is acceptable if that option seems logical and needed given the organisational setup and structure. Then the template 
reads as follows:

Outcome indicator a) 

Outcome indicator a) 

Key measure 1.1

Outcome indicator b) 

Baseline values

Baseline values

Baseline values

Target value halfway into the 
implementation of the strategic 

document

Target value halfway into the 
implementation of the strategic 

document

Target value halfway into the 
implementation of the strategic 

document

Target value at the end of 
implementation of the strategic 

document

Target value at the end of 
implementation of the strategic 

document

Target value at the end of 
implementation of the strategic 

document

STRATEGIC GOAL I: 

STRATEGIC GOAL I: 

STRATEGIC GOAL II: 

STRATEGIC GOAL III: etc.

Operational objective 1: 

Operational objective 1: 

Operational objective 2:

Operational objective 3:  etc.

Activity linked with 
Operational objective 1

Activity  1.1.1.

Activity 1.1.2.

Activity 1.1.3.  

1.1.

1.2.

1.3. etc.

Output
indicator

Output
indicator

Responsible 
institutions

Responsible 
institutions

Start
date 

Start
date 

Planned
end date 

Planned
end date

Anticipated 
funding

Anticipated 
funding 

Source of 
funding 

Source of 
funding 
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ANNEX 1.2 – REPORTING TABLE 

Outcome indicator 1. 

Outcome indicator 2. 

Baseline value  
(based on statistical data for two 

years prior to adoption of the 
Action Plan)

Baseline value  
(based on statistical data for two 

years prior to adoption of the 
Action Plan) 

Value at the end of
the reporting period

Value at the end of
the reporting period

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

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

STRATEGIC GOAL I: 

Operational objective 1: 

Activity 
linked with 
the output 
indicator 1

1.

2.

Output indicator 
value at the end 
of the reporting 

period

Responsible 
institutions 

Start 
date 

Planned 
end date 

New deadline 
(with reasoning)

Status Anticipated 
funding

Actual 
funding  

Source of 
funding 

Recommenda-
tions for going 

forward 
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II ANNEX 2 – TEMPLATE FOR OPINION ON DRAFT STRATEGY DOCUMENTS IS-
SUED BY THE SECRETARIAT GENERAL 

Opinion on Draft Strategy Document

1. GENERAL OVERVIEW OF DRAFT STRATEGY DOCUMENT

TABLE OF ALIGNMENT

Elements of the strategy document checked 

1. Alignment with the current planning framework (at goal/objective and 
indicator levels)

SG comments*

2. Alignment with the European integration process and key EU policies

3. Alignment of the structure and content with the Decree on the procedure 
of drafting, alignment and monitoring the implementation of strategy 
documents

1.1. Overarching strategy documents (NSDS 2030, MAP, MDD, ERP, MGWP)

1.2. Sector-based strategy documents

1.3. International commitments

2.1. National level (closing benchmarks, negotiating positions, IPA criteria) 

2.2. EU level (EU panning framework, policies, targets by 2030)

3.1. Does the strategy document comply with mandatory requirements set 
by the Decree?

3.2. Situation and problem analysis

3.2.1. Does the situation analysis contain the performance analysis 
(including drawbacks) of the previous strategy document, if any? 

3.2.2. Is the situation analysis based on measurable data indicative of a 
problem?

3.2.3. Does situation analysis include the review of the respective roles of 
relevant domestic and international actors?

3.2.4. Does the situation analysis identify priority problems in the given 
policy area, together with their causes and consequences?

Aligned

YES NO

2. ALIGNMENT CHECK – TRAFFIC LIGHT APPROACH

A review of strategic framework compliance with suggestions for
overall policy planning cycle in the given policy are 

*Secretariat General comments on every element in the template for opinion
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3.3. Strategic goals and operational objectives 

3.4. Performance indicators

3.6. Financial estimates

3.5. Action plan

3.2.1. Is the strategic goal set in accordance with the Methodology for 
policy development, drafting and monitoring of strategic planning 
documents?

3.2.2. Are operational objectives that reflect the strategic goal also 
defined?

3.2.3. Do the operational objectives correspond to the problems identified 
in situation analysis?

3.2.4. Are operational goals SMART (specific, measurable, 
action-oriented, realistic and time-bound)?

3.4.1. Does each operational objective have at least one defined outcome 
indicator?

3.4.2. Are outcome indicators clear, measurable and relevant for pursuing 
the set operational objectives?

3.4.3. Are baseline, mid-term and target values set for outcome 
indicators?

3.6.1. Does the strategy document contain a breakdown of 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 sources of funding indicated?

3.5.1. Are the activities in the Action Plan defined so as to contribute to 
the achievement of operational objectives?

3.5.2. Is there an institution designated to implement the defined 
activities?

3.5.3. Are start and end dates set for conducting activities?

3.5.4. Are output indicators set for each activity?

3.5.5. Are the funds needed and the sources of funding stated for each 
activity?
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3.7. Monitoring, evaluation and reporting

3.7.1. Does the strategy envisage monitoring, data collection and 
reporting mechanisms?

3.7.2. Is there a body 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
publication of reports?

3.7.5. Is evaluation foreseen by the strategy?

3.7.6. If evaluation is to be carried out by an external entity 
(an independent evaluator), is funding anticipated for that purpose?
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III ANNEX 3 – TEMPLATE FOR OPINION ON THE ANNUAL REPORT ON 
IMPLEMENTATION OF STRATEGY DOCUMENTS, SECRETARIAT GENERAL

Opinion on the Annual Report on implementation
of strategy documents

GENERAL COMMENTS ON DRAFT ANNUAL REPORT

Report submitted for opinion

GENERAL ASSESSMENT OF THE QUALITY OF THE REPORT:

Reasons:

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?

(State the year of implementation 
of the strategy document) 

YES NO

STRATEGIC DOCUMENT ALIGNMENT TEMPLATE

Elements for verification of the Annual Report
on implementation of the Action Plan

1. DOES THE REPORT CONTAIN AN EXECUTIVE SUMMARY

1.1. Does the executive summary contain information on progress made in 
the AP implementation?
(Percentage of implemented activities, percentage of activities that were 
not implemented timely, percentage of partially implemented activities, 
etc.)

1.2. Does the executive summary provide brief explanation for failure to 
implement the activities within the stipulated timeframe?  

1.3. Does the executive summary contain a brief description of the key 
achievements by operational objective? Does it make a reference to the 
challenges in achieving the target values of key outcome indicators? 
*(Reference to values of key outcomes is obligatory only for reports after the 
second year of AP implementation) 

1.4. Does the executive summary make a reference to the challenges 
encountered in reaching the objectives and target values for outcome 
indicators?

Check against the quality 
criteria

YES NO

TEMPLATE FOR THE CHECK OF THE QUALITY CRITERIA RELATED TO REPORTING
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2. DOES THE REPORT CONTAIN INFORMATION ON PROGRESS MADE 
TOWARDS ACHIEVING OPERATIONAL GOALS? 

3. DOES THE REPORT CONTAIN A REPORTING TABLE 

4. DOES THE REPORT CONTAIN RECOMMENDATIONS FOR PROCEEDING 
MORE EFFICIENTLY IN FUTURE?

2.1. Does the report contain an analytical overview of achievements by 
operational objective?
(Description of achievements and how they contribute to the pursuit of 
operational objectives, good practices,)

2.2. Does the report contain an overview of challenges encountered by 
operational objective?
(Description of challenges in achieving desired changes. Challenges should 
be covered by the recommendations for the coming period given in the last 
chapter, item 4) 

2.3. Does the report set the baseline, mid-term and target values for outcome 
indicators (for each operational objective separately)? *A reference to 
outcome indicator values is mandatory for reporting on the year for which 
mid-term values are set –most often the second year of implementation of a 
strategy document 

2.4. Does the report contain an analysis of the causes and reasons why the 
target values were (not) achieved? * A reference to outcome indicator values 
is mandatory for reporting on the second year of AP implementation 

Does the table contain the key information set out by the Methodology:

Outcome indicators (*mandatory after the second year of the AP implementation) 
 
Activities  

Responsible institution   

Start date  

End date  

Status of output indicators  

Implementation status (traffic-light approach)   

Reasons for delays in the implementation   

New deadline for implementation   

An overview of planned and actual spending per activity  

Recommendations for going forward  

REASONS: 
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IV ANNEX 4 – TEMPLATE FOR OPINION ON THE FINAL REPORT ON THE 
IMPLEMENTATION OF STRATEGY DOCUMENTS, SECRETARIAT GENERAL

Opinion on the Final Report on implementation 
of a strategy document

GENERAL COMMENTS ON DRAFT FINAL REPORT

GENERAL ASSESSMENT OF THE QUALITY OF THE REPORT

Reasons:

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

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

1. DOES THE REPORT CONTAIN AN EXECUTIVE SUMMARY

2. DOES THE REPORT CONTAIN INFORMATION ON FULFILMENT OF 
STRATEGIC GOALS AND OPERATIONAL OBJECTIVES? 

a. Does the executive summary contain a brief description of key achieve-
ments against strategic goals and operational objectives (using performance 
indicators) with reference to the challenges? 

b.  Does the executive summary contain information on the implementa-
tion of the activities during the final year of implementation of the strategy 
document? 

c. Does the executive summary offer a short explanation of the reasons why 
activities were not implemented?

d. Does the executive summary contain information on the total planned 
and actual costs for the implementation of the strategy document?

a. Does the report contain baseline, target and current values of the impact 
and outcome indicators (for each strategic goal and operational objective)? 

b. Does the report contain an analysis of the causes and reasons for failure 
to reach the goals (target values of the impact and outcome indicators)? 

c. Does the report contain an analysis of the results achievements and how 
they were achieved? 

Check against the
quality criteria

YES NO

TEMPLATE FOR THE CHECK OF THE QUALITY CRITERIA RELATED TO REPORTING
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3. DOES THE REPORT CONTAIN AN AP REPORTING TABLE FOR THE LAST YEAR OF 
THE STRATEGY DOCUMENT IMPLEMENTATION?

4. DOES THE REPORT CONTAIN THE EX POST EVALUATION FINDINGS?

5. DOES THE REPORT CONTAIN ON OVERVIEW OF PLANNED AND 
ACTUAL SPENDING FOR THE ENTIRE STRATEGY DOCUMENT 
IMPLEMENTATION PERIOD? (Breakdown of costs by source of funding, the 
accompanying explanation)

6. DOES THE REPORT CONTAIN RECOMMENDATIONS FOR THE NEXT 
POLICY PLANNING CYCLE? (Recommendations are classified by objectives 
and intended for responsible institutions)

Does the table contain key information set out by the Methodology:

Operational objective with baseline, target and current values at the end of 
the strategy document implementation period  

Activities  

Responsible institution   

Start date  

End date  

Status of output indicators  

Implementation status (traffic-light approach)   

Reasons for delays in the implementation   

Overview of planned and actual spending per activity   

REASONS: 
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V ANNEX 5 – STRATEGY DOCUMENTS BY SECTOR AND THE TOTAL NUMBER OF 
STRATEGIES (FEBRUARY 2020) - 96 SECTOR STRATEGY DOCUMENTS

24
DGG

3
TEI

21
ESH

23
EDE

12
SEC

6
FSP

4
MARD

2
MS

1
EIO & SG

7
FFP

5
MHMR

10
MIA

2
MTMA

13
MH

13
MSDT

8
MEd

2
MoD

7
MoF

6
MPA

1
MEc

8
MLSW

6
MEc

2
MSc

3
MFA

3
MoJ

Democracy and good governance - DGG
Financial and fiscal policy  - FFP
Transport, energy and information infrastructure - TEI
Economic development and environment - EDE
Science, education, culture, youth and sport - SEC
Employment, social policy and health - ESH
Foreign and security policy and defence - FSP

• Ministry of Justice - MoJ
• Ministry of Public 
Administration - MPA
• Ministry of Internal Affairs - MIA
• Ministry of Human and Minority 
Rights - MHMR
• Ministry of Finance - MoF
• Ministry of Transport and Mari-
time Affairs - MTMA

• Ministry of Economy - MEc
• Ministry of Agriculture and Rural 
Development - MARD
• Ministry of Sustainable 
Development and Tourism – MSDT
• Ministry of Education – MEd
• Ministry of Science – MSc
• Ministry of Sport – MoS
• Ministry of Culture - MoC

• Ministry of Health - MH
• Ministry of Labour and Social 
Welfare - MLSW
• Ministry of Defense - MoD
• Ministry of Foreign Afairs - MFA
• Office For European Integration 
and Secretariat General Of The 
Government - EIO & SG
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DEMOCRACY AND GOOD GOVERNANCE

MINISTRY OF INTERNAL AFFAIRS

MINISTRY OF JUSTICE

MINISTRY FOR PUBLIC ADMINISTRATION

MINISTRY FOR HUMAN AND MINORITY RIGHTS

SECTOR-BASED STRATEGIES:

1. Strategy for Fight against Trafficking in Human Beings 2019-2024
2. Strategy for Re-integration of Persons under Readmission Agreements 
2016-2020
3. Strategy for Integrated Migration Management in Montenegro 2017-2020
4. Disaster Risk Reduction Strategy 2018-2023
5. Human Resource Management Strategy in the Police Directorate 2019-2024
6. Strategy for Curbing Illegal Possession, Misuse and Trade in Small Arms 
and Light Weapons and Ammunition 2019-2025
7. Schengen Action Plan
8. Integrated Border Management Strategy 2020-2024
9. Strategy for Preventing and Curbing Radicalisation and Violent Extremism 
2020-2024
10. Strategy for the Police Directorate Development 2016-2020

SECTOR-BASED STRATEGIES:
1. Judicial ICT Strategy 2016-2020
2. Strategy for Enforcement of Criminal Sanctions 2017-2021
3. Judicial Reform Strategy 2019-2022

SECTOR-BASED STRATEGIES:

1. Public Administration Reform Strategy 2016-2020
2. Strategy for Creating an Environment Conducive to Operation of Nongov-
ernmental Organisations 2018-2020
3. Strategy for the Development of Information Society by 2020.
4. Cyber Security Strategy 2018-2021
5. Strategy for the Use of Open Source Technology 
6. Disaster Recovery Strategy 

SECTOR-BASED STRATEGIES:

1. Strategy for Improving the Quality of Life of LGBTI Persons 2019-2023
2. Strategy for Social Inclusion of Roma and Egyptians 2016-2020
3. Strategy for Protection of Persons with Disabilities against Discrimination and Promotion of Equality 2017-2021 
4. Plan of Action for Gender Equality 2017-2021.
5. Minority Policy Strategy 2019-2023.

SECTOR-BASED PROGRAMMES:

Programme for Enhancing Road 
Traffic Safety 2020-2022

SECTOR-BASED PROGRAMMES:

National Action Plan for Open 
Government Partnership 
2018-2020°

°marks that a strategy document 
has a character of a sector-based 
strategy or programme although 
not defined as such in its title 
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FINANCE AND FISCAL POLICY

TRAFFIC, ENERGY AND INFORMATION INFRASTRUCTURE

MINISTRY OF FINANCE

MINISTRY OF TRANSPORT AND MARITIME AFFAIRS

SECTOR-BASED STRATEGIES:

1. Medium-term Debt Management Strategy 2018-2020.
2. Trade Facilitation Strategy 2018 - 2022
3. Strategy for Transition to Accrual Accounting in the Public Sector 
4. National Strategy for Curbing Illegal Trade in Tobacco Products 
5. Public Procurement Development Strategy 2016-2020
6. Official Statistics Development Strategy 2019-2023
7. Strategy to Combat Fraud and for Irregularity Management to Protect 
Financial Interests of the EU 2019-2022

SECTOR-BASED STRATEGIES:

Railway Development Strategy 2017-2027
Transport Development Strategy 2019-2035. 

OVERARCHING DOCUMENTS:

1. Fiscal Strategy 2017-2020 *
2. Montenegro Development Directions 2018-2021 *
3. Economic Reforms Programme 2019-2021 *
4. Macroeconomic and Fiscal Policy Guidelines 2018-2021 *

ROADMAPS AND OTHER PLANNING DOCUMENTS RELEVANT FOR 
POLICY IMPLEMENTATION:

• Official Statistics Programme 2019-2023.

ROADMAPS AND OTHER PLANNING DOCUMENTS RELEVANT FOR 
POLICY IMPLEMENTATION:

• State Road Development and Maintenance Strategy 

SECTOR-BASED PROGRAMME:

Public Finance Management 
Reform Programme 2016-2020
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MINISTRY OF ECONOMY

SECTOR-BASED STRATEGIES:

• Energy Development Strategy 2014-2030

DOKUMENTA KOJIM SE UTVRĐUJU PRAVCI DJELOVANJA I DRUGA 
PLANSKA AKTA OD VAŽNOSTI ZA IMPLEMENTACIJU POLITIKE:

1. Energetska politika Crne Gore 2011-2030.

ECONOMIC DEVELOPMENT AND ENVIRONMENT

MINISTRY OF SUSTAINABLE DEVELOPMENT AND TOURISM

SECTOR-BASED STRATEGIES:

1. National Strategy for Transposition, Implementation and Application of EU 
Environment and Climate Change Acquis with Draft Action Plan 2016-2020
2. Tourism Development Strategy by 2020.
3. National Climate Change Strategy 2015-2030
4. National Air Quality Management Strategy 2013-2020
5. National Integrated Coastal Area Management Strategy 2015-2030
6. National Chemicals Management Strategy 2019-2022
7. National Biodiversity Strategy with the Acton Plan 2016-2020
8. Strategy for Protection against Ionising Radiation, Radiation Safety and 
Radioactive Waste Management 2017-2021 with Draft Action Plan 2017-2021
9. National Housing Strategy 2011-2020
10. Building Construction Development Strategy 2020
11. Waste Management Strategy 2015-2030
12. Eco-remediation Strategy 2014-2020
13. National Implementation Plan for the Stockholm Convention 

OVERARCHING DOCUMENTS:

• National Strategy for Sustainable Development by 2030

ROADMAPS AND OTHER PLANNING DOCUMENTS RELEVANT FOR 
POLICY IMPLEMENTATION:

• Municipal Waste Water Management Plan (2020-2035) 

SECTOR-BASED PROGRAMMES:

• Radon Protection Programme 
2019-2023 
• Culture Tourism Development 
Programme 2019-2021
• Rural Tourism Development 
Programme 2019-2021
• Social Housing Programme 
2017-2020

SECTOR-BASED PROGRAMMES:

• Energy Efficiency Action Plan 
2019-2021
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MINISTRY OF ECONOMY 

MINISTRY OF AGRICULTURE AND RURAL DEVELOPMENT

SECTOR-BASED STRATEGIES:

• Industrial Policy 2019-2023
• Strategy for Lifelong Entrepreneurial Learning 2015–2019. 
• MSME Development Strategy 2018-2022
• Women Entrepreneurship Development Strategy 2015-2020
• Postal Services Strategy 2019-2023
• Market Surveillance Strategy (2009)

SECTOR-BASED STRATEGIES:

1. Strategy for the Development of Agriculture and Rural Areas 2015-2020. 
2. Strategy for Development of Forests and Forestry (2014-2023)
3. Fisheries Strategy 2015-2020.
4. Water Management Strategy 2018–2035.

OVERARCHING DOCUMENTS:

• Regional Development Strategy 2014–2020

ROADMAPS AND OTHER PLANNING DOCUMENTS RELEVANT FOR 
POLICY IMPLEMENTATION:

• State Plan for Mineral Ores Extraction 2019-2035

ROADMAPS AND OTHER PLANNING DOCUMENTS RELEVANT FOR POLICY IMPLEMENTATION:

• Agro-budget 2020 *
• National Forestry Policy (2008)
• Action Plan for Curbing Illegal Extraction of River Deposits 2019-2021
• Action Plan for Preventing Illegal Forestry Activities 2019-2021
• Action Plan for Alignment with the EU Acquis Chapter 11- Agriculture and Rural Development
• Annual Forest Management Programme 2020.

SECTOR-BASED PROGRAMMES:

• National Consumer Protection 
Programme 2019-2021
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SCIENCE, EDUCATION, CULTURE, YOUTH AND SPORT

MINISTRY OF EDUCATION

MINISTRY OF SPORT AND YOUTH

SECTOR-BASED STRATEGIES:

1. Strategy for Early and Preschool Education 2016-2020
2. Strategy for General Secondary Education 2015-2020
3. Strategy for Vocational Education and Training 2015-2020
4. Strategy for High Education 2016-2020
5. Strategy for High Education Development and Funding 2011-2020
6. Inclusive Education Strategy 2019-2025
7. National Strategy for Lifelong Career Orientation 2016-2020
8. Teacher Training Strategy 2017-2024

SECTOR-BASED STRATEGIES:

1. Youth Strategy 2017-2021
2. Sport Development Strategy 2018-2021

SECTOR-BASED PROGRAMMES:

1. Programme for Following 
on the Recommendations for 
Improving Education Policy 
2019-2021 based on the PISA 
Study findingd
2. Programme for Development 
and Support to Gifted Students 
2020-2022

SECTOR-BASED PROGRAMME:

1. Programme for Pursuing Public 
Interest of Youth Policy in 2020

MINISTRY OF SCIENCE

SECTOR-BASED STRATEGIES:

1. Innovation Strategy 2016–2020 
2. Scientific Research Strategy 2017-2021

OVERARCHING DOCUMENTS:

• Smart Specialisation Strategy 2019-2024

ROADMAPS AND OTHER PLANNING DOCUMENTS RELEVANT FOR 
POLICY IMPLEMENTATION:

• Research infrastructure Roadmap (2019-2020)

SECTOR-BASED PROGRAMMES

1. Programme to Support 
Innovation Start-ups 2019-2021
2. Programme for Adopting Open 
Science Principles 2020-2022
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EMPLOYMENT, SOCIAL POLICY AND HEALTH

MINISTRY OF HEALTH

SECTOR-BASED STRATEGIES:

1. Healthcare Development Strategy (2003)
2. National Strategy for Prevention of Alcohol Abuse and Alcohol Induced 
Disorders 2013-2020.
3. National Strategy for Rare Diseases 2013-2020
4. Strategy for Preventing Drug Abuse 2013-2020.
5. Strategy for Preserving and Improving Reproductive and Sexual Health 
2013 – 2020
6. National Strategy to Combat HIV/AIDS 2015-2020
7. Strategy for Improving Occupational Medicine 2015-2020
8. Master Plan for Healthcare Development 2015-2020.
9. Strategy for Developing Integrated Health Information System and 
e-Health 2018 - 2023
10. National Strategy for Control of Antibiotic Resistance 2017-2021
11. National Strategy for Health Protection of Diabetics 2016-2020.
12. Strategy for Protection and Improvement of Mental Health 2019-2023
13. Strategy for Improving Healthcare Quality and Patient Safety 2019-2023

SECTOR-BASED PROGRAMMES:

1. Programme for Control and 
Prevention of Chronic Non-com-
municable Disease 2019-2021
2. Programme of Measures for 
Improving Nourishment and 
Nutrition 2019-2020 
3. Programme for Healthcare 
System Adaptation to Climate 
Change 2020-2022

ROADMAPS AND OTHER PLANNING DOCUMENTS RELEVANT FOR 
POLICY IMPLEMENTATION:

• Health Policy by 2020

MINISTRY OF CULTURE

SECTOR-BASED PROGRAMME:

1. Culture Development Programme 2016-2020
2. Creative Montenegro: Identity, Image, Promotion 2017-2020

ROADMAPS AND OTHER PLANNING DOCUMENTS RELEVANT FOR POLICY IMPLEMENTATION:

• Programme for Protection and Preservation of Cultural Property 2019
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FOREIGN AFFAIRS, SECURITY AND DEFENCE

MINISTRY OF DEFENCE

OFFICE FOR EUROPEAN INTEGRATION AND SECRETARIAT 
GENERAL OF THE GOVERNMENT

MINISTRY OF FOREIGN AFFAIRS 

SECTOR-BASED STRATEGIES:

1. Strategic Defence Review 2018-2023
2. Action Plan for implementing UN Security Council Resolution UN 1325 – Women, Peace and Security (2019-2022)°

SECTOR-BASED STRATEGIES:

1. Public Information Strategy on Montenegro’s Accession to the European Union 2019-2023.

SECTOR-BASED STRATEGIES:

1. Communication Strategy – Montenegro a NATO member 2018-2020
2. Strategy for Non-proliferation of Weapons of Mass Destruction 2016-2020
3. Strategy for Cooperation with the Diaspora 2020-2023

OVERARCHING DOCUMENTS:

1. Montenegro Defence Strategy
2. National Security Strategy

OVERARCHING DOCUMENTS:

• Programme of Accession of Montenegro to the European Union 2019-2020

MINISTRY OF LABOUR AND SOCIAL WELFARE

SECTOR-BASED STRATEGIES:

1. National Strategy for Employment and Human Resource Development 
2016-2020
2. Strategy for Improving Occupational Health and Safety 2016-2020
3. Strategy for Development of Social Protection System for the Elderly 
2018-2022
4. Strategy for the Development of Social and Child Protection 2018-2022
5. Strategy for the Protection against Domestic Violence 2016-2020
6. Strategy for Prevention of and Protection of Children against Violence 
2017-2021
7. Strategy for Integration of Persons with Disabilities 2016-2020
8. Strategy for Exercising the Rights of the Child 2019-2023

SECTOR-BASED PROGRAMMES:

• Employment and Social Policy 
Reform Programme 2015-2020

SECTOR-BASED PROGRAMMES:

• Plan for Implementing the  UPR 
Recommendations
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VI ANNEX 6 - DECREE ON METHODOLOGY AND PROCEDURE FOR 
DEVELOPMENT, ALIGNMENT AND MONITORING OF STRATEGY DOCUMENTS 

Pursuant to Article 12(3) of the State Administration Law (Official Gazette of the Republic of Montenegro 38/03 and Official 
Gazette of Montenegro 22/08, 42/11, 54/16 and 13/18),
the Government of Montenegro, at its session held on 19 July 2018 adopted the following
Decree on Methodology and Procedure for Drafting, Alignment and Monitoring of Strategy Documents
The Decree was published in the Official Gazette of Montenegro 54/2018 of 31 July and entered into force on 08 August 2018.

Scope
Article 1

This Decree sets forth the method and procedure for drafting strategies and programmes proposing internal and foreign 
policies (hereinafter: strategy documents) adopted by the Government of Montenegro (hereinafter: Government), specific 

activities for their implementation, verification of their mutual consistency and alignment with planning and strategy 
documents setting general directions for country-wide development and financial strategy documents, monitoring their 

implementation and other matters relevant for the drafting and implementation thereof.

Strategy
Article 2

Strategy is a policy document that sets strategic goals in a comprehensive manner, together with operational objectives for 
their achievement in one or several interlinked socio-economic areas.

Strategy shall include: introduction; situation analysis; strategic goals and operational objectives with accompanying 
performance indicators; key activities for implementing operational objectives; description of actions to be taken by the 

authorities and bodies for monitoring their implementation; reporting and evaluation methodologies; and the 
accompanying costed action plan.

Strategy shall cover at least a four-year period.

Programme
Article 3

Programme is a policy document setting operational objectives and activities for addressing a specific issue in a given 
socio-economic area which is not covered by the pertinent strategy.

Programme shall include: introduction; description of the issue to be addressed; operational objectives and the 
accompanying performance indicators; description of actions to be taken by the authorities and bodies for monitoring 

their implementation; and reporting and evaluation methodologies.
Programme may be accompanied by an Action Plan if the programme document does not contain detailed activities in 

pursuit of operational objectives.
Programme is adopted for a period no longer than three years.

Definitions
Article 4

The terms used herein shall have the following meaning:
1) policy shall mean the direction for activities set in planning and strategy documents in pursuit of the goals intended in 

all areas of societal life;
2) sector shall mean a policy area which includes interlinked issues falling under the remit of several state administration 

authorities to which policy measures pertain;
3) strategic gals shall mean a result pursued in the given policy area at the state level through strategy implementation;

4) operational objective shall mean a specific result pursued within a strategic goal with activities anticipated for a certain 
period of time;

5) activity shall mean a set of interlinked activities whose implementation leads directly to the achievement of the 
operational objective, and indirectly to the pursuit of the strategic goal by engaging human, organisational, financial and 

material resources;
6) performance indicators are measurable indicators which enable assessing progress in pursuing strategic goals and 

operational objectives and activities and may be: outcome indicators, showing the progress made in meeting a strategic 
goal or an operational objective, or output indicators, showing the progress made in implementing an activity.

Principles underpinning strategy document planning, drafting and implementation 
Article 5

A strategy document shall be drafted and implemented in line with principles of alignment, financial viability, 
accountability, cooperation of competent authorities, transparency, economy and rational planning.
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Principle of alignment
Article 6

The principle of alignment implies mutual consistency of strategy documents in terms of policy priorities and goals.
When drafting a strategy document, care should be taken to ensure its alignment with priorities set in planning and 

strategy documents identifying general development directions at the country level and financial strategy documents.
Strategy documents need to be consistent in terms of policy goals to avoid mutual exclusion or overlapping of goals.

Principle of financial viability 
Article 7

The principle of financial viability implies that in strategy document planning and implementation fiscal limits set in 
annual and medium-term budget framework need to be observed.

When selecting directions of policy actions, several options are to be considered, and the one that guarantees higher social 
and economic value is to be selected, respecting spending limits, in line with the law governing budget and fiscal 

responsibility.

Principle of accountability  
Article 8

The principle of accountability mandates state administration authorities in charge of drafting and implementing a 
strategy document to ensure proper conditions, resources and support for attaining the intended outcome.

The principle of accountability implies that, when drafting strategy documents, state administration authorities 
responsible for its implementation should be clearly designated.

Principle of cooperation 
Article 9

The principle of cooperation implies the duty to have approaches coordinated among sectors in policy planning, and 
strategy document drafting and implementation.

Principle of transparency
Article 10

The principle of transparency implies, when drafting a strategy document, to consult authorities, organisations, 
associations and individuals in the initial stage of drafting, and conduct public discussion on the draft strategy document, 

in line with the Government regulation governing public consultation in the process of drafting laws and strategies.

Principle of continuity
Article 11

The principle of continuity implies:
- that the new strategy document is to be based on its predecessors;

- that state administration authorities are to ensure monitoring of implementation and evaluation of the strategy 
document achievements with a view of ensuring the policy planning process; 

- when drafting a new strategy document, to cover those objectives and activities not reached with the previous one in the 
given policy area, and where there is a need to implement them.

Principle of economy and rational planning 
Article 12

The principle of economy and rational planning implies that in planning and drafting a strategy document care should 
be taken of the human, organisational, financial and material resources available for its implementation, reporting and 

evaluation.
In the process of drafting a strategy document, a state administration authority is to take care that issues in similar policy 

areas are tackled within the framework of a single strategy document.

Strategic sectors
Article 13

Strategy documents shall be drafted and implemented in the following sectors:
1) democracy and good governance – the areas of rule of law and public administration reform;

2) financial and fiscal policy – the areas pertaining to financial stability and sustainable public finance management;
3) transport, energy and information infrastructure – the areas pertaining to infrastructure priorities;

4) economic development and environment – the areas pertaining to enhanced competitiveness, production, agriculture 
and rural development, sustainable development and tourism, as well as environmental protection;

5) science, education, culture, youth and sport – the areas pertaining to the economic development based on knowledge, 
improving education, developing culture, youth activism and sport;

6) employment, social policy and health – the areas pertaining to securing inclusive growth, social cohesion and health 
protection; and 

7) foreign and security policy and defence – the areas pertaining to foreign policy, matters of importance for national 
security, and international commitments.
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Strategic planning
Article 14

In the process of drafting the Annual Government Work Programme, state administration authorities shall submit to the 
Secretariat General of the Government the proposals for the adoption of strategy documents containing the exact title 

of the document, its validity period and the reasoning for its adoption, taking into account the principle of economy and 
rational planning referred to in Article 12 above.

Informing the Government of the need to adopt a strategy document 
Article 15

If the need is established to have a strategy document in a certain policy area, or if so required by the commitments from 
Montenegro’s accession talks with the European Union, the Secretariat General informs the Government thereof and 

proposes the adoption of the pertinent strategy document.

Drafting a strategy document
Article 16

A strategy document shall be drafted in terms with the Methodology for policy planning, drafting and monitoring the 
implementation of strategy documents set forth by the Secretariat General of the Government and posted on its webpages.

Opinion on a draft strategy document with recommendation 
Article 17

A state administration authority shall submit a draft strategy document developed in terms with the Methodology referred 
to in Article 16 above to the Secretariat General of the Government for their opinion.

Secretariat General shall give its opinion with recommendations in reference to:
- alignment of the strategy document with planning and strategic documents setting the country level general develop-

ment directions and other strategy documents;
- alignment of strategy document’s goals and priorities with the commitments stemming from Montenegro’s accession 

to the European Union, sector-based policies of the European Union and the terms and conditions for the use of the 
European Union funding;

- alignment of the strategy document structure and contents with the Methodology referred to in Article 16 above.

Opinion on a proposal strategy document 
Article 18

A state administration authority shall submit a strategy document proposal to the Secretariat General and state adminis-
tration authority responsible for finance for their opinions.

Secretariat General shall give its opinion of a strategy document proposal in terms of its alignment with the criteria 
referred to in Article 17(2) above.

The state administration authority responsible for finance shall give its opinion of a strategy document proposal in 
reference to the Rules of Procedure of the Government of Montenegro.

Monitoring of strategy document implementation
Article 19

In reference to a strategy document, as set forth by the Methodology referred to in Article 16 above, a state administration 
authority shall compile:
- an annual report; and

- a final report upon the expiry of the timeframe of the strategy document.
The reports referred to in paragraph 1 above shall be submitted to Secretariat General of the Government for their opinion 

in reference to the structure and contents.
The reports referred to in paragraph 1 above, together with the opinion referred to in paragraph 2 above, shall be submitted 

to the Government.

Article 20
This Decree shall enter into force on the eighth day upon its publication in the Official Gazette of Montenegro.

Ref. no. 07-3514
Podgorica, 19 July 2018

Government of Montenegro
Prime Minister

Duško Marković, m.p.
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STRATEGIES USED AS EXAMPLES OF GOOD PRACTICES:

• 2019 Action Plan for the Information Society Development Strategy by 2020
• Industrial Policy 2019-2023
• 2018 Progress Report for the PAR Strategy 2016-2020
• 2018 Progress Report for the Regional Development Strategy 2014-2020
• National Implementation Plan for the Stockholm Convention
• Plan of Action for Gender Equality 2017-2021
• Montenegro Development Directions 2018-2021
• 2015 PISA Study and Recommendations for the Education Policy
• Strategy for the Exercise of the Rights of the Child 2019-2023
• Smart Specialisation Strategy (S3) 2019-2024
• MSME Development Strategy 2018-2022 
• Transport Development Strategy 2019-2035
• Women Entrepreneurship Development Strategy 2015-2020
• Regional Development Strategy 2014–2020
• Public Information Strategy on Montenegro’s Accession to the EU 2019-2022
• Strategy for Improving the Quality of Life of LGBTI Persons 2019-2023
• Judicial Reform Strategy 2019-2022
• Public Administration Reform Strategy 2016–2020
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