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1.		Assessments	were	carried	out	for	both	Serbia	and	Montenegro	programmes	concurrently,	reflecting	their	programmatic	rela-

tionship	under	the	auspices	of	a	Country	Office	located	in	Belgrade,	and	a	Liaison	Office	in	Montenegro.	With	Montenegro’s	
independence,	the	assessment	has	been	divided	into	two	documents	–	an	ADR	Montenegro	and	ADR	Serbia.

On	21	May	2006,	Montenegrins	voted	 for	 inde-
pendence	 and	 withdrawal	 from	 the	 State	 Union	
with	Serbia.	About	two	weeks	later,	on	3	June,	the	
Monenegrin	Parliament	proclaimed	the	Republic	
of	Montenegro	independent	by	adopting	a	decision	
and	a	declaration	on	 independence,	 thus	making	
Montenegro	a	nation	state	for	the	first	time	since	
the	 end	of	World	War	 I.	This	 act	 completed	 the	
dissolution	of	Yugoslavia	that	began	with	the	de-
parture	of	Slovenia	and	Macedonia	in	1991.	

Following	 a	 decade	 of	 regional	 warfare	 and	 the	
end	of	Milošević	regime	in	2000,	the	democratic	
transition	 has	 been	 shaped	 by	 both	 Serbia	 and	
Montenegro’s	 long-term	 goal	 of	 membership	 in	
the	European	Union	 (EU),	and	 for	Montenegro,	
the	country’s	independence	–	a	goal	now	fulfilled.	
Democratic	 and	 economic	 reforms	 have	 been	
ongoing	 in	 Montenegro	 since	 the	 late	 1990s,	
and	it	has	achieved	a	degree	of	success	in	respect		
to	 economic	 growth,	 political	 stability,	 coherent	
policy	 evolution,	 improvements	 in	 the	 legislative	
framework	 and	 social	 sectors.	 However,	 much	
remains	 to	 be	 done	 in	 this	 newly	 independent	
country.

UNDP,	 under	 its	 predecessor	 organization,	 has	
been	active	 in	Yugoslavia	 since	1952.	Operations	
were	suspended	during	the	conflict-ridden	1990s,	
and	 UNDP	 only	 officially	 reopened	 its	 office	 in	
the	 Federal	 Republic	 of	 Yugoslavia	 in	 2001.	 In	
Montenegro,	 UNDP	 focused	 on	 the	 republic’s	
continuing	 reform	 efforts.	 This	 Assessment		
of	 Development	 Results	 (ADR)	 reviews	 the	 last	
five	 years	 of	 UNDP’s	 support	 to	 Montenegro,		
from	 2001–	 2005,	 within	 the	 context	 of	 its	
relationship	with	Serbia	and	its	current	and	future	
development	challenges.

PURPOSE AND APPROACH  
OF THIS ASSESSMENT

The	 selection	 of	 Montenegro	 and	 Serbia1	 for	
an	 Assessment	 of	 Development	 Results	 to	 be	
conducted	in	late	2005	and	early	2006	was	based	
in	 part	 on	 the	 prospect	 of	 monumental	 changes	
ahead:	The	status	of	Kosovo	–	one	of	the	world’s	
few	UN	protectorates	–	was	yet	to	be	determined.	
Montenegro’s	 referendum	 on	 independence	
was	 scheduled.	 And	 both	 republics	 had	 met	 the	
political	criteria	to	begin	the	process	of	accession	
to	 the	European	Union.	The	UNDP	programme	
itself	 had	 been	 through	 one	 complete	 Country	
Cooperation	 Framework	 cycle	 (2002−2004)	 and	
was	 refining	 its	 new	 programme	 (2005−2009)	
within	the	broader	context	of	the	United	Nations	
Development	 Assistance	 Framework	 (UNDAF).	
Further,	 a	 new	 resident	 representative	 had	 been	
introduced	 to	 the	 Country	 Office	 (based	 in	
Belgrade)	in	November	2005.	All	of	these	factors	
provided	a	strong	rationale	to	evaluate	the	results	
achieved	 over	 the	 last	 programming	 cycle,	 and	
an	opportune	 (though	challenging)	 time	 to	draw	
lessons	for	future	programming.

The	 scope	 and	 focus	 of	 this	 assessment	 is	 based	
on	an	evaluation	of	current	and	past	programmes	
and	 extensive	 stakeholder	 consultations.	 The	
ADR	provides	an	analysis	of	the	extent	to	which	
UNDP	has	positioned	itself	effectively	to	identify	
and	 respond	 to	 national	 needs	 and	 changes	 in	
the	 national	 development	 context.	 It	 also	 offers	
an	 overall	 assessment	 of	 the	 development	 results	
achieved	in	partnership	with	other	key	development	
actors,	 primarily	 the	 Government.	 In	 particular,	
the	assessment	identifies	how	UNDP	has	supported	
the	overarching	goal	of	accession	to	the	European	
Union,	and	analyses	achievements	in	the	areas	of	
governance	 and	 sustainable	 development.	 While	
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the	assessment	focuses	on	outcomes,	the	issues	of	
complementarity,	 sustainability	 and	 coordination	
are	also	addressed.	

While	 the	 assessment	 is	 comprehensive,	 it	 was	
restricted	in	its	depth	by	the	time	and	resources	that	
were	available	for	deployment	across	two	republics.	
The	 strong	 base	 of	 evidence	 from	 programme	
evaluations	 commissioned	by	 the	UNDP	Liaison	
Office	 in	 Podgorica	 provided	 a	 foundation	 upon	
which	 the	 ADR	 could	 build.	 Limitations	 were	
identified,	 notably	 the	 comparability	 of	 such	
evidence	 and	 the	 weaknesses	 in	 results	 matrices	
and	 monitoring	 data.	 Nevertheless,	 the	 ADR	
team	is	confident	that	its	observations	are	broadly	
representative	 of	 the	 effectiveness	 of	 UNDP’s	
support	and	that	its	recommendations	can	serve	as	
useful	input	to	UNDP’s	future	strategic	planning.

MONTENEGRO – NEW COUNTRY,  
ONGOING CHALLENGES

The	 full	 ramifications	 of	 independence	 for	
Montenegro	 are	 still	 unfolding.	 Since	 victory	 in	
the	1998	parliamentary	elections,	the	Democratic	
Party	 of	 Socialists	 (DPS)	 has	 been	 the	 most	
significant	 player	 on	 a	 fractured	 Montenegrin	
political	 scene	 and	 firmly	 behind	 a	 separate	
Montenegrin	state.	Political	stability	will	depend	
on	whether	the	pro-union	parties	accept	the	result1	
and	resign	themselves	to	the	end	of	a	two-republic	
state.	Parliamentary	elections,	due	to	be	held	later	
in	2006,	should	make	the	situation	clearer.

Since	 1998,	 the	 DPS	 has	 held	 the	 positions	 of	
president	 and	 prime	 minister	 in	 Montenegro.	 In	
accordance	with	the	2003	Constitutional	Charter	
of	 the	 State	 Union	 of	 Serbia	 and	 Montenegro,	
the	 republic	 has	 had	 its	 own	 institutions	 of	
Government,	including	a	Parliament	and	judiciary.	
Independence	 and	 EU	 accession	 have	 been	 the	
twin	 pillars	 of	 this	 party’s	 manifesto,	 and	 since	
coming	to	office	it	has	begun	to	implement	some	of	
the	reforms	required	to	fulfil	its	obligations	under	

the	EU’s	Stabilization	and	Association	Process.	

Prior	 to	 the	 conflict	 and	 isolation	 of	 Yugoslavia	
during	 the	mid-1990s,	 the	country	was	 relatively	
well	 integrated	 within	 the	 world	 economy,	 with	
a	 higher	 standard	 of	 living	 than	 other	 countries	
in	 Eastern	 Europe.	 The	 conflict	 and	 subsequent	
break-up	of	Yugoslavia,	combined	with	economic	
mismanagement,	 resulted	 in	 hyperinflation	 and	
a	 virtual	 collapse	 of	 the	 economy.	 In	 January	
2001,	 Montenegro	 embarked	 on	 an	 ambitious	
programme	aimed	at	rapid	transition	to	a	market	
economy,	 the	 normalization	 of	 relations	 with	
foreign	 creditors,	 and	 integration	 with	 regional,	
EU	and	world	markets	 (as	part	of	 these	 reforms,	
the	German	mark	was	introduced	as	Montenegro’s	
currency2).	The	programme	has	yielded	moderate	
success,	with	an	average	growth	rate	of	3.3	per	cent	
since	2001,	control	over	inflation	and	a	reduction	
in	unemployment.	

As	 measured	 by	 UNDP’s	 Human	 Development	
Index	(HDI),	Montenegro	is	in	the	upper	medium	
category	 of	 human	 development,	 comparable	 to	
Bulgaria,	the	Russian	Federation,	and	The	former	
Yugoslav	 Republic	 of	 Macedonia.	 However,	 it	 is	
also	among	the	countries	with	the	highest	degree	
of	 inequality	 in	 the	 region.	 Poverty	 is	 greatest	
among	 minority	 groups,	 refugees	 and	 internally	
displaced	persons.	It	is	also	geographically	uneven,	
with	 the	 rural	 northern	 region	 exhibiting	 twice	
the	poverty	 rate	 of	 central	 and	 southern	 regions.	
The	north	is	also	the	focus	of	much	environmental	
exploitation	 –	 forest	 use,	 the	 conversion	 of	
agricultural	 land	 and	 illegal	 construction	 (which	
occurs	across	the	country)	–	a	situation	similar	to	
that	 of	 most	 OECD	 countries	 two	 decades	 ago.	
Pollution	 problems	 caused	 by	 obsolete	 industrial	
equipment	 and	 poor	 pollution	 controls	 have	
been	exacerbated	by	 the	high	demand	 for	energy	
from	 households	 and	 industry,	 perpetuated	 by	
low,	 subsidized	 energy	 prices.	 Furthermore,	
Montenegro	 has	 transboundary	 water	 resources	
and	 global	 environmental	 responsibilities.	 These	

xii  e X e C U T I V e 	 S U M M A r Y

__________________________________________________________________________
1.		While	cleared	as	‘free	and	fair’	by	the	state	election	commission,	and	accepted	by	the	Serbian	government,	the	main	opposition	

party	requested	a	recount	in	accordance	with	the	Montenegrin	Law	on	Referendum.	The	final	results	were	confirmed	on	3	June,	
at	which	point	Montenegro’s	Parliament	proclaimed	the	Republic	of	Montenegro	independent	by	adopting	the	Decision	on	
proclaiming	the	independence	and	a	Declaration	on	Independence.

2.		With	the	change	of	EU	monetary	policy,	the	German	mark	was	substituted	by	the	euro,	making	Montenegro	the	only	non-EU	
country	that	uses	the	euro	as	its	official	currency.	Serbia	did	not	follow	suit,	and	retains	the	former-Yugoslav	dinar	as	its	unit	
of	currency.



include	 the	 protection	 of	 unique	 species	 of	 flora	
and	 fauna	as	well	 as	 cultural	heritage	designated	
by	 the	 UN	 Educational,	 Scientific	 and	 Cultural	
Organization	 (UNESCO)	 as	 World	 Heritage	
Sites:	Boka	Kotorska	and	Durmitor	National	Park.	
These	 sites	 also	 represent	 economic	 assets,	 with	
tourism	 considered	 one	 of	 the	 potential	 drivers	
of	the	economy	over	the	next	decade.	The	overall	
framework	 for	 tackling	 these	 challenges	 is	 the	
constitution,	under	which	Montenegro	has	pledged	
to	reach	the	standards	of	an	‘ecological	state’.

The	biggest	challenge	for	Montenegro	is	governance.	
In	2004,	Transparency	International	ranked	Serbia	
and	Montenegro	106	out	of	133	countries	in	terms	
of	the	depth	of	political	corruption.	In	addressing	
this	 issue,	 the	Government	adopted	a	strategy	 to	
fight	corruption	and	organized	crime,	passed	a	set	
of	anti-corruption	laws,	and	established	a	number	
of	institutions	and	high-level	positions.	Aside	from	
corruption,	the	legacies	of	the	former	socialist	system	
of	government	–	lack	of	transparency	in	decision-
making,	weak	public	participation,	 supply-driven	
service	 delivery,	 inadequate	 skills	 and	 capacities	
that	contributed	to	a	culture	of	non-performance	
and	 little	 accountability.	 However,	 with	 the	
adoption	of	the	Strategy	on	Public	Administration	
Reform	 in	 2003,	 the	 Government	 has	 shown	
determination	 to	 improve	 the	 functioning	 of	 the	
system.	 Increased	 participation	 of	 civil	 society	
in	the	public	sphere	has	also	been	evident	by	the	
growth	 in	 the	 non-governmental	 sector,	 with	
the	number	of	 registered	NGOs	 increasing	 from	
around	 1,100	 in	 2000	 to	 more	 then	 3,500	 in	
2005.	 However,	 few	 of	 these	 (an	 estimated	 50)		
are	 active,	 and	 the	 capacity	 of	 the	 sector	 is	 still		
weak	 and	 lacks	 transparency.	 The	 future	 of	
Montenegro	 will	 be	 determined	 by	 its	 ability	 to	
address	these	challenges.	

UNDP RESPONSE 

With	 the	 initiation	 of	 reform	 efforts	 in	 the	 late	
1990s,	 and	 the	 democratic	 overthrow	 of	 the	
Milošević	 regime	 in	 late	2000,	UNDP	–	 among	
others	–	saw	an	opportunity	to	support	Montenegro.	
However,	the	daunting	challenges	associated	with	
post-conflict	governance	and	public	administration	
in	 Montenegro	 presented	 a	 difficult	 context	 for	

the	 start	 of	 a	 UNDP	 programme.	 UNDP	 did	
not	have	a	physical	presence	in	Montenegro	until	
mid-2001	and	reportedly	had	a	poor	reputation	for	
delivery,	with	only	one	NGO	project	under	way.	
All	 UNDP	 regular	 or	 core	 funding	 was	 under	 a	
single	country	programme	for	the	Federal	Republic	
of	Yugoslavia,	 controlled	by	 the	UNDP	office	 in	
Belgrade.	 The	 size	 of	 the	 new	 UNDP	 Liaison	
Office	in	Montenegro	was	small	–	only	three	staff	
members	–	and	situated	in	very	modest	facilities.	
Moreover,	 it	 was	 regarded	 as	 an	 outpost	 of	 the	
UNDP	operation	in	Belgrade,	where	most	UNDP	
attention	was	being	focused.	

The	 first	 major	 opportunity	 arose	 in	 the	 area	 of	
poverty	 reduction	 and	 civil	 society	 development.	
Through	an	agreement	with	the	World	Bank	and	
the	Government,	the	Liaison	Office	was	successful	
in	 coordinating	 the	 preparation	 of	 Montenegro’s	
first	 Poverty	 Reduction	 Strategy	 Paper.1	 This	
was	 followed	 by	 a	 second	 major	 opportunity	 in	
the	area	of	energy	and	environment.	The	Liaison	
Office	was	able	to	attract	support	from	a	number	
of	sources	–	particularly	the	Rockefeller	Brothers	
Fund	–	to	establish	a	policy	dialogue	between	the	
Government	 of	 Montenegro	 and	 Costa	 Rica,	 a	
country	known	worldwide	for	its	success	as	an	‘eco-
state’.	 This	 entrepreneurial	 effort	 resulted	 in	 the	
development	of	the	large	Montenegro	Sustainable	
Development	Programme.	

At	the	same	time,	UNDP	expanded	the	capacities	
of	 the	 Montenegro	 office,	 acquired	 top-notch	
national	project	and	programme	staff,	maintained	
a	 constant	 dialogue	 with	 a	 broad	 stakeholder	
community,	and	managed	a	complex	relationship	
with	 the	 Belgrade	 office.	 Aside	 from	 these	 core	
initiatives,	 UNDP	 sought	 opportunities	 in	 other	
areas,	such	as	capacity	development,	coordination	
among	 UN	 agencies,	 including	 on	 AIDS,	 the	
development	 of	 a	 National Human Development 
Report,	 and	 in	 networking	 and	 building	
partnerships.	 Discussions	 with	 Government	
and	other	donors	on	the	adaptation	of	the	Serbia	
Capacity	 Building	 Fund	 led	 to	 the	 formulation	
of	 Capacity	 Development	 Programme	 in	 2003.	
Resource	mobilization	was	given	special	attention	
since	 there	were	very	 limited	UNDP	core	 funds,	
and	 income	 earned	 from	 the	 delivery	 of	 directly	
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1.	Later	renamed	the	‘Development	and	Poverty	Reduction	Strategy’.



executed	 donor-funded	 projects	 was	 needed	 to	
finance	programme	operations.	

The	 current	 programme	 strategies	 for	 UNDP	 in	
Montenegro	 remain	 highly	 relevant.	 They	 are	
aligned	 with	 the	 new	 country’s	 macroeconomic	
reform	 agenda	 and	 EU	 accession,	 and	 they	 con-
tinue	to	receive	the	highest	 level	of	support	from	
the	 current	 Government.	 The	 Government	 has	
set	 sustainable	 and	 diversified	 tourism	 (of	 which	
eco-tourism	 is	 a	 niche)	 as	 one	 of	 its	 top	 macro-
economic	 development	 priorities.	 Moreover,	 the	
Government	and	donor	partners	have	stated	their	
intent	 to	continue	 their	partnership	with	UNDP	
in	the	implementation	of	the	Montenegro	Sustain-
able	 Development	 Programme,	 with	 special	 em-
phasis	on	tourism/sustainable	development	in	the	
central	and	northern	regions	of	the	country	–	ar-
eas	where	other	 funding	partners	are	not,	as	yet,		
especially	active.	

DEVELOPMENT RESULTS

Even	 as	 a	 relatively	 small	 actor	 in	 Montenegro,	
UNDP	 has,	 over	 the	 past	 five	 years,	 provided	
valuable	assistance	in	developing	institutional	ca-
pacity	in	key	ministries,	helped	focus	attention	on	
issues	of	poverty	and	human	development,	bridge	
gaps	between	governmental	and	non-governmen-
tal	sectors,	and	put	definition	and	action	into	the	
eco-state	concept.	UNDP	has	established	itself	as	
a	 trusted	 development	 partner,	 and	 considerable	
potential	remains	for	continued	UNDP	support	to	
national	development	priorities.	The	following	are	
some	of	 the	 key	 areas	 in	which	UNDP	has	 sup-
ported	the	achievement	of	results:

Institutional and judicial reform.	 Montenegro’s 
Capacity Development Programme	was	a	successful	
pilot	that	contributed	to	the	reform	and	develop-
ment	of	public	administration.	UNDP,	with	Gov-
ernment	and	 its	 funding	donor	partners,	 assisted	
in	filling	capacity	gaps	within	three	key	ministries.	
Most	important	among	these	was	the	Ministry	of	
International	 Economic	 Relations	 and	 European	
Integration.	The	effort	started	almost	from	scratch,	
with	a	minister	new	to	government	and	a	minimal	
staff	that	were	either	transferred	from	other	min-
istries	or	freshly	recruited	for	probationary	service.	
With	support	from	the	programme,	the	ministry	
was	transformed	into	a	fully	operational	unit,	using	

relatively	modern	methods	of	managing	both	the	
policy-making	 process	 and	 its	 own	 organization,	
and	capable	of	formulating	its	own	needs	and	plans	
in	 relation	 to	 other	 administrations	 and	 interna-
tional	 donors.	 The	 ministry	 has	 since	 developed	
its	organization	and	business	procedures	and,	with	
the	exit	of	UNDP	and	the	Capacity	Development	
Programme,	has	become	fully	sustainable.

Energy and environment for sustainable devel-
opment.	 The	 challenges	 to	 the	 sustainable	 man-
agement	of	the	natural	environment	in	Montene-
gro	 are	 manifold,	 and	 the	 Government	 has	 long	
acknowledged	the	need	to	respond	to	these	chal-
lenges	 while	 achieving	 national	 economic	 and	
social	 goals.	 Through	 the	 Montenegro Sustainable 
Development Programme,	 UNDP	 helped	 Monte-
negro	advance	in	this	direction	through	‘early	suc-
cess’	pilot	initiatives	and	medium-term	support	for	
Montenegrin	 institutions,	 within	 the	 framework	
of	a	sustainable	development	strategy.	By	develop-
ing	 a	 strategy	 for	 sustainable	 tourism	 as	 a	 viable	
development	model	in	northern	and	central	Mon-
tenegro,	 and	 supporting	 NGO-led	 campaigns	
against	initiatives	that	are	potentially	damaging	to	
the	environment,	the	programme	has	been	provid-
ing	a	counterweight	to	mainstream	mass	tourism	
concepts.	Alongside	the	strategy,	 the	programme	
has	 been	 central	 to	 the	 drafting	 of	 the	 Spatial	
Planning	Act,	which	has	since	been	passed	by	Par-
liament.	The	programme	has	also	initiated	two	pi-
lots,	a	public-private	partnership	that	is	facilitating	
entrepreneurship	and	 the	protection	of	a	national	
park,	and	a	geographic	information	system	for	for-
estry	mapping,	which	is	being	scaled	up	for	use	as	a	
cross-sectoral	planning	tool.		

Social and economic participation.	UNDP	was	
one	 of	 the	 few	 international	 agencies	 in	 2001	 to	
recognize	the	potential	of	the	NGO	sector	to	sup-
port	citizen’s	rights	and	shape	the	country’s	devel-
opment.	Under	the	auspices	of	the	NGO Capacity 
Building Programme,	new	opportunities	have	been	
created	for	NGO	representation	and	dialogue	with	
various	government	bodies.	These	have	taken	dif-
ferent	forms,	from	providing	a	conduit	for	citizen	
engagement	 in	 policy	 formulation	 (through	 the	
Development	and	Poverty	Reduction	Strategy)	to	
strengthening	 NGOs’	 ‘watchdog’	 role	 over	 gov-
ernment	and	private	sector	initiatives.	
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Despite	 the	 limited	 capacity	 of	 many	 of	 these	
NGOs,	 the	 increased	 communication	with	Gov-
ernment	 has	 been	 seen	 as	 extremely	 positive.	 A	
working	 group,	 comprised	 of	 civil	 society	 and	
government	 representatives,	 will	 be	 working		
on	a	model	for	integrating	civil	society	participa-
tion	in	the	design	and	implementation	of	policies	
and	laws.

The	Development	and	Poverty	Reduction	Strategy	
(DPRS)	was	the	first	comprehensive	poverty	pro-
file	in	Montenegro,	defining	the	multidimensional	
nature	of	poverty	and	its	causes	and	leading	to	for-
mal	recognition	by	the	Government	of	a	 ‘poverty	
problem’.	 Involvement	 in	 the	 DPRS	 (under	 the	
World	Bank-led	PRSP	process)	was	the	first	ma-
jor	opportunity	for	UNDP	in	the	area	of	poverty	
reduction	and	civil	society	development.	A	broad	
participatory	 process	 was	 organized,	 including	 a	
series	 of	 consultative	 meetings	 with	 stakeholders	
across	all	Montenegrin	municipalities.	While	the	
strategy	is	not	the	primary	development	framework	
for	Montenegro,	 it	 is	nonetheless	complementary	
to	the	Economic	Reform	Agenda,	and	could	serve	
as	the	basis	for	or	input	into	a	new	or	consolidated	
National	Development	Plan.	Through	its	networks	
and	established	role	in	the	PRSP	process,	UNDP	
could	advocate	–	both	directly	and	indirectly	–	that	
such	a	future	development	strategy	give	due	atten-
tion	 to	 poverty,	 human	 development	 and	 related	
issues	highlighted	in	the	UN	Millennium	Devel-
opment	Goals.

UNDP’S PERFORMANCE

UNDP	 has	 served	 primarily	 as	 the	 implement-
ing	partner	for	Government	by	directly	executing	
projects.	In	this	capacity,	UNDP	delivered	a	wide	
range	 of	 services,	 from	 policy	 advocacy	 and	 dia-
logue	 to	 procurement,	 recruitment	 and	 contract-
ing	support.	A	considerable	amount	of	assistance	
was	delivered	in	the	form	of	‘soft	services’,	such	as	
coaching,	mentoring,	networking	and	team-build-
ing	–	assistance	that	was	found	to	be	especially	val-
ued	by	 the	ministries.	UNDP’s	performance	was	
assessed	according	to	the	following	criteria:

Effectiveness and efficiency. The	evaluation	team	
found	 that	 UNDP-supported	 programmes	 in	
Montenegro	 have	 been	 effective	 insofar	 as	 they	
have	been	aligned	with	national	development	pri-

orities,	compatible	with	the	development	priorities	
of	funding	donors	and	partners,	and	have	exploited		
UNDP’s	 comparative	 advantages.	 The	 processes	
adopted	by	programme	activities	have	been	trans-
parent	and,	in	many	cases,	innovative,	employing	
a	 wide	 variety	 of	 consultative	 and	 participatory	
techniques.	 The	 efficiency	 of	 UNDP-supported	
programmes	is	much	more	difficult	to	measure	as	
little	exists	in	the	way	of	market	comparisons.	That	
said,	UNDP	has	built	up	considerable	strength	and	
capacity	in	its	Liaison	Office.	UNDP	programme	
and	project	staff	are	seen	to	be	well	compensated,	
committed	 and	 highly	 motivated,	 and	 the	 man-
agement	of	the	Montenegro	programme	has	been	
effective.	A	viable	business	platform	has	been	built	
to	 support	 both	 existing	 programmes	 as	 well	 as	
to	 allow	 for	 future	 programme	 expansion.	 The	
strategies	 that	were	 initially	 envisaged	have	been	
implemented	and	adjusted	periodically	to	adapt	to	
changes	in	the	external	environment.	UNDP	has	
performed	 exceptionally	 well	 in	 resource	 mobili-
zation.	The	bulk	of	programme	financing	is	from	
non-core	resources,	and	this	trend	will	most	likely	
continue	 in	 the	 future.	The	management	services	
fees	charged	by	UNDP	for	project	implementation	
are	generally	seen	to	be	competitive.	

Complementarity.	The	Montenegro	country	pro-
gramme	was	found	to	be	complementary	to	both	
the	Development	and	Poverty	Reduction	Strategy	
(DPRS)	 and	 to	 the	 national	 Economic	 Reform	
Agenda.	 As	 the	 DPRS	 may,	 in	 future,	 be	 inte-
grated	 into	 a	 single	 national	 development	 plan,	
the	challenge	for	UNDP	will	be	to	ensure	that	its	
ongoing	and	new	programmes	will	be	correspond-
ingly	aligned.	The	energy	and	environment	cluster	
in	the	office,	and	the	Montenegro	Sustainable	De-
velopment	 Programme	 in	 particular,	 have	 exhib-
ited	quite	strong	overall	coherence,	in	part	through	
design,	and	in	part	through	developing	in	comple-
mentary	 areas.	Moreover,	 projects	 targeted	under	
the	Capacity	Development	Programme	have	been	
designed	 to	 be	 complementary	 to	 and	 support-
ive	 of	 the	 NGO	 Capacity	 Building	 Programme,	
the	 Montenegro	 Sustainable	 Development	 Pro-
gramme	and	other	initiatives	in	the	area	of	capacity		
development.	

Sustainability.	It	is	too	early	in	the	programme	cy-
cle	to	predict	with	any	certainty	that	UNDP-sup-
ported	programmes	will	be	sustainable.	However,	
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early	 indications	 suggest	 that	 many	 of	 the	 com-
ponents	will	be	 institutionalized	within	Govern-
ment	and	other	national	organizations,	if	adequate		
programme	 financing	 can	 be	 obtained.	 Through	
the	 Capacity	 Development	 Programme,	 UNDP	
and	other	donors	are	targeting	priority	tasks,	and	
the	case	of	the	Ministry	of	International	Econom-
ic	Relations	and	European	Integration	serves	as	an	
example	of	sustainable	 institutional	development.	
The	stated	intent	of	UNDP	and	the	Government	
to	move	towards	a	full	national	execution	modal-
ity	may,	however,	not	be	the	best	course	to	take.	It	
would	seem	that	future	programme	delivery	mo-
dalities	should	emphasize	the	partnership	model,	
which	 provides	 far	 greater	 flexibility	 on	 all	 sides	
to	 adjust	 roles	 and	 responsibilities	 according	 to	
programme	 circumstances.	 Furthermore,	 should	
government	 corruption	 continue	 to	 be	 a	 signifi-
cant	issue,	then	UNDP	should	retain,	at	the	least,	
administrative	 responsibility	 over	 inputs	 (such	 as	
procurement,	 contracting,	 payments,	 cash	 man-
agement	 and	 related	 reporting,	 accounting	 and	
controls).	As	noted	above,	a	more	flexible	modality	
for	execution	and	implementation	using	a	range	of	
partnerships	could	also	have	the	beneficial	effect	of	
better	building	national	capacities	(governmental,	
non-governmental	and	private	sector),	thus	facili-
tating	an	eventual	UNDP	exit.

UN system coordination.	The	head	of	the	UNDP	
Liaison	Office	in	Montenegro	has	never	had	a	for-
mal	 mandate	 to	 lead	 inter-agency	 coordination,	
although	 it	 has	 had	 some	 delegated	 authority	 to	
support	the	resident	coordinator	function,	in	par-
ticular	with	regard	to	the	establishment	of	common	
premises.	Though	the	Common	Country	Assess-
ment,	 UN	 Development	 Assistance	 Framework	
(UNDAF)	and	joint	programming	responsibilities	
were	 not	 functions	 delegated	 by	 the	 UN	 Coun-
try	Team	 in	Belgrade,	UNDP	has	held	monthly	
meetings	 to	 facilitate	 coordination	 on	 a	 number	
of	 issues.	UNDP	has	also	been	active	 in	 support	
of	non-resident	agencies.	For	example,	through	its	
work	 with	 UNESCO	 to	 protect	 the	 Tara	 River	
Canyon,	UNDP	forged	a	bridge	between	this	nor-
mative	 agency,	 often	 perceived	 as	 having	 only	 a	
‘watchdog’	role,	with	an	operational	agency	able	to	
act	on	the	basis	of	UNESCO’s	expertise	–	provid-
ing	 a	 concrete	 example	 of	 UN	 harmonization	 in	
practice.	Nevertheless,	the	views	from	other	agen-
cies	on	the	extent	to	which	UNDP	has	effectively	
exercised	a	coordinating	role	are	mixed.

There	is	a	belief	among	all	agencies	that	the	UN-
DAF	 and	 the	 move	 towards	 common	 premises	
(the	first	UN	zero-energy	‘eco	premises’)	provide	a	
tremendous	opportunity	for	meaningful	harmoni-
zation	and	coordination	(including	joint	program-
ming	 in	 select	 areas),	which	 could	be	 considered	
critical	for	the	UN	in	a	country	the	size	of	Mon-
tenegro.	While	considerable	progress	on	the	com-
mon	premises	has	been	made,	more	work	needs	to	
be	done	on	translating	the	UNDAF	into	common	
operational	plans	for	the	UN	system	in	Montene-
gro.	As	the	status	of	the	country	has	shifted,	it	is	
expected	 that	greater	UN	system	coordination	 is	
likely	to	result. 

Donor and government coordination.	 General	
coordination	among	donors	has	also	been	weak.	In	
practice,	it	has	tended	to	be	ad	hoc,	addressing	is-
sues	of	duplication,	alignment	or	coordination	on	
specific	 issues	and	sectors.	However,	 as	 there	are	
many	other	actors	in	the	areas	in	which	UNDP	is	
active,	 the	need	 for	more	 formal	donor	and	gov-
ernment	coordination	mechanisms	in	these	sectors	
and	others	will	increase.	In	the	absence	of	effective	
donor	 coordination,	 a	 number	 of	 ministries	 and	
agencies	have	vocalized	support	for	UNDP	to	take	
a	 more	 proactive	 role.	 UNDP’s	 effectiveness	 in	
bringing	together	diverse	interest	groups	and	par-
ties	in	common	dialogue	is	widely	acknowledged.	
In	 these	 cases,	 UNDP	 has	 played	 an	 organizing	
role,	which	should	be	continued	and	strengthened.	
However,	 this	 may	 be	 best	 confined	 to	 areas	 of	
current	activity,	rather	than	seeking	an	overall	co-
ordination	function	in	view	of	the	rapid	changes	in	
the	country	and	donor	environment.

RECOMMENDATIONS FOR THE FUTURE

UNDP	has	played	an	extremely	important	role	in	
Montenegro	in	view	of	the	organization’s	size	and	
mandate.	 It	 is	 considered	by	 the	evaluation	 team	
to	be	a	telling	story	of	focused	strategic	intent	and	
thinking,	 perseverance,	 finding	 niches,	 network-
ing,	 partnering,	 teamwork	 and	 entrepreneurial	
management.	 With	 new	 statehood,	 UNDP	 now	
has	an	opportunity	 to	decide	what	role,	 if	any,	 it	
should	continue	to	play	in	the	country.

In	 the	 team’s	 opinion,	 UNDP	 should	 continue	
to	build	on	its	strengths,	notably	its	flagship	pro-
gramme	on	sustainable	development	and	eco-tour-
ism.	It	should	seek	to	strengthen	its	strategic	man-
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agement,	 reducing	 the	portfolio	where	necessary,	
and	ensuring	that	programmes	are	clearly	aligned	
with	the	EU	accession	agenda.	The	medium-term	
phasing	out	of	the	UNDP	programme	as	Monte-
negro	 potentially	 moves	 towards	 ‘net	 contribut-
ing	country’	status	should	also	be	considered	and	
planned	 for	 early	 on.	 In	 more	 detail,	 the	 main	
recommendations	 specific	 to	 Montenegro	 and	
UNDP-wide	are	as	follows:

RECOMMENDATIONS SPECIFIC  
TO MONTENEGRO

•	 	Align strategically with Montenegro’s goal 
of EU accession.	Development	policy	in	Mon-
tenegro	is	dominated	now	and	for	the	foresee-
able	 future	 by	 the	 needs	 associated	 with	 EU	
accession.	The	dominant	players	in	this	process	
will	continue	to	be	EU	entities	–	the	European	
Agency	 for	 Reconstruction	 (EAR),	 its	 succes-
sor,	and	EU	bilateral	donors	as	they	collectively	
assist	Montenegro	in	this	complex	process.	This	
year	 (2006)	 is	 expected	 to	 be	 the	 last	 year	 of	
EAR	programming,	thus	the	June	2004	Memo-
randum	of	Understanding	between	the	EC	and	
UNDP	should	be	used	as	the	basis	for	working	
out	 concrete	 collaborative	 arrangements.	 The	
Government	may	well	look	to	UNDP	to	assist	in	
the	mobilization	of	resources	to	meet	a	range	of	
development	programme	implementation	needs,	
particularly	in	those	areas	where	UNDP	is	well	
positioned	 and	 is	 currently	 providing	 support.	
Having	worked	in	the	EU	accession	countries,	
UNDP	has	substantial	institutional	experience	
supporting	 national	 governments	 and	 civil	 so-
ciety	 in	 the	 process	 of	 European	 integration.	
It	 could	 be	 of	 great	 benefit	 for	 Montenegro	 if	
UNDP	 facilitated	 information	 exchanges	 and	
knowledge	 sharing	 with	 other	 East-Central	
European	countries.	

•  Use the Sustainable Development Pro-
gramme, especially eco-tourism, as a flagship. 
The	Sustainable	Development	Programme	and	
other	related	initiatives	should	continue	to	be	the	
main	focus	of	UNDP	programming	in	Monte-
negro.	The	Government	has	indicated	that	UN-
DP’s	main	advantage	 in	 this	broad	sector	 is	 in	
eco-tourism	in	the	central	and	northern	regions	
of	 the	country,	where	 there	 is	 a	disproportion-

ate	share	of	poverty,	environmental	degradation	
and	inequitable	economic	development.	UNDP	
can	 support	 the	 design	 and	 implementation		
of	 integrated	 eco-tourism	 and	 related	 sustain-
able	 development	 initiatives	 by	 balancing	 and		
bringing	in	the	interests	of	civil	society	and	the	
private	sector.

•  Support anti-corruption at all levels of pro-
gramming.	The	recent	conference	on	anti-cor-
ruption	 and	 organized	 crime	 in	 Montenegro	
revealed	 the	 seriousness	 of	 these	 issues	 and	
how	engrained	they	are	in	society.	The	UNDP	
in	Montenegro	has	a	role	to	play	in	combating	
corruption,	which	could	range	from	supporting	
UN	conventions	on	 the	subject	 to	 factoring	 in	
anti-corruption	 considerations	 in	 programme	
design,	performance	measures	and	targeted	ca-
pacity	development.	

•	 	Advocate human development and poverty 
reduction. UNDP	 should	 strengthen	 its	 role	
as	one	of	the	 leading	advocates	 for	human	de-
velopment	 and	poverty	 reduction	–	 issues	 that	
too	often	get	a	great	deal	of	policy	attention	but	
little	in	the	way	of	concrete	action.	Programmes	
in	 sustainable	 development	 could	 apply	 a	 spe-
cial	focus	on	impoverished	geographic	areas	and	
marginalized	 or	 vulnerable	 groups.	 Moreover,	
UNDP	is	in	a	good	position	to	advocate	for	the	
inclusion	of	these	issues	in	the	macroeconomic	
development	agenda.

•  Strengthen strategic management and main-
tain programme focus.	The	UNDP	programme	
in	Montenegro	is	in	its	very	early	stages.	Indi-
vidual	 programmes	 supporting	 such	 areas	 as	
public	administration	reform	or	sustainable	de-
velopment	 require	 a	 long	 time	 to	 generate	 re-
sults,	outcomes	or	impacts.	As	the	UNDP	office	
grows	and	possibly	becomes	a	 formal	Country	
Office	 with	 resident	 coordinator	 designation,	
greater	attention	will	need	to	be	given	to	stra-
tegic	management.	Without	any	concrete	base-
lines	 or	 measures	 of	 performance,	 other	 proxy	
or	qualitative	indicators	may	be	needed	to	assess	
performance	of	the	overall	country	programme.	
However,	should	greater	funding	become	avail-
able	 from	 the	 EC	 or	 other	 sources,	 UNDP	
should	 resist	 becoming	 the	 preferred	 imple-
menting	agent	simply	because	of	expediency	or	
UNDP’s	 execution	 and	 implementation	 mo-
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dalities.	One	of	the	main	lessons	that	UNDP-
Montenegro	 learned	 from	 the	 Serbia	 country	
programme	was	to	maintain	focus,	and	not	get	
involved	in	a	wide	range	of	programmes	simply	
because	funding	may	be	available.	

•   Think early about an exit strategy.	The	former	
Yugoslavia	was	a	founding	member	of	the	United	
Nations	and	an	initial	contributor.	Montenegro	
today	is	a	middle-income	country	that	could	soon	
graduate	 to	 net	 contributor	 country	 status	 and	
be	accepted	as	a	candidate	for	EU	membership.	
The	 argument	has	 been	made	 that	UNDP	es-
tablished	a	position	in	Montenegro	and	expand-
ed	 its	 programmes	 because	 it	 had	 a	 legitimate	
role	 to	 play	 as	 a	 UN	 agency.	 Serious	 thinking	
about	UNDP	exiting	from	Montenegro	should	
coincide	with	its	strategy	for	EU	accession	and	
economic	development.	One	mechanism	to	en-
sure	 that	 such	 strategic	 thinking	 occurs	 is	 to	
place	 a	 ‘sunset	 clause’	 for	 the	UNDP	presence	
in	 Montenegro	 in	 the	 UNDAF	 and	 Country	
Programme	Document,	to	be	reviewed	annually	
in	 the	 Country	 Programme	 Action	 Plan.	 The	
current	programme	cycle	ends	in	2009,	and	this	
may	be	a	good	juncture	to	review	and	decide	on	
continued	UNDP	presence	in	the	country.	

UNDP-WIDE RECOMMENDATIONS

•  Bring greater national balance into program-
ming. UNDP	has	made	significant	progress	in	
supporting	policy	and	capacity	development	in	
Government	and	civil	society,	while	at	the	same	
time	building	bridges	between	 the	 two.	How-
ever,	 while	 it	 is	 not	 a	 major	 issue	 at	 the	 pres-
ent	 time,	 there	 is	 the	 risk	 that	 future	 UNDP		
programming	 and	 implementation	 could	 tilt	
more	towards	the	NGO	sector	to	offset	corruption		
or	 capacity	 weaknesses	 in	 Government.	 This	
could	 produce	 national	 imbalances	 where	 the	
role	of	Government	(in	policy,	in	some	areas	of	
service	delivery,	or	in	programme	management)	
could	 be	 undermined.	 UNDP	 might	 strive	 in	
the	future	to	attain	a	greater	development	bal-
ance	 in	 consultation	with	and	participation	by	
Government,	the	broader	civil	society	and	pri-
vate	 sector	 through	such	 initiatives	as	 the	UN	
‘global	compact’.

•  Use partnership as a means to better coordi-
nation and capacity development.	At	the	sec-
toral	level,	the	challenge	for	UNDP	is	to	strike	
a	 balance	 between	 meeting	 national	 priorities	
that	might	often	take	the	form	of	reactive	‘quick	
fixes’,	and	advocacy	for	a	long-term	approach	to	
improve	governance.	The	notion	of	partnership	
or	sector-wide	approaches	to	programming	and	
the	 channelling	of	 development	 assistance	 can	
be	used	as	a	means	to	address	programming	and	
coordination	problems.	UNDP	is	in	a	good	po-
sition	to	provide	coordination	leadership	in	the	
areas	 of	 sustainable	 development	 and	 capacity	
development.	At	the	programme	execution	lev-
el,	UNDP	should	endeavour	 to	use	 structured	
and	collaborative	partnership	modalities	for	the	
execution	 and	 implementation	 of	 projects	 and	
programmes.	UNDP	may	well	find	alternative	
methods	for	project	and	programme	implemen-
tation	 through	 sub-contract	 and/or	 subsidiary	
partnership	 arrangements.	 This	 would	 reduce	
the	size	of	its	directly	contracted	project	person-
nel	while	spreading	the	benefits	of	implementa-
tion	and	corresponding	capacity-building	to	the	
non-governmental	and	private	sectors.	

•  Develop a UNDP policy on net contributor 
countries. The	 countries	 in	 Eastern	 Europe	
are	a	special	case	for	UNDP	from	a	number	of	
perspectives.	 A	 major	 differentiating	 factor	 in	
development	and	development	assistance	is	the	
reality	 and	 potential	 of	 EU	 membership.	 Fur-
thermore,	 there	 is	 considerable	 likelihood	 that	
Montenegro	 and	 others	 in	 the	 region	 could	
achieve	‘net	contributor	country’	status	within	a	
reasonably	short	period	of	time.	It	can	be	tempt-
ing	to	rationalize	an	ongoing	role	for	UNDP	in	
such	situations.	However,	UNDP	operations	in	
Montenegro	 and	other	 countries	 of	 the	 region	
are	 expensive	 relative	 to	 other	 regions	 of	 the	
world,	where	scarce	UNDP	resources	and	talent	
may	be	better	deployed.	It	is	recommended	that	
UNDP	 develop	 a	 formal	 policy	 on	 its	 role	 in		
EU	and	EU-candidate	countries	in	Eastern	Eu-
rope	that	have	or	are	expected	to	soon	graduate	
to	 net	 contributor	 status.	 Such	 a	 policy	 would	
guide	the	development	of	country	programmes	
and	 the	 nature	 of	 the	 UNDP	 relationship	 to	
host	governments,	the	EU	and	other	participat-
ing	donors.
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