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EXECUTIVE SUMMARY

1. This paper analyses the challenges and opportunities that decentralisation creates for sub-national
environmental management in the NIS. It examines current practices of local environmental managers in
transition towards market-oriented democratic societies, and provides recommendations for increasing
their effectiveness. National environmental authorities and donors are among the primary audience of this
paper; the recommendations are also directed to local environmental managers and other stakeholders.

Decentralisation trends in the NIS

Uneven political decentralisation

2. Decentralisation can facilitate the improvement of public management by increasing
accountability of public officials to citizens, mobilising public support to national policies, and stimulating
economic development. But if poorly implemented it can undermine the authority of the state, the rule of
law and social cohesion. Decentralisation has accompanied the creation of NIS, but has lacked a clear
strategy and legal framework. The degree of political decentralisation is uneven throughout the NIS; most
progress has been achieved in the Western NIS. The Caucasus states recently made steps towards greater
public participation in decision-making, while Central Asia central governments continue to maintain a
stronger role.

Changing role of regions and municipalities

3. Administrative reforms have been slow in the NIS, struggling to rationalise the functions of the
central authorities while avoiding excessive fragmentation. There are generally two or three sub-national
levels in the NIS, regions remain one of the most important jurisdictions and play the role of agents of
national governments charged with the execution of state policies. They seek to gain greater autonomy, and
in larger states, account for significant shares of national budgets. Lower administrative level, in particular
locally elected governments established outside the state authorities, has recently started to play a more
important role; it is especially true for capitals and large cities. There are many models of locally elected
governments, but there remain numerous gaps in their legal basis; many municipalities continue to be
dependent upon regions.

Formal fiscal centralism and decentralisation of social services

4. Formally, administrative, and especially fiscal management, remains highly centralised in the
NIS. At the same time, over the last decade, local authorities have been given greater responsibilities:
many social tasks, such as education or health care, have been delegated to the lower levels of
governments. But subsidies from central budgets to sub-national levels have declined significantly thus
reducing the ability of regional and municipal authorities to implement these new responsibilities. In
practice, regional authorities exercise substantial autonomy operating often through informal means. This
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can lead to low effectiveness of public administrative and finance systems and foster corruption, due to
lack of transparency and accountability of local governments and public participation in decision-making.

Sub-national environmental management in the NIS: current trends

Declining attention to environmental issues during transition period

5. Environmental issues have slipped down political and governmental agendas during the transition
period; numerous social and economic issues are competing for public support and funding. With few
exceptions, national environmental institutions do not posses strong capacity, or play an important role in
their governments. National environmental programmes, including National Environmental Action Plans
(NEAPs), developed in all NIS (except Tajikistan and Turkmenistan), rarely provide clear priorities, or
secure governments’ support. The emerging legal frameworks for environmental management have many
gaps and often lack procedures for implementation.

Unclear responsibilities at the local level and changing mandate from control to planning

6. At the local level, environmental management is placed with regional or municipal departments
of ministries or committees of environment, with dual subordination to the national and local governments.
This dual subordination can ensure policy consistency and integration, and restrain the pursuit of narrow
interests and collusion by local governments and enterprises. But it can also create uncertainties about the
division of responsibility and resource allocation. Mandates of regional units of non-environmental
ministries overlap or border those of environmental departments: their co-ordination presents a serious
challenge. Environmental issues extending beyond a region or a city, covering water basins or air sheds,
require intra-regional co-operation.

7. Despite the unclear legal framework, regional environmental departments often assume main
responsibility for the execution of state environmental policy and pollution management in their
jurisdictions. Municipalities take more responsibility for territorial planning, municipal infrastructure and
communal services. As part of decentralisation, local governments were given mandates to formulate and
implement their own environmental policy. But local governments’ commitment to environmental
protection remains weak.

Outdated planning methodology and non-participatory processes

8. While local governments are required to develop environmental programmes, they continue to
use outdated bureaucratic planning procedures. Local plans often define existing environmental problems,
but fail to select priority issues, or to propose realistic short- and mid-term measures to address priorities.
The public and the NGOs, the local policy-makers and other stakeholders do not participate in this
planning, which undermines the quality and ownership of plans in society, and leads to low levels of
implementation.

Ineffective implementation tools and weak capacity

9. Local environmental departments have a number of tools at their disposal including standards,
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norms and permits; pollution charges and non-compliance fees; resource and services fees. Often they are
established at the central level, local managers do not have authority or capacity to adapt them to the local
conditions. The rigidity of certain tools, such as standards based on zero risk to human health, presents an
obstacle for compliance. Limited available resources could be used more effectively and play a catalytic
role to attract additional funds; over-reliance on central budgets and external sources does not facilitate
implementation.

10. The capacity of the regional and municipal environmental authorities to deal with new challenges
is rather low. National governments, donors and NGOs have developed several capacity-building
programmes for local environmental managers, but the needs are much greater than the assistance provided
so far.

Potential for greater effectiveness of local environmental management

11. Despite these difficulties, the potential for improvement of environmental policy at the regional
and municipal level in the NIS is significant. The decentralisation may give more authority to sub-national
levels; regions can mobilise significant public budget resources; local environmental managers have much
closer relations to the polluters and the population. Finally, at local level, especially in municipalities, the
scope for innovative approaches, pro-active solutions and public participation is much greater.

Best practices

12. To use the opportunities and to address challenges of the transition and decentralisation, the sub-
national environmental management systems in the NIS have to be improved. These Best Practices provide
recommendations for reforming local environmental policies and institutions in the NIS-wide perspective.
They can be applied by host and donor governments and other stakeholder to create general frameworks
for reforming local environmental policies in specific NIS; to implement pilot projects; and to assist the
elaboration of practical implementation guides for local managers adjusted to particular country conditions.

Building on international experience

13. Building on international experience, particularly of the Central and Easter Europe, and the
recommendations the Environmental Action Programme (EAP), NIS local authorities could develop Local
Environmental Action Plans (LEAPs) to promote the integration of environmental concerns into economic
policy; reform administrative framework; strengthen institutions; focus on priority projects and cost-
effective solutions. EAP methodology can be applied for economic and social sectors supporting the
development of Local Agenda 21 and other strategies aiming at the sustainable development.

Creating conditions for better local environmental management

14. International processes can stimulate national reforms, but to be sustainable these reforms need to
be rooted in local practices. It is necessary to remove obstacles to and create incentives for the introduction
of effective management methods. National authorities need to further develop legal frameworks, to clarify
and confirm their commitment to national environmental priorities. They need to clarify the responsibilities
of different levels of authorities, to improve the effectiveness of the regulatory and financing framework,
and to co-operate with donors in the development of LEAP support programmes.
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Introducing new principles for local planning

15. Local governments need to take a leading role in the development of result-oriented short-term
environmental plans, supported by longer-term development strategies and integrated into government
programmes and annual and multi-year budgets. Application of economic analysis to environmental
programmes will promote their integration into economic and social policies. The environmental planning
during transition should be flexible and proactive, rigid bureaucratic instructions need to be replaced by a
set of minimum requirements, and supported by practical methodological guidance.

Selecting priority problems and cost-effective solutions

16. Prioritisation of environmental problems and measures should become one such requirement.
Local governments should prioritise environmental problems based on clear criteria, primarily of human
health, but also threat to important ecosystems and economic productivity, and other criteria supporting
sustainable development. Problem ranking based on expert judgement with participation of key
stakeholders can often be sufficient for local planning. Health risk and cost-benefit analysis may be
recommended when a major investment is considered for pollution prevention and control measures, as
well as for projects in other economic sectors, which may have significant environmental effect. LEAPs
methodology should require local governments to set realistic policy targets for priority problems;
environmental financing strategies can become a useful to this end. The identification of measures to
achieve these targets needs to be based on economic assessment of benefits and costs of alternative
proposals and their feasibility in order to select the most cost-effective projects for public spending.

Initiating a participatory planning cycle

17. Local governments are ultimately responsible for the local environmental programmes. To
improve the quality of programmes, ensure public support, and facilitate their implementation key
stakeholders should be involved in the planning process. To ensure the sustainability of the LEAP process
proper institutional arrangements need to be created, including a secretariat; expert working groups to
propose policy options for decision-makers; and a supervisory body to make policy decisions and ensure
policy consistency.

Policy tools and mechanisms for LEAPs implementation

18. Local environmental programmes need to create a policy framework for economic agents to
address the underlying causes of environmental problems. In order to implement their plans, they should
apply packages of administrative, economic and communication policy instruments, and use a combination
of mechanisms, such as financing, territorial planning, project preparation and enforcement. While most of
these tools and mechanisms exist at sub-national level, their effectiveness is low and needs urgent reforms.
Evaluation and revision of plans need to be built in the planning cycle in a form of performance indicators.

Capacity building

19. In order to introduce new planning methods and procedures, local environmental managers need
to build their capacity in a number of areas, including economic and financial analysis, project
management, communication and others. Support from national governments and donors for the local
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capacity building is crucial. One of the most effective approaches is development of pilot projects,
practical guides and training. Participation in international and regional networks is another useful form of
experience transfer. The new Regional Environmental Centres in the NIS have already indicated their
intention to work on Local Environmental Action Plans, this initiative would require significant donors
support.
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INTRODUCTION

20. Most New Independent States of the former Soviet Union have recently developed their first
National Environmental Action Plans (NEAP), environmental programmes or strategies. The
implementation of these policies presents a real challenge. The bulk of tasks identified by the national
environmental policies will need to be implemented at the local level - in specific regions or cities.
Therefore, there is a need to strengthen the environmental management system at sub-national level, to
ensure the responsibilities and tools are provided at the appropriate level, and that the local capacity is
strengthened, in accordance with the principle of subsidiarity.

21. At the fourth “Environment for Europe” Conference in Arhus, June 1998, Environment Ministers
agreed that “Further decentralisation of environmental management responsibilities and the development
of environmental action programmes and initiatives at the regional and local level should be
encouraged...”1. Responding to this demand, the EAP Task Force has included in its Programme of Work a
project on “Developing and Implementing Environmental Policies and Action Programmes at Local and
Regional Level”. The objective of this activity is “to support decentralisation and more effective
implementation of environmental policies in the NIS at the sub-national levels through LEAPs and
REAPs”2.

22. The project aimed to survey decentralisation trends and to elaborate best practices for sub-
national environmental policy. It was implemented through meetings of sub-national environmental
managers from the region, invited experts, other stakeholders and interested donors. Presentations
delivered at the meetings by experts and officials, as well as the results of debates were used by the EAP
Task Force Secretariat as a basis for drafting the policy recommendations for local environmental
management in the NIS.

23. The objective of the survey of decentralisation trends is to identify obstacles and opportunities,
which this process presents for environmental management at sub-national level in the NIS. The best
practices include policy recommendations for the improvement of the effectiveness of sub-national policies
in the region. They provide general NIS-wide policy guidelines and will need to be followed by country,
region or municipality specific elaboration and application. On the basis of the best practices host and
donor governments, NGOs and other stakeholders may wish to develop practical and detailed
implementation guides for local environmental managers adjusted to particular conditions of each NIS.

24. The paper is structured in the following way. Part 1 provides a general overview of
decentralisation trends in the NIS, including political, administrative and fiscal decentralisation. Part 2
presents an analysis of structures, responsibilities and operations of the sub-national environmental
authorities in the NIS. Part 3 proposes policy and methodology recommendations as best practices,
including local environmental action plans as a possible model for action.

                                                     
1 Evaluation of Progress in Developing and Implementing National Environmental Action Programmes (NEAP) in CEEC/NIS,

EAP Task Force, 1998
2 EAP Task Force Programme of Work for the Period 1998-2000
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25. The paper will be presented at the October 2000 meeting of the EAP Task Force. Ministries and
committees for environment in the NIS and their sub-national departments are among the main audience of
this report, as are local authorities, NGOs, donors and IFIs, and other stakeholders. This paper should help
the NIS and donor governments develop country specific follow-up to promote environmental actions at
the local level. The new Regional Environmental Centres in the NIS have already indicated their intention
to further develop work on Local Environmental Action Plans in the region.
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DECENTRALISATION TRENDS IN THE NIS

26. Demands for local self-determination and greater participation of citizens and local communities
in the decision-making have become a political reality around the world. Transfer of power to the lower
levels of authorities or to the citizens is regarded as an essential democratic process. Decentralisation can
facilitate the improvement of public management by increasing accountability of public officials to
citizens, mobilising public support to national policies, and stimulating economic development. But if
poorly implemented it can undermine the authority of the state, the rule of law and social cohesion.

27. Several types of decentralisation can be distinguished: political, administrative, spatial and
market (see Box 1). Two types of decentralisation - political decentralisation and its legal framework as
well as administrative decentralisation including fiscal issues - are of particular importance to
environmental management at sub-national level in the New Independent States. These two broad forms of
decentralisation will be studies in the first part of the report. Spatial and market aspects of decentralisation,
while important factors for environmental management, are not studies here in detail, but touched upon in
parts two and three when dealing with territorial planning and “hot spots” issues.

Box 1. Forms of decentralisation

• Political - transfer of decision-making power to lower levels of governments, citizens or their elected
representatives;

• Administrative - reforms hierarchical and functional distribution of powers and functions between central and
non-central governmental units;

• Spatial - aims at reducing excessive urban concentration in a few large cities by promoting regional growth;
• Market - facilitates the creation of conditions for the production and delivery of goods and services by markets

sensitive to local preferences of individuals.

Source: Methodological Issues in the Analysis of Decentralisation, J.Cohen and S.Peterson, HIID, 1997

General trends of political decentralisation in the NIS

28. Centrifugal forces unleashed during the period of Perestroika in the 1980s split the former Soviet
Union and led to the establishment of 12 New Independent States (NIS). Decentralisation processes often
accompanied the building of new states. The transfer of explicit and implicit decision-making powers to
the local levels3 further accelerated in the process of economic transition in many NIS in the 1990s.

29. Despite common recent history, the degree of current political decentralisation varies greatly
throughout the NIS. This is due to a great diversity of cultural and religious roots, geopolitical alliances,

                                                     
3  In this paper sub-national or local level includes both regional (oblast) and municipal levels. Due to a broad variety

of administrative levels in the NIS it is impossible to structure them strictly under these two categories. Lower
administrative levels such as districts are generally outside the scope of this study. When appropriate, additional
description of these levels will be provided in the text.
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size, and economic and territorial development. The state of decentralisation ranges from the broad
freedom of the 89 subjects of the Federation in Russia to a significant role of central powers in many
Central Asian states or relatively small and centrally managed states in the Caucasus region. Some of the
NIS demonstrate a willingness to move towards western models of market economy, civil society and
democracy, while others still struggle about their direction, or have chosen other models. International
geopolitical trends such as EU enlargement or Islamic influences may bring about different development
patterns and forms of societies in Western and Central Asian NIS.

Legal framework for decentralisation

30. The legislative framework for decentralisation comprises of such legal acts as constitutions,
framework laws on public governance system, on self-governance and administrative structures and budget
laws. Building on declarations in support of democracy and progressive societies in the early years of
independence, most NIS governments developed their main legal framework determining the principles
and the structures of the new states.

31. The constitutions of the NIS determine the type of the state - federal for the Russian Federation,
unitary for most others with different degree of decentralisation. They declare the fundamental democratic
principles, and establish main branches of power: legislative, executive, including elected parliaments and
presidents, and judiciary. The constitutions often determine the general territorial and administrative
structure of states. They can also establishes a general frame for environmental management, e.g. in
Russia, the Constitution provides for a joint jurisdiction for the protection of environment and management
of natural resources to the federal and regional state bodies (subjects of the Federation).

32. Most NIS are young states, their legal frameworks are often evolving, and lack procedural
support. In some cases democratic principles, though included in the constitutions, are not assured in
reality. Independence of courts remains a serious challenge in all NIS. In many cases, newly adopted laws
provide for decentralisation, while other, yet unreformed acts, are lacking or contradicting such provisions.
In the countries and regions emerging from civil wars and ethnic conflicts constitutions are often not fully
functional (e.g. several regions of Georgia, Tajikistan).

33. Many NIS (see Table 1) have adopted laws on self-governance that presents an important
democratic step, but often these acts are not yet fully operational. These laws usually delegate a significant
share of central government responsibilities to the lower levels of directly elected local governments.
Delegated responsibilities include as a rule a broad range of issues such as local economic development
and provision of social services. These reforms represent a radical break from the past practice of central
planning and require a profound change of the societal relations and functions. Therefore, the actual
implementation of these laws cannot happen overnight, and will require a long time and great efforts by the
NIS citizens.

34. Laws on administrative structures and reforms, as well as budgetary laws present crucial
elements of the legislative framework for decentralisation. These laws will be analysed in this paper, since
they are most relevant for environmental management structures. There are other laws, such as law on land
use, legal acts determining public property rights, acts on territorial planning, decrees on special economic
zones and other acts, which can be important for decentralisation processes. These legal acts are not
discussed in detail in this paper due to great national varieties across the NIS.
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Administrative decentralisation

35. Administrative decentralisation is often seen as a process towards optimal mobilisation of public
resources through strengthened governance, increased transparency and accountability, and more effective
and efficient production and delivery of public goods and services. There is a variety of possible types for
administrative decentralisation starting with delegation of specific time-bound tasks to a lower-level part of
the administration to contracting specific “public” tasks to a private agent (see Box 2). Principal issues
addressed in the process of administrative decentralisation include the following: relations between central
and field offices of the national government; relations between local authorities and the centralised
government; management of infrastructure and provision of social services such as health and education;
good governance, democratic practices and participation; privatisation.

Box 2. Types of administrative decentralisation

• De-concentration  - is the transfer of authority over specified decision-making, financial and management
functions by administrative means to different levels under the jurisdictional authority of the central
government; the least extensive type;

• Devolution - the authority is transferred by central government to local-level governmental units holding
corporate status granted under state legislation;

• Delegation - transfer of governmental decision-making and administrative authority and/or responsibility for
specified tasks to institutions and organisations that are either under its indirect control or independent.

• Privatisation – according to the World Bank methodology, privatisation is might be considered as a form of
decentralisation, when the public service is contracted out to a private company.

Source:  Methodological Issues in the Analysis of Decentralisation, J.Cohen and S.Peterson, HIID, 1997;
Decentralisation in Developing Countries, World Bank, 1983

36. In transition or developing economies4 decentralisation presents a real challenge, as it has to be
accomplished together with the challenge of downsizing public sector, usually in the context of economic
decline. This task is particularly difficult for transition economies with weak central authorities, limited
personnel and financial resources, or separatist demands for greater local autonomy. Decentralisation can
even become an obstacle to reforms if the centre is too weak and not able to ensure a coherent policy
framework: it can undermine law enforcement and threaten regional cohesion.

37. Transition countries often lack the tradition and capacity for the introduction of such public
management principles as accountability, efficiency, and effectiveness of administrative structures. The
population has only started to learn participatory mechanisms. Lack of transparency and corruption at the
sub-national level can undermine successful decentralisation.

Administrative structures and reforms in the NIS

Territorial division

38. Central planning in the Soviet Union dictated rather uniform top-down administrative structures
that consisted of the following levels: all-union government; republican (national) governments; regions

                                                     
4  According to the OECD Development Assistance Committee: Belarus, Russia and Ukraine are considered transition

economies eligible for official aid; Armenia, Azerbaijan, Georgia, Kazakhstan, Kyrgyzstan, Moldova, Tajikistan,
Turkmenistan and Uzbekistan are referred to as developing countries eligible for official development assistance
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within republics (oblast); cities and their districts (city rayon), rural districts (rural rayon) and villages.
While the decision-making was highly centralised, the executive powers were de-concentrated to some
extent, but the only function of national and sub-national governments was to execute instructions from the
all-union government. Thus, they never had any responsibility for independent policy making.

39. Administrative territorial structures of many NIS are largely inherited from the Soviet Union.
Though there have been numerous efforts to reform, they often added to the general instability but did not
change the fundamental principles of the countries’ structure. In the majority of the NIS the old structure
remains in place (Azerbaijan, Ukraine, Russia, Belarus, Kazakhstan, Kyrgyzstan, Uzbekistan,
Turkmenistan). In some countries there is no clear legal framework for territorial arrangements and the old
structure remains in place de facto (Georgia).

40.  In a few countries there have been more significant changes of the territorial structure aiming to
optimise the size of administrative units. In Moldova, for example, the fragmented old structure of 40
districts was replaced by 12 independent provinces (judet) with directly elected authorities; in Armenia too
numerous districts were replaces by 11 provinces (marz). In the Russian Federation there are currently
plans to reform the overall territorial structure and to group 89 subjects of federation in fewer and larger
units.

Responsibilities of regional and municipal authorities

41. While formal structures remained unreformed, significant changes are taking place around the
powers of the regional executives. During the first years of independence with growing importance of local
elections, many regional executives sought to gain more autonomy. In response, central governments have
tried to appoint their direct representatives in the regions with equal or higher authority than the local
administration. For example, such attempts were made in Ukraine between 1992-1994. In the Russian
Federation, there are currently plans to re-establish the presidential right to dismiss regional governors,
and/or to appoint presidential prefects in the regions with authority higher than the elected governors.

42. Overall, regional state authorities remain an important power level of administrative structures of
many NIS. As the struggle over the rights and reforms of the status of regional executives continue, there
are currently three regional approaches in public governance in the NIS. The first is represented by
formally autonomous regions (Moldova), the second intermediary approach includes regional executives
having dual subordination (Russia, Ukraine), and the third largely unreformed approach is represented by
regional executives appointed by the central governments or presidents (Armenia, Azerbaijan, Belarus,
Georgia, Kazakhstan, Kyrgyzstan, Tajikistan, Turkmenistan and Uzbekistan).

43. The main function of regional authorities is to promote social and economic development, and to
ensure the implementation of laws and national policies in their territories. More specific description of
responsibilities is often provided in instructions and acts issued by central ministries and addressed to their
regional departments. Thus, regional administrations are often seen as representatives of national
governments in the regions.

44. Recently, the lower levels of authority - municipal councils and governments - have been gaining
strength in the overall power structure of the NIS. Laws on self-governance made municipalities formally
autonomous entities outside the structure of state authorities. They are responsible for all social and
economic activities in their territories, excluding issues of national importance, and are supposed to be
accountable only to their electorate. Large cities and capital often have legal status equal to a region and
play an important economic and political role, enjoying board freedoms and autonomy.
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45. At the same time, the legal framework for local elected authorities is often unclear with
municipalities continuing to depend upon the regional levels of state authorities. In the Russian Federation,
for example, elected governments are fully autonomous according the Law on self-governance, but the
regional state administrations are entrusted to further specify the mandates of the lower levels, i.e. to
delegate their powers to their former jurisdictions. However, complaints about unclear legal frame or
financial means are often used as an excuse for an unwillingness or fear to act on the side of the local
authorities.

Administrative reforms in Central and Eastern Europe

46. For the purposes of comparison, it is useful to analyse the dynamics of administrative reforms in
Central and Eastern Europe (CEE). The re-establishment of municipal self-governing bodies early during
the transition period was an important step of democratic regimes. The intermediate, regional levels of
governments were looked upon as the strongholds of the former regimes. In some CEE states these trends
have led to excessive fragmentation of the communal pattern, and later brought the re-establishment of
intermediate levels back to the agenda of most CEE countries; administrative regions were introduced with
senior authorities appointed by the governments (see Box 3). While the relations between the central and
local governments are still evolving, significant shares of state responsibilities are decentralised5.

Box 3. Administrative reforms in Poland

Poland has under-gone three main transformations of its administrative and territorial structure. Between 1945 and
1975 the country was built of 17 regions (voevods), each region consisted of districts (poviat), and districts were
further split into communes or municipalities (gmina). After 1975, Poland was centralised following the Soviet Union
patterns and its system was replaced by 2-tiered structure: administrations of 49 regions (voevod) were became
further incorporated into central government system; districts lost their self-governments, and further included
municipalities. In 1989, when transformation process started, municipalities were given the status of self-
governments. In 1999, Poland returned to a 3-tiered structure: 16 regions (voevod) consist of 371 districts, including
64 municipal and 307 rural districts. The status of communes and municipalities was not changed. With these new
changes all three administrative levels - municipal, district and regional - will become self-governing.

Source: Zurek and Kobus

                                                     
5  State Budget Support to Local Governments, Sigma, OECD, 1994
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Table 1. Public governance in the NIS and selected OECD/CEE countries

Governance
system

Law on self-
governance

Regions/ intermediate levels
(number, status)

Municipalities/local level
(number, status)

Territory,
population

Western NIS
Belarus President,

Chamber of
Represent/Nat
Assembly

Law on self-
governance

6 regions and the city of
Minsk; chairs of regional
executive committees are
appointed  by the President

117 district and towns; chairs
of town and district executive
committees are appointed by
central government

207600
km2,
10.5 mln

Moldova Parliament,
President
elected by
Parliament

Law on Local
Public
Administratio
n of  1998

11 judet, Chisinau
Municipality and Gagauz Eri
autonomous region,
secessionist Transnistria;
elected councils

Municipalities and communes
elect local councils; the
Government appoints Prefects
in each judet and Chisinau
municipality

33 700 km2,
4.3 mln

Russia President and
Parliament
Duma

Law on self-
governance

89 subjects of federation,
elected governors

2000 elected municipalities 17,075,500
km2,
149 mln

Ukraine President and
Parliament
Rada

Law on local
self-
government of
1997

27 oblasts, incl. Crimea, Kiev
and Sevastopol; oblast
governors are appointed by the
President (exc. elected in
Kiev)

448 cities (including 169 of
state, republican, and oblast
level) and 897 towns, 490
rural districts and 28775
villages; elected local councils

603 700 km2

50.1 mln

Caucasus
Armenia President,

National
Assembly

Law on self-
governance of
1996

11 marz�� 	
���� �	��� ��
�����
�� ����	
���� ��� ���
����
��
�

���������
����������� 29,000km2

3.5 mln

Azerbaijan President and
Parliament
Milli Meglis

Law on
municipalities
of 1999

69 districts, Nakhichevan
autonomous Republic;
regional governments are
appointed by the President

2 666 municipalities with
elected councils

86,60 km2,
7.9 mln

Georgia President and
Parliament

Law on self-
government of
1997

68 districts with elected
councils and executives
appointed by the President

4000 municipalities, elected 70,000 km2,
5.4 mln

Central Asia
Kazakhstan President and

Parliament
Law on self-
governance
planned 2000

16 akimat appointed by the
President

303 municipalities with
administrations appointed by
the President

 �! "��##
km2,
�$���


Kyrgyzstan President,
Parliament

Law on self-
governance

7 regions, heads of regional
administrations appointed by
the President

61 municipalities 198,500
km2,
4,6 mln

Tadjikistan President n.a. 3 regions 41municipalities 143,001
km2,
6,2 mln

Turkmenist
an

President,
Parliament

Law on
khakimlik of
1999

5 velajat (regions) appointed
by the Presdent

47 etrap (districts) 491,000
km2,
4.8 mln

Uzbekistan President,
Parliament
Olii Madjlis

n.a. 12 oblast 281municipalities 447,001
24,4 mln

Selected OECD, CEE
Estonia President

elected by
Parliament
Riigikogu

Law on self-
governance of
1993,
amended 2000

15 counties appointed by the
Governement

207 rural and 47 town
municipalities with elected
authorities

45,227 km2,
1,4 mln

France President,
National
Assembly

Laws of 1972,
1982, 1992
and 1995

22 elected provinces and 96
departments with Prefects
appointed by the Presidnet

36,559 elected municipalities 550,000
km2,
59 mln

Poland President,
Sejm

Laws of 1990,
amended in
1989, 1999

16 elected voivodeships with
regional appointed governors
and 373 elected powiats

2,458 elected municipalities 312,685
km2,
38,4 mln

Note: n.a. - data not available
Source: NIS, OECD and CEE experts’ reports; World Bank Development Report, 1999/2000
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47. This comparison demonstrates that the CEE has significantly advanced in the administrative
decentralisation process compared. Dynamic reforms under-taken during the transition period allowed
these countries to bring public decision-making much closer to the citizens. It has taken the CEE countries
a decade to adjust their public institutions to the new democratic conditions and to learn how to operate in
active civil societies; this process is not complete yet. The EU accession will promote further application of
the principle of subisidiarity in public management and will enhance the role of municipalities. Significant
efforts will be required from those NIS that would wish to follow the CEE development pattern in order to
reach the level of democratisation and liberalisation achieved in this region.

Fiscal decentralisation

48. A significant degree of fiscal decentralisation can enhance efficiency and welfare in a country,
usually of a large size, through the exploitation of informational advantages and difference in local
preferences. In order to benefit the positive results of fiscal decentralisation essential conditions need to be
put in place to ensure a clear and coherent regulatory framework and fiscal discipline (see Box 4).

Box 4. Essential conditions fiscal decentralisation

In order to ensure that fiscal decentralisation will bring positive results, the following conditions should be met:

• a hierarchy of government is clearly defined,

• sub-national governments have a high degree of regulatory authority,

• a central government has a recognised authority to enforce common market,

• revenue sharing and borrowing is characterised by hard budget constraints,

• allocation of authority has an institutionalised degree of durability.

Source: Economic Survey of the Russian Federation, OECD, 1999

49. In transition economies, where necessary conditions for decentralisation are often lacking, rapid
fiscal decentralisation can lead to a loss of control over national finances and aggravate problems of
monetary and fiscal policy. Such decentralisation can lead to disparities in income and poverty and lack of
regional cohesion.

50. In fact, many transition and developing countries around the world demonstrate a relatively low
degree of fiscal decentralisation. (See Figure 1). In developing countries the share of sub-national public
finance is significantly lower than in the industrialised countries (about one third), in transition countries
this share is larger, but still it represents about a half or two thirds of the OECD countries indicators.
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Figure 1. Sub-national expenditures, percentage of total government expenditures

Note: This graph shows median values rather than average. Sub-national expenditures are most recent available
observations, after 1990. Large federations are Argentina, Brazil, Canada, India, Mexico, the Russian
Federation and the United States.

Source: World Bank Development Report, 1999/2000

Budget frameworks at the local level

51. Budget laws determine fiscal relations between the central governments and their sub-national
levels; they can play a crucial role for the process of real empowerment of regions and cities. But even in
Russia, probably one of the most decentralised NIS, the formal fiscal system is highly centralised. De facto
there is a high degree of freedom: under these circumstances, sub-national administrations realise their own
economic policies largely through informal means.

52. The field offices of the finance ministries are responsible for tax collection. The revenues are
transferred to the central budgets or shared according to a sharing formula. Constant changes in the rules
for revenue sharing lead to instability and unpredictability at the local levels. The majority of revenues to
sub-national budgets derives from taxes and sharing rules determined at a higher level, thus leaving very
little fiscal autonomy to the sub-national level. Partly due to the lack of local authorities’ interest in the
improvement of tax collections, which remain the main source of revenues for public budgets, the overall
effectiveness of the collection system remains low in all NIS. %�����	
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53. In some NIS, usually large states, sub-national budgets play an important role demonstrating a
comparatively greater degree of de-concentration. In Russia, Kazakhstan and Ukraine, for example, the
regional levels of governments accumulate significant shares of consolidated government budgets - around
40-50%. But regions, which do not host significant deposits of natural resources of profitable industrial
enterprises, lack local revenue base, depend upon the subsidised from the centre and face significant
financial difficulties. In other smaller or more centralised countries, sub-national public finance plays only
a marginal role. In Armenia, for instance, the regional governments do not have their own budgets.

54. The budgets of the lowest level of governments - municipalities, regions and settlements - are
small as a rule in all NIS: the share of the central government component in municipal budgets is declining,
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while local taxes cannot provide significant revenues. Though the laws on self-governance give this level
formal autonomy, these governments are usually dependent upon higher levels, and often do not have their
own bank accounts. In Russia and Ukraine, municipal budgets are parts of consolidated regional budgets.
In Armenia local authorities were responsible for around 4-5% of total public finance in 1997; their
revenues are too small to meet local needs, and the central budget is expected to provide the missing part.
Capitals and other large autonomous cities present exceptions from this general picture: they usually
concentrate a significant amount of economic activity and manage large municipal budgets.

55. At the same time the central governments tend to push expenditure responsibilities down to lower
levels. In many NIS (e.g. Russia, Kazakhstan) the responsibility for social expenditures such as health and
education has been shifted to the regional or local levels. Often the legal framework for these arrangements
is missing; sub-national levels do not have sufficient resources to implement these obligations. This
approach also leads to an imbalance between richer and poorer regions and complications in the system of
central transfers. For example, communal property rights have been formally transferred to municipalities
and self-governing bodies in many NIS, which presents a significant economic responsibility. Maintenance
and investment required by municipal infrastructure cannot be financed through current one-year regional
or municipal budgets; borrowing possibilities of sub-national governments are constrained, which
contributes to the state of crisis in provision of drinking water supply and sanitation in many NIS.

56. Lack of transparency and unfeasibility of formal inter-budgetary arrangements seriously weakens
financial responsibility at lower levels of governments and encourages corruption. Central governments
often fail to ensure adequate transfers to support the expenditure mandates that are shifted to the local
level. Sometimes, budgetary arrears from national to regional level are covered by barter or off-sets (e.g.
Kazakhstan). Regional and local governments are seeking ways to retain larger share of revenues locally
and therefore get involved in off-sets and barter deals as well, leading to de-monetarisation of economies
(e.g. Russia and Ukraine). Facing cash-flow shortages, some regions and municipalities issue municipal
bonds and introduce money surrogates. Due to the lack of hard budget constraints at sub-national level
these measures lead to insolvency, creation of “virtual” economy and inflation growth.6

57. Often there are contradictions between the budget laws and the laws on self-governance or other
laws, between local acts and national laws. In Moldova, the recent law on administrative reform provides
full autonomy to the provinces. But according to the older budget law in force, local budgets are a part of
the consolidated state budget; about 95% of revenues of consolidated budget in 1999 were spent by the
central budget (priority given to external debt services). According to constitutions of many countries, the
regions are equal to each other in their relations with the centre. In reality, richer regions of some NIS are
able to negotiate preferential treatment from the central government. The most obvious examples are cases
of agreements between the Federal government of Russia and several subjects of Federation, e.g. Tatarstan,
Bashkortostan, Sakha. These agreements allow the regions to retain a much higher share of taxes than
other regions.

                                                     
6  Economic Survey of the Russian Federation, OECD, 1999
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Conclusions
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6.� Many social services as education, heath care and environmental protection have been pushed down to
the lower levels of governments without sufficient support from the central budget. Greater fiscal
responsibilities of regional and municipal authorities are not supported the tools and means needed to
implement these new tasks.



CCNM/ENV/EAP(2000)88

23

LOCAL ENVIRONMENTAL MANAGEMENT: CURRENT TRENDS

Environmental issues in transition economies

58. The slow pace of economic reform and ongoing economic crisis have impeded environmental
improvement in the NIS. Pollution levels and resource consumption have declined less than outputs, some
environmental problems have worsened during the transition period7.  While ministries and committees
have been making efforts to reform environmental policies, environmental issues have generally declined
on public and government agenda, and have to compete with numerous social problems.

Environmental institutions and their sub-national structures

59. After the declaration of independence and establishment of the new states, republican
environmental committees were converted into main state bodies responsible for environment - with the
status of an independent ministry, a part of another ministry or a state committee. Over recent years most
NIS environmental ministries and committees underwent numerous changes, restructuring, mergers and
cuts. Some ministries were downsized to the committee or department level (e.g. Russia). These changes
were often negative for the moral, capacity and effectiveness of these institutions as they lead to instability,
loss of qualified staff and decline of status in the governments. Only few national environmental
authorities have maintained or improved their capacity and status (e.g. Georgia, Moldova and Kazakhstan).

60. Newly established environmental authorities have inherited the old structure of territorial
departments - usually present as environmental inspectors at regional or intra-regional levels. During the
first years of transition there was a tendency of strengthening the presence of central authorities at sub-
national levels: in many regions, primarily in the “hot spots”, the ministries have set up their field offices,
which have also incorporated the regional inspectors. These offices usually have dual subordination to the
regional administration and the environmental ministry or committee. Main function of these territorial
departments is to enforce central policy requirements: thus, inspections and monitoring represented their
main function. More recently, following staff cuts at the national level, territorial departments in some NIS
have been closed, reduce their staff or lack essential operational funding.

61. The regional administrations are responsible for policy planning and budget execution in their
territories. Territorial departments of environmental ministries and committees are expected to assist
regional administrations in the development of their environmental policy and to co-ordinate activities of
other departments involved in environmental protection and resource management. In some regions, for
example in Russia and Ukraine, regional authorities have their own environmental departments, in addition
to the territorial offices of the central ministries or committees. Most other central ministries also have their
own territorial structures. Many of them have functions overlapping or bordering with those of
environmental departments (see Box 5). Therefore, co-ordination of all these departments and bodies at the
regional level often present a serious challenge.

                                                     
7  Environment in the Transition to a Market Economy, OECD, 1999
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Box 5. Institutional setting for environmental management in Sverdlovsk region, Russia

The Russian Constitution and the Law on environmental protection determine joint competence for the environmental
protection and resource management: these responsibilities are shared between the federal level and the regions
(oblast). At the Sverdlovsk regional level the following organisations are involved in environmental protection:

• The Governor and the government of the region, including its Environment Department;
• The Legislative Assembly;
• The Regional Prosecutor’s office and the Courts of the region;
• Territorial sub-division of the Federal executive bodies:

1. The State Environmental Protection Committee of the Sverdlovsk region (Goscomecologia);
2. The Centre for State Sanitary and Epidemiological control (Sanepidnadzor)
3. The Committee for Land Resources and Management;
4. The Committee for Water Resources Management;
5. The Urals Agency for Hydrometeorological Services ( Uralhydromet)
6. The Urals Committee for Geology and the use of Underground Mineral Resources (Uralgeolcom)
7. Urals Regional Centre for Civil Defence, Emergency Situations and Response to Disasters
8. Superior Administrations for Civil Defence and Emergency Situations
9. Sverdlovsk Forestry Administration
10. Urals District for the Federal Mining and Industrial Inspection
11. Administrations for the Urals District of Gosatomnadzor
12. Inspection for Nuclear and Radiation Safety
13. Sverdlovsk Oblast Fishery Inspection
14. Road and Traffic police
15. Transport inspection
16. Customs administration
17. Geodesy and cartography

In order to facilitate a dialogue and to co-ordinate environmental initiatives between the office of the State Committee
for Environment in the region and environmental department in the regional government the Co-ordinating Council
was created. The Council is composed of the heads of the most of the federal and regional environmental agencies,
research institutes and non-governmental organisations. The Council co-ordinates the environmental programmes,
investment projects, education, legal and regulatory framework, economic and financial mechanisms, and the use of
the Sverdlovsk Regional Eco-Fund.

Source: Urals Regional Environmental Action Plan ,CPPI, 1999

62. Over the last decade the role of cities in the area of environmental protection has been growing
vis-à-vis regions and national governments. Laws on self-governance transfer formal responsibilities for
environmental management, among other tasks, to cities and other local level jurisdictions (districts and
settlements). Regional and national capitals would usually have environmental departments in their
administrations in additional to territorial departments of the ministries or committees. But self-governing
bodies often do not have capacity or finance for environmental activities and rarely demonstrate a strong
commitment for environmental improvements. Besides, they do not have any communication lines linking
them to the ministries and committees of environment, and therefore do not have access to environmental
information (see Box 6).

63. Numerous, often inconsistent and incomplete attempts to reform administrative structures has led
to a lot of confusion about division of responsibilities. Central authorities declare themselves unable to
resolve all local problems, while local authorities do not feel responsible for the situation either. Such
situation causes a lot of complaints but does not allow to effectively tackle the problem.
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64. On the other hand, there is a growing understanding that in the new social and economic
conditions, the role of regional and municipal authorities in environmental management will continue to
grow. Not only they will need to enforce central decisions, they will need to develop and implement their
own policies. This new situation creates a greater potential for local initiative and co-ordination, as well as
for public involvement in decision-making on the lower levels.

Box 6. Armenian environmental management structure

The administrative reform of 1996 changed significantly the territorial and administrative system of the country, and
created a new environmental management scheme in Armenia. The country is split into 11 regions (marz); each
region consists of around 80 communes (villages and towns). Regional governments are appointed by the Prime
Minister and are responsible for all public management, including environmental, in their territory. At the same time
regions do not have their own budgets: they can prepare proposals and submit them to the Cabinet, to be channelled
to respective ministries for implementation.

The regional environmental authorities (1-4 persons per region) are supposed to be in charge of environmental
management in their territory, but their rights and obligations are not clearly defined, and they do not have practical
tools for carrying out these broad mandate. There is no practice of developing regional policy and action plans,
neither are there communication lines between these regional departments and the Ministry of Environment. The
regional environmental authorities report directly to the Cabinet.

The Ministry of Environment also has its own sub-national structure: territorial inspectors located in each region
(parallel to the regional governments but not subordinate to them) as well as environmental monitoring services. The
inspectors are supposed “to control the environmental situation”, which in practices includes pollution management
and enforcement functions: they are dealing with charges, permissions, inspections, etc. Funding for these activities
comes directly from the central budget. The relations between the regional environmental departments and the
inspectors are ill defined and lead to numerous disputes.

In addition, according to the Law on Self-governance, the communes - villages and towns - elect their own councils
(2-4 persons). These councils are independent and report only to their electors. The councils and communes are in
charge of local social and economic affairs; they prepare their budgets built mostly from the land use fee (95% stays
at the communal level). These budgets are usually tiny since the collection level is extremely low, and in case of
extreme shortages they can apply for a subsidy from the national level. The communes have no formal relations with
the regional level or the Ministry of Environment.

Source: Discussions at the first seminar for regional environmental departments in Armenia, February 2000

Environmental policy framework at local level

Environmental legislative framework

65. Over the last several years, framework laws on environment, media specific and other specific
laws were updated or developed in most NIS. They establish the overall principles and framework for
environmental protection activities. But the regulatory reform is far from being complete, as many
important sections of legal framework still need to be redefined and brought into accordance with national
legislation in other fields of activities.

66. Main legal acts rarely define procedures for their implementation, and do not have direct effect.
Numerous instructions, resolutions and directives issued by ministries and committees as well as decisions
of local governments further specify framework laws, and present main guiding documents for local and
regional environmental managers. This bulky and bureaucratic legal frame leaves many gaps, overlaps and



CCNM/ENV/EAP(2000)88

26

unclear division of responsibilities between national and sub-national levels of environmental authorities,
as well as with other sector departments.

67. International and regional programmes and agreements often take precedence over national laws
in the NIS and require actions at the local level. At the same time regional and municipal environmental
services in the NIS are usually unaware of these initiatives as central authorities make little effort to engage
lower levels of authorities or to disseminate information; at best they circulate instructions for the
implementation of international obligations at the local level.

Policy framework

68. Since the dissolution of the Soviet Union, most NIS, except Turkmenistan and Tajikistan, have
developed “first generation” environmental policy documents: environmental strategies, programmes or
National Environmental Action Plans (NEAPs). Many of these documents inherited the weaknesses of the
past planning: they have declarative nature and do not set clear priorities for actions. Many NEAPs were
prepared by foreign experts, without proper consultations with main stakeholders and regional
environmental authorities. NEAPs often target short- and mid-term national priorities and do not intend to
address the issues of sub-national policies, with the exception of “hot spots” of national importance. Most
NIS environmental strategies, programmes and plans remain seriously under-funded.

69. Nevertheless, several NEAPs demonstrated a successful application of the EAP methodology,
enjoyed high level of political support and were owned by the national experts and policy-makers. For
example, Azerbaijan’s NEAP set clear priorities and areas for action. Kazakhstan’s NEAP for Sustainable
Development was developed through a broad participatory processes and formulated national priorities on
the basis of regional problems. (See Box 7) At the same time, the NEAP methodology and capacity is
concentrated mostly at the national level, and is rarely disseminated to and applied by the local authorities.

Requirements and support for local environmental planning

70. In several NIS there are legal requirements for the sub-national level to develop their
environmental policies and plans. For example, laws on self-governance in Moldova and Ukraine require
self-governments to develop their environmental policies. In other countries, e.g. Belarus, ministries or
committees for environment may require their sub-national units to prepare such plans at regional level. In
a number of countries there are no provisions for sub-national environmental planning (e.g. Georgia).

71. During Soviet times, planning was at all levels and for all sectors, but this requirement concerned
only the execution of central government decisions, and did not invite local authorities to develop their
own plans and policies. This planning was perceived as an unavoidable bureaucratic procedure, not leading
to real obligations or implementation. Such routine planning is often preserved in regions and cities across
the NIS. Usually, local environmental plans are developed in the “old way” by research institutes and
bureaucrats leading to proliferation of unrealistic technocratic wish lists.

72. There have been several efforts by national environmental bodies and donors to promote the
development and application of new local policy approaches. This has been done through training
seminars, development of methodologies and case studies (See Box 8).



CCNM/ENV/EAP(2000)88

27

Box 7.  NEAPs and local planning in Kazakhstan and Azerbaijan

In the process of the development of Kazakhstan NEAP for Sustainable Development, the central authorities
(NEAP/SD office based in the Ministry of Environment) elaborated a methodology for prioritisation of environmental
problems and indicated overall national priorities. As the next stage a series of regional seminars were organised to
apply this methodology and to identify regional priority problems. On that basis it became possible to clarify and
specify national priorities, which then were included in the NEAP adopted by the Government as a part of its
Strategic Development Programme for 2030. The NEAP include a number of projects to address priority problems;
the projects are grouped by regions: Zone A north-east (industry), Zone B south-east (agriculture), Zone C west (oil
and Caspian). In this way, the NEAP process became a framework for the identification of local priorities and
development of regional action plans and projects.

Azerbaijan NEAP was developed by World Bank and national experts. Based on complex economic analysis of the
problems and feasibility of measures, a limited number of national priorities were selected. They included:

• Pollution damage from industries, oil production , energy and transport
• The state of the Caspian Sea (damage to coastal zone from water level fluctuation and pollution and threat of

irreversible loss of sturgeon)
• Protection of biodiversity, forestry and agriculture (loss of fertile agricultural land)
• Deterioration of water quality, especially of drinking water
• Preservation of cultural heritage

While the development of this NEAP did not involve participation of regions in the prioritisation process, it does set
clear national priorities and in this way clarifies the commitment at the national level. Such commitment provides for
a clearer division of labour and thus may help the sub-national level to set their framework for action.

Source: NEAP for Sustainable Development of Kazakhstan, 1999; Methodology for the NEAP for Sustainable
              Development of Kazakhstan, 1998; Azerbaijan NEAP, 1998

Box 8. Selected programmes supporting local environmental actions in the NIS

 Several NIS ministries or committees for environment, bilateral donors and international programmes provided
support to the development of local environmental action plans. Kazakhstan and Azerbaijan cases were presented
earlier. Below are several other examples of such initiatives:

• Moldovan Ministry for environment considers the development of LEAPs as one of its priorities. Tacis project
“Common Environmental Policies in the NIS” supported the development of the first LEAP in the town of
Orhei. The initiative was followed up by the UNDP project “Building Capacity for the Implementation of the
NEAP”: Practical Guidelines for LEAPs was prepared under this project together with 3 pilot LEAPs. Currently,
REC Moldova continues supporting LEAPs: it provides training to local environmental mangers and assists
them in project preparation and dissemination of LEAPs.

• In Ukraine, the Ministry for environment supported by the Tacis project “Common Environmental Policies in
the NIS” organised several training seminars for the regional environmental managers. Recently, USAID has
launched its LEAP programme: it is intended to develop several pilot LEAPs in the country, to translate and
disseminate Practical LEAP guide prepared by REC (Szentendre) and Institute for Sustainable Communication
(USA) in Russian and Ukrainian, to promote East-East experience transfer. REC Ukraine is also considering
support to LEAPs. The UK Know-How Fund provides small grants to support initiatives of local governments
and NGOs.

• In Russia, the World Bank and the Centre for Project Preparation and Implementation (CPPI) have been
supporting a significant programme aiming at the development of several Regional and Sectoral Environmental
Programmes, including the Upper Volga and the Urals REAPs. Numerous NGOs in Russia are working with
local authorities aiming at the promotion of local planning and specific projects, supported by numerous donors,
such as UK Know-How Fund. Russian REC has recently launched its LEAP programme in Briansk region.
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• In Armenia, initial steps have been made to address local environmental needs. The Ministry of environment
with the support of the UK organised the first seminar for regional environmental services to identify their needs
and to prepare a larger capacity-building programme. The Ministry is now looking for ways to continue this
work, including possible involvement of REC Caucasus in support of LEAPs.

• In Georgia, a UNDP programme supported by the Dutch government is providing assistance to strengthen the
regional structures of the Ministry of environment. In particular, the programme intends to equip regional
departments with technical means to collect, process and transfer environmental data and information to the
head office in comparable format.

• In Turkmenistan, the UNDP is supporting the development of the NEAP. Similar to the Kazakhstan experience,
it attempts to develop LEAPs within this NEAP process. UNPD is organising a number of seminars for regional
authorities to identify regional priorities, develop projects and build local capacity.

Source: donor and NIS reports to the EAP Task Force

Responsibilities and practices of local environmental authorities

73. It is difficult to clearly define main areas of responsibilities of local environmental bodies vis-à-
vis each other and the central level. This is often due to unclear legal frameworks described earlier: the
borders dividing jurisdictions and responsibilities are vague, many obligations are overlapping and
duplicated. Table 2 makes an attempt to summarise the current status of mandates for sub-national
environmental management.

Regional level

Environmental management bodies at regional level

74. In many NIS, environmental protection and resource management responsibilities at the regional
level stay with the environmental departments of regional administrations, subordinate to the regional
administration and to the central environmental ministries or committees. The funding for the regional
environmental departments typically come from the central budget, while daily control and line-
management tends to gravitate towards regional authorities. Central budget transfers are often delayed,
thus the salaries for the local staff of the ministries of many NIS are systematically late. Career
development expectations for the staff of the territorial offices of the ministries and committees are often
linked to local opportunities rather than jobs in the central apparatus. These factors contribute to the
growing autonomy of regional environmental policy.

75. Formal dual subordination of environmental departments to regional administrations and
environmental ministries of committees has both positive and negative sides. On one hand, such
arrangement might ensure essential consistency of national and regional environmental policies by
supporting the links with central bodies. Such link might be essential to combat separatism and corrupt
interests of local authorities in some regions. On the other hand, it creates uncertainties about the division
of responsibilities and sometimes gives a way to escape responsibility, and complicates the decision-
making process.

76. Regional administrations in many NIS are formally responsible for policy formulation and
execution, including funding of environmental measures. But often this task is passed down to their
environmental departments without due participation of the policy-makers (councils). Thus, the
environmental departments, whose duties primarily include control, regulation and co-ordination, take on
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policy-formulation functions as well. While expert support for decision-making is essential, the policy-
makers are not sufficiently involved in the process of evaluation and selection of policy options. As a
result, they do not “own” these policies, and tend to move them down the priority lists during resource
allocations. In addition to low implementation, such situation also creates conflict of interests when an
enforcement body is drafting regulations.

Table 2. Responsibilities of regional and municipal environmental authorities in the NIS

Country/
Administrative
level

Obligation to
develop
environmental
programmes
and plans

Pollution
control
(pollution
standards, limits
and permits for
water and air
emissions and
waste disposal;
charges, fees)

Resource
management
(limits, licences,
permits for the
use of forests,
biodiversity,
water
abstraction,
minerals, etc)

Infrastructure
development
(water supply
and sanitation,
waste
management)

Land use
(territorial
planning, land
use permits)

Monitoring of
ambient env.
quality

Environme
ntal
inspection

Armenia
Centre1 Development of

national
programmes

Setting rates
and procedures

+ + + Hydromet Inspection
under the
Ministry

Regions2 Participation in
planning

Enforcement + + Its regional
units

Its regional
bodies

Municipalities3 + +
Azerbaijan
Centre National and

regional
programmes

Setting rates,
rules, incl.
Toxic indust.
waste, large
scale
construction

Setting rules,
licensing of
medical plans,
hunting,
minerals use

Setting rules,
licensing for
toxic and
industrial waste
disposal

EIA for large
objects

Hydromet Inspection
of Ministry,
large
sources,
accidents

Regions Regional, local
programems

Limites,
charges, small
scale objects

Enforcement Enforcement of
water
regulations

Regional and
trans-reg.
Bodies

Its regional
units

Regional
and trans-
reg. bodies

Municipalities Mun. plans +
Belarus
Centre National

programme
. .

Regions Regional
programmes

All env.
licences are
issues by
Ministry of
environment
and its regional
bodies

All pollution
control

Water supply,
waste are under
the Ministry of
housing and
communal
services, its
regional bodies

Hydromet
and its
regional
laboratories;
laboratories
of other
departments

Inspection
under the
Ministry,
and its
regional
bodies

Municipalities Local plans
Georgia
Centre National

programmes
Standards;
limits and
permits for
large scale
polluters; rates
of charges, fees

Licences,
permits for
forests, fossil
fuel by forestry,
oil and gas
agencies

Under the
Ministry of
urbanisation
and
constructions

+

Regions Regional
Env.Depart.

Municipalities Limits and
permits for
large scale
polluters

+

Kazakhstan
Centre � � � � � �

Regions � � � � � � �

Municipalities � � � � �

Kyrgyzstan
Centre . . . . . .  . .  . . . . . .
Regions
Municipalities
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Country/
Administrative
level

Obligation to
develop
environmental
programmes
and plans

Pollution
control
(pollution
standards, limits
and permits for
water and air
emissions and
waste disposal;
charges, fees)

Resource
management
(limits, licences,
permits for the
use of forests,
biodiversity,
water
abstraction,
minerals, etc)

Infrastructure
development
(water supply
and sanitation,
waste
management)

Land use
(territorial
planning, land
use permits)

Monitoring of
ambient env.
quality

Environme
ntal
inspection

Moldova
Centre Programmes

developed by
Government,
approved by
Parliament.

Parliament
adopts pollution
standards, limits
and charges.

Government
sets limits,
issues licences
Charges are set
under budget.

Location and
operation
regime of large
landfills,
approves tariffs.

Country level
planning.,
special
protected
areas.

Hydromet,
Sanepid and
Geology
services

Ecological
inspection

Regions Regional plans. Approve
emissions
limits.

Same as
pollution
control.

Financing and
operation.

Fully
responsible
for regions

Regional
branches.

Territorial
ecological
agencies.

Municipalities Municipal plans Similar to
regional level

Similar to
regions.

Own, finance,
operate assets.

For
municipalities

Information
to the public.

Russia
Centre + + +
Regions + + + + + +
Municipalities + + + + + + +
Tajikistan
Centre . .   . . . .  . . . . . . . .
Regions
Municipalities
Turkmenistan
Centre National

programme
+ + + + + +

Regions + + + + +
Municipalities + +
Ukraine
Centre + + + +
Regions + + + +

Cabinet or
parliament
decision in
special cases

+

Municipalities + + + + +

Local units of
the Ministry

+
Uzbekistan
Centre . . . . . . . . . . . . . .
Regions
Municipalities

Note: 1 - central stands for a ministry or a committee for environment;
2 - indicates regional and intra-regional units of ministries and committees and/or regional administrations;
3 - covers municipalities with or without self-governing bodies, including districts;

+ - indicates the general allocation of responsibility, no specifications were provided;
 .. - data not available;

Source: NIS experts’ reports

77. Environmental problems do not fall strictly within regional borders but spread on wider
territories. Sometimes, there are conflicts in the area of resource management when, for example, one part
of resource (river water) is owned by the state and other part (riverbanks) by the regional authority.
Mechanisms to address numerous cross-regional issues are often missing. There has been attempts to find
solutions by establishing river basin management structures (Tomsk and Kemerovo Oblast River Agency,
Tacis project for Kura river basis monitoring) or concluding bi-lateral co-operation agreements (Mogilev
region of Belarus and Brianks region of the Russian Federation). But significant efforts will be needed to
develop such “experiments” into sustained and effective practice to address cross-border issues.

Policy planning process

78. While the mandate for local policy planning has been delegated to regions, the planning
processes did not change significantly over the last decade. Overly regulated planning systems reduce the
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scope for flexibility needed in transition conditions to find effective solutions in rapidly changing
conditions. Planning methodologies developed by central ministries aimed to suit complicated
management system where planning was done for the sake of planning, while important, sometimes
arbitrary decisions were made at higher political levels. These methodologies do not propose such tools as
prioritisation based on economic analysis and stakeholder participation, but rather attempt to include all
existing problems and technological solutions, hoping that the public budget financing might resume and
some of the proposals might eventually be funded. The assessment of the effectiveness of such
programmes is not done as a rule.

79. Having set unachievable policy goals, the regional environmental departments report about their
efforts to achieve them, using complaints about under-funding as the main tool in debates with regional
and national authorities in the competition with other social sectors for scarce public finance. Regulatory
and economic tools of policy implementation are typically used at the regional level, but the rules and
procedures for their application are developed at the national level. Overall, this demonstrates limited
autonomy of regional environmental authorities in the development and application of policy tools, thus
limiting their capacity to implement policies. (See Box 9)
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Box 9. Environmental policy planning in Donetsk region, Ukraine

According to the laws of Ukraine on environment and self-governance and recommendations of the
Ministry of environment the local (region, city and district) executive branches of local councils should develop local
environmental programmes.  In 1993, the Cabinet of Ministers approved a “Structure for the development of local
environmental programmes”. The programmes should present the assessment of the state of environment, analyse the
problems, set out the goals and propose mechanisms for implementation. In 1996 the Cabinet of Ministers approved a
“List of measures that can be classified as environmental measures”, measures proposed by local programmes should
correspond to the “List”.

In the region of Donetsk - one of the “hottest” industrial areas in Ukraine - the Council is charged with the
development of environmental strategy and co-ordination of all relevant activities. Regional department of the
Ministry is assisting the regional administration in the development of environmental policy, drafting the various
programme documents and is responsible for control of implementation. The regional administration has also
declared its intention to set up a Council for environmental safety, but so far did not realise this intention.

 In 1993, the regional department of the Ministry developed and the regional Council approved “Concept
of the programme for environmental protection and rational use of natural resources”. It was an all-embracing
strategy for a highly polluted industrial “hot spot”, and served an umbrella for numerous other sub-programmes. They
also developed a list of 61 worst polluters and requested them to develop their environmental programmes by 1995.

In 1995, regional department prepared and regional Council approved “Urgent environmental measures
towards the implementation of the Concept for 1995-1998” which proposes 152 urgent mostly technological
measures for the period of 3 years.  On the basis of “ Urgent measures” for 1995-1998 the regional department
prepared “Urgent measures for 1996”. The actual funding for these “urgent measures 1996” presented about 23% of
planned budget.

In 1997, regional administration prepared “Guidelines for the development of urgent measures for 1997”.
On that basis regional department developed “Urgent measures for 1997”; and the regional department issued an
order “On control and enforcement of urgent measures”. “Urgent measures” propose 344 measures for 45 cities and
districts of the region. The level of implementation of these measures was around 10%.  In order to improve the
implementation the special commission set out under the order of the regional departments. The funding of “Urgent
measures” from the regional budget and local budgets of self-governments stayed at a low level of around 30%.

Also in 1997, regional administration developed “Programme for social and economic development of the
region for 1998-2000”. On that basis regional department developed a “Programme for the improvement of
environmental quality in the region for 1998-2000” approved by the regional council as a part of the social and
economic development programme. The Environmental programme 1998-2000 proposes 347 urgent measures.  Local
levels - cities and districts - are expected to develop their similar programmes.

In 1999, all these planning efforts were summarised in a Regional environmental action plan (REAP)
supported by the Tacis funding. The development of the REAP was associated with the expectations of possible
major funding by an IFI, which has yet to materialise. The REAP suffers the same weaknesses as the previous
planning - lack of prioritisation, stakeholder participation and financing options. It does not evaluate the effectiveness
of earlier planning, and does not propose a mix of realistic actions, including institutional, policy and funding
measures.

Implementation mechanisms for the programmes are presented as legal, administrative and economic.
Legal tools available for the regional department include local acts (as described above). Administrative tools include
standards and norms (set out according to guidelines and within the limits determined by the Cabinet of Ministers),
non-compliance sanctions and expertise procedures (NIS variation of EIA). Economic instruments include resource
use fees, pollution charges and fines. Regional programmes do not develop these issues in depth, but there is an
understanding that these instruments are ineffective under current economic and social conditions.

Main financing mechanisms available at the regional level include environmental funds operating within
regional, city and district budgets (95 in total), central budget allocations (almost negligible) and finances of
enterprises. Environmental funds are financed from pollution charges and fees, and do not accumulate nature resource
fees that go to the state and local budgets. Sharing of pollution charges between various levels is the following: 30%
goes to the central fund, 5-% stays at the regional level, and 20% at the local level (cities and districts).
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The local environmental funds do not have a legal separate status, and therefore do not have their own staff
and management procedures. The environmental departments normally prepare spending requests but the council
alone decides allocations. There is no guarantee for earmarked use of the environmental funds, and often they are
used for other social purposes. Often there are no regional budget lines for environmental protection (only recently
Donetsk regional council approved such a line in its budget). Local councils have to report on aggregated
environmental fund spending twice a year to statistical department; there are not other forms to ensure transparency
of spending.

Source: Donetsk Regional Environmental Action Plan, Tacis and Cowi, 1999; V. Morozov

Policy instruments at regional level

80. Regulatory instruments, such as standards and permits, are among the primary tools of regional
environmental departments of the ministries. The regulatory framework, largely unreformed since Soviet
times, is known for its unrealistic standards based on zero risk assumption8. Such overly stringent and
numerous standards are impossible to enforce or monitor, and temporary standards are used in practice.
These standards are negotiable between the enterprise and regional authorities on a case by case basis,
creating space for discretion and corruption9. In some NIS local managers are making efforts to streamline
the permitting system replacing numerous permits by an integrated system (e.g. Russia).

81. The use of economic instruments in the NIS dates back to late 80-ies when a system of pollution
charges was experimentally introduced in selected regions of the Soviet Union. Charges were applied for
most forms of emissions of air and water pollutants as well as on generation of solid waste. In addition,
various forms of payments for natural resource use were introduced, e.g. for logging, extraction of
subsurface resources, and for water abstraction. These instruments served as models for the subsequent
design and introduction of economic instruments in individual NIS after 1991.

82. Pollution charges are the main and most comprehensive type of economic instrument used for
environmental protection in the NIS; they are levied on a large number of air pollutants and water
effluents, and on solid waste (except  Georgia where no charges are applicable for solid waste generation).

83. The pollution charges and natural resource payments are integrated with systems of enterprise
specific emission limits and limits for resource use specified in licences. The basic rates of the charges
apply for emissions/extraction within the limits whereas higher non-compliance fees apply for
emissions/resource use in excess of the limits; the non-compliance fee typically being a multiple of the
basic rate.

84. The system of pollution charges serves two purposes: (i) to raise revenue for financing
environmental protection activities and (ii) to provide incentives to reduce levels of emissions. The former
appears to be the predominant consideration in the NIS. In addition several factors, such as low level of
pollution charge rates, high number of pollutants on which charges are levied, a limited capacity for
monitoring of emission levels, waiving the charges and discretion in setting the level of permissible
emissions, limit the effectiveness of pollution charges as well as reduce the revenue potential of the
instruments.

                                                     
8 The principle of zero health risk does not recognize risk thresholds: it assumes that any exposure to any amount of a

harmful substance is unacceptable and has to be removed. Thus it requires economically impossible environmental
performance from any kind of activity or overly stringent environmental standards in the NIS.

9  Environmental Regulatory Reform in the NIS: the case of water sector, OECD, 2000
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85. Pollution charges and payments for the use of natural resource cannot be seen independently
from the system of environmental liability, which operate in parallel to the system of non-compliance fees.
Most NIS have elaborate rules for determining environmental liability payments. Polluters/natural resource
users can e.g. become liable for damages if provisions in the licence are not complied with.

86. Deposit-refund systems, which are another form of economic instruments, provide an opportunity
for separation from the waste stream and collection of certain products. In the Soviet times, a system of
deposit and refunds was well developed for collection and re-use of glass bottles, papaer and other
products. Today, these systems have been abandoned in all NIS but Belarus. However, private systems of
collection and re-using of e.g. glass bottles have emerged as a commercial activity in most major cities.

87. Only few experiments have been made with other types of economic instruments for
environmental protection in the NIS. In 1999, Armenia introduced product charges on a large number of
environmentally harmful products. In Georgia, there is a tax differentiation on fuel oil dependent on the
sulphur content. Various NIS have made attempts to introduce taxes on certain specific waste products.
These were often unsuccessful due to resistance by industry. A charge on plastic bottles in Georgia and a
set of charges on packaging waste in Ukraine were repealed even before entering into effect. Several
countries are considering new forms of economic instruments. For example pilot schemes have been
introduced for environmental insurance systems in Russia.

88. In all the NIS there are comprehensive systems of payments for extraction and use of all types of
natural resource. This includes payments for subsurface resources such as water, mineral and
hydrocarbons, payments for water abstraction as well various forms of surface water use (for ships,
hydropower production and timber transport), payments for logging, haymaking, grazing as well as
hunting and fishing.

89. Natural resource management is a growing challenge in many resource rich countries such as
Russia, Kazakhstan or Azerbaijan. The environmental management and natural resource management is
often “politically split”: environmental departments mostly aim to enforce charges and fines, while the
regional administration and the national government are interested in “trading” the asset. In this situation
the efforts to ensure sustainable management, protection and reproduction of resources is “falling between
the chairs”.

90. Payment for the local resources present an important tool at the regional level. The rates for local
resource use are set by the local governments and can be forecasted better than the transfers from the
centre, revenues from these fees stay partly or fully in the local budget. The most important local resource
use fees include land tax (rent for the use of the land) and corresponding territorial planning; and fees for
the use of resources of common character (sand, shale, gravel, peat). Another economic tool that can be
used at the local level is environmental share of the VAT (e.g. Nijnij Tagil, Russia).

91. One of the problems with the use of these tools is the fact that the revenues are earmarked for
numerous extra-budgetary funds not allowing for concentrating significant resources to address top priority
problems or control over the effectiveness of expenditures. In some NIS, e.g. in Russia, there is a tendency
to reduce the number of local taxes and the number of extra-budgetary funds, which might improve the
transparency of the system, but might as well reduce local resources for environmental protection10.

                                                     
10   Personal communication with M. Kozeltsev, High School of Economics, Moscow State University, 2000
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Financing of regional environmental programmes

92. In large and more decentralised countries, regional environmental funds are often regarded as an
important mechanism for environmental expenditures. In reality, both national and sub-national funds
represent a small share of total environmental expenditures in the NIS: about 6% in Russia and 0.5% in
Ukraine (compared by 30% in Poland and 20% in Hungary, Slovenia or Lithuania). Low collection rate of
charges and fees and inflation are the key factors of low amounts accumulated in the funds. The
fragmentation of funds further undermines investment potential of these bodies. Offsets and other non-
monetary transactions used by regional funds of several NIS are seen by the funds manages as a practical
solution to the liquidity problems of polluters, and help avoid sharing revenues with the central fund or
budget. But such non-monetary transactions seriously undermine financial discipline and reduce funds’
investment potential.

93. While in absolute terms the resources accumulated in environmental funds are not sufficient to
cover all the needs, if used efficiently and effectively, they could play a role in policy implementation. On
the other hand, the very existence of environmental funds creates a perception of regional governments,
that these funds need to address all environmental problems, and the rest of the budget does not provide
any allocations for environment. Regional budget lines or extra-budgetary funds are usually managed by
regional administration. As a rule, the funds do not have their own management structures or clearly
developed and transparent spending procedures as it was recommended by the St. Petersburg Guidelines
for Environmental Funds11; more generally, failure to follow good “public finance” can undermine
legitimacy and continued role of funds.

94. Environmental departments can make proposals for funds’ spending. But, their policies are too
ambitious and technocratic, and do not have clear priorities or targets and the local administrations are not
sufficiently involved or interested by environmental policies. For these reasons, unrealistic plans remain
under-funded as a rule; available resources are spent inefficiently or used for other social purposes. This is
also caused by the lack of expenditure monitoring and control by the relevant authority.

Monitoring and enforcement

95. Monitoring is traditionally placed at the level of regions or groups of regions, monitoring
authorities being autonomous bodies within the system of environmental protection. In industrial “hot
spots”, regional environmental departments would have their own monitoring laboratories. In many cases,
monitoring data is transferred to the central level, and would be returned back to the lower levels in
aggregated form lacking locality-specific information. Besides, financing and technical support to
monitoring systems of many NIS have declined dramatically during transition period. For purposes of
monitoring and enforcement, regional environmental authorities depend on the self-reporting of enterprises
about their emissions, calculated normally on the basis of production capacity. There have been few
examples demonstrating efforts of regional authorities to improve self-monitoring (see Box 10).

96. Environmental inspection is among the core activities of regional environmental departments.
This is the only level of direct interaction of environmental authorities with the polluters. At the same time,
it is one of the most non-reformed and least supported branches of environmental services in the NIS.
Traditionally, inspectors focus most attention on the detection of non-compliance and punishment of
polluters. While this is the principle function of enforcement agencies, it has been seriously weakened due
to poor economic state of enterprises and protectionism of polluters by regional governments. Besides,

                                                     
11   Environmental Funds in Economies in Transition, OECD, 1995; Integrating Environmental Expenditure

Management with Public Finance in Transition Economies, OECD, 2000
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unrealistic standards make compliance requirements often economically unfeasible, and temporary norms
negotiated between the enterprise and the authority leave significant space for administrative discretion and
thus to corruption. Besides, inspectors often undervalue to potential of compliance promotion measures as
opposed to punishment function12.

Box 10. Kazakhstan approach to improved self-monitoring and simplified inspections

In 1998, Kazakhstan Ministry for Environment and Natural Resources has launched an initiative aiming at the
improvement of environmental self-monitoring and reporting by enterprises. Under this initiatives the Ministry and its
regional (akimat) departments conclude voluntary agreements with major polluters. Under these agreements the
enterprises commit to improve the quality of in-house monitoring using the services of certified laboratories, upgrade
in system of regular environmental reporting within the enterprise and to the environmental authorities.

In exchange, the regional departments commit to simplify environmental inspection procedures: they agree to bundle
various environmental check-ups to one comprehensive inspection per year. If the enterprise demonstrates good
performance - provides timely reports and comply with regulations - the simplified inspection continues. If violations
are detected, the non-compliance fines area imposed for the whole back period since the last check-up and the
inspection might intensify.

Since the introduction of this approach and by February 2000, 147 agreements were concluded between industrial
enterprises and environmental authorities. Nevertheless, it is too early to judge if these agreements will lead to
improved environmental performance, or to the contrary they will relax enforcement and give more space for
violations.

Source: Survey of the Existing Activities for the Promotion of Environmental Management in Enterprises in the NIS,
              EAP Task Force, 2000

Municipal level

Environmental management bodies at the municipal level

97. As stressed above, the role of municipal authorities - especially of capitals and major cities - has
started to grow across the NIS. In more economically and politically influential cities, local authorities at
their own initiative have established environmental departments in the structure of mayors’ offices. In
addition, the ministry or committee for environment would have their own environmental office in large
cities. In these cases, the dual subordination of environmental departments tends to gravitate towards the
local interests. Lower levels of authorities, such as municipal or rural districts, settlements and villages,
have weaker legal, financial and human capacity for environmental protection; sometimes they will not
have any unit charged with environmental protection.

98. Laws on self-governance specify that local authorities are responsible for environmental
protection at their territory within the scope of their competence; often there is no clear division of
responsibilities between municipal and regional levels. In Russian Federation for example, the laws say
that local authorities “can participate in environmental policy”, since the overall jurisdictions for
environment are shared between the federal and regional level. In some cases, unclear division of
responsibilities and lack of mechanisms for co-ordination lead to serious conflicts between cities and
regions.

                                                     
12   Environmental Compliance and Enforcement in the NIS: A Survey of Current Practices of Environmental

Inspections and Options for Improvements, EAP Task Force, 2000



CCNM/ENV/EAP(2000)88

37

99. On the municipal level responsibilities relevant to environmental protection are shared between
numerous departments. The most crucial issues of municipal management - land use, housing and
construction, transport and municipal infrastructure - are handled by separate units. The role of
environmental service rarely goes beyond monitoring and inspection of air and water quality or
management of parks, and has little influence on decisions made in other branches of local governments.

100. Industrial “hot spots” with concentration of pollution sources and “single-enterprise” towns -
municipalities build around one major industrial polluter - present a special case for environmental
management. In such cases local governments typically have no capacity or means to bring about a
significant improvement. The role of the higher levels of authorities, including sectoral departments, in
such municipalities is greater than that of the local government.

Environmental issues and planning at municipal level

101. Municipal environmental issues may differ from those at the regional level. As in regions, they
can include industrial pollution from a city-based enterprise, but the most important municipal
environmental issues are the issues of public health and quality of life linked to specific territory,
population and pollution sources. Due to industrial decline, pollution from heavy industry has reduced its
relative importance in many cities, while air pollution and noise from traffic, declining quality of drinking
water, municipal waste nuisance and reduction of green territories are growing problems on city agendas.

102. At the municipal level in many NIS the environmental services traditionally develop
environmental programmes and plans. In some smaller countries and towns, or with new self-governing
authorities (e.g. Armenia, Georgia, Azerbaijan) these routine plans were abandoned or forgotten due to
lack of incentives or strict requirements for their elaboration. Municipal authorities and other sector
departments develop their own programmes and work plans, such as general city plans; plans for
construction and architecture; health and sanitary-epidemiological services; education; communal
infrastructure; land use, traffic police and others. There is often a problem of co-ordination and integration
between different departments.

103. Municipal environmental plans suffer the same weaknesses as those at regional level: they fail to
select a limited number of priority problems and to propose realistic and carefully chosen solution for a
short-term perspective. Lack of high level political commitment and stakeholders participation further
weaken municipal environmental planning.  In fact, the success of the local environmental initiatives often
depends on the willingness to co-operate on behalf of city decision-makers and other municipal
departments (See Box 11). Weak awareness of local governments about linkages of environmental and
economic issues leads to a low priority assigned by mayors to these issues. Besides, private sector is
increasingly becoming a driver of change and developments in cities, while local authorities, including
environmental, are not always prepared to engage these forces in environmental planning. Co-operation
between the city environmental departments and citizens organisations has been growing over the recent
years, but these relations are still far from real partnership and established processes.

Municipal environmental management tools

104. In the NIS, as world wide, cities concentrate significant amounts of national economic activity,
become centres of change, and set pace of transformation process. With the growth of private sector, the
city authorities increasingly face the need to adjust their management tools to suit free markets and to
move from direct administration to regulation function. Reflecting municipal environmental issues, the
most important municipal tools include land use permits and territorial planning; user fees for the provision
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of communal services; environmental permits and certificates for enterprises; environmental expertise or
Environmental Impact Assessment (EIA) of projects and programmes; promotion of public participation,
awareness raising and education.

Box 11. Environmental planning in the city of Moscow

The social and economic situation in Moscow is advantageous compared to many cites in the NIS: Moscow is an
important economic and politically independent centre. But as a major agglomeration it faces serious environmental
problems. The mayor of Moscow recently declared environmental quality in the city as one of his priorities since this
factor may seriously change his public support and attractiveness of the city for investments.

In early years of transition the city government has established its own environmental department in addition to the
department of the State Committee of environment located in this city. Recent reforms merged these two departments
into one city department for environment with dual subordination to the city and Federal authorities. There is no clear
division of task in the field of environmental protection between the city Moscow and Federal authorities. In reality
the Mayor has a decisive vote and provides most funding to this department, though formally funding and
methodological support should come from the Federal level.

There had been several efforts to develop city environmental policy during the transition period. Earlier plans made
an important input to problem analysis, but failed to develop economically grounded prioritisation and short- mid-
term action plan. Currently there are a number of different programmes under development or implementation:
comprehensive programme of 1994, media specific plans (water protection), site management plans (for parks and
reserves); new Concept until 2001 and further.

The latest environmental plan was called “Concept for environmental safety in the city of Moscow for the period until
2001 and longer-term perspective”. This plan has the following important features:

• Determines air pollution from transport as a priority problem; identifies high resource-intensity of city businesses
as an important problem; protection of green areas from illegal construction and water-protection zones; waste
management and decreased public activity on environment are also included in the priority list;

• While many of the city priorities are related to resource management, these issues (land, water and other
resources) are within exclusive federal management

• The Concept identified a conflict with the Moscow region about the “green ring” of Moscow

• The Concept focuses mostly on long-term actions, and does not provide a short-term action plan, does not
provide analysis of resources for the plan implementation.

One of the achievements of the Moscow environmental department was the organisation of the environmental
expertise of the General Plan of the city for the period until the year 2020. Both state and public environmental
expertise were carried out. These procedures allowed the environmental department to bring the discussion of the city
development options to a higher political and public agenda and to ensure that the city plan follows environmentally
friendlier and broader sustainable development pattern.

Another polity tool that has been recently activated in the city of Moscow is territorial planning and zoning. In 1998
the architectural and construction department in co-operation with the environmental service developed General
Guidelines for City Zoning. The Guidelines propose to replace the practice of direct planning of all city activities by
the city government by regulating activities of other actors using economic and legislative tools. Further, the territory
of the city in divided into zones which fall into one of three broad types: general functions, construction and
landscape; specific regulations are established for activities proposed in each of these zones.

Another innovative tool that has been recently applied by the Government of Moscow is Environmental Certification
for Enterprise. This tool might become an important trigger to create demand for improving environmental
performance of enterprises operating at the city territory, introduction of EMS or application of CP methods.

Source: Concept of Environmental Safely for Moscow till 2001 and beyond, 1999; State Environmental Expertise of
the General Development Plan of Moscow, 1999; City Construction Zoning of Moscow, 1998
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105. In some cases market reforms help resolve chronic environmental problems without special
involvement of regulators: high prices for land have helped to relocate some old polluting industries
outside the city centre in Moscow - the task that environmental authorities were trying to achieve for
decades without any success. At the same time, new pressure emerging due to changing consumption
patterns or insufficient regulation and enforcement often remain unattended: new individual buildings
emerge in water protection areas and parks without any environmental considerations, consumer waste
generation and pollution from traffic present a serious threat for public health and wellbeing. Certain
economic and administrative tools may be used to this end, including road or land use tax, land use permits
linked to territorial planning.

106. Provision of municipal services, such as water supply or waste management, is split between
different departments. Surface water quality falls under the environmental authorities (including setting
standards and issuing permits), while responsibility for assessing drinking water quality stays with health
authorities. All the NIS apply also user charges for municipal services such as water supply, wastewater
collection and treatment and municipal solid waste collection and disposal. The main aim of user charges is
to cover the costs of the provision of the service in question. The incentives effects of such instruments are
primary related to how the payment is determined. I.e. there will only be an economic incentive to reduce
water consumption if water tariffs are levied on actual consumption rather than fixed norms.

107. Setting tariffs for communal services is placed at higher levels of political power such as local
councils and often has social and political implications. Long-term investments needed to operate,
maintain, and develop communal services cannot be supported by annual limited municipal budgets. Thus,
the possibilities of municipal environmental services to influence the economic conditions for the provision
of communal services are low. Political commitment of city or regional administrations is essential in this
area, as well as co-operation with relevant sector departments of the central and regional governments.

108. Despite current difficulties, and lack of inter-departmental co-ordination, cities have a great
potential for environmental planning: they have certain freedom of action and can be creative in their
solutions. Another important feature of the municipal level is its potential for public participation, which
can be a powerful tool for improved pubic management and transparent governance. Environmental
education and awareness raising is another instrument to promote stronger demand for better quality of the
local environment.
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Conclusions

Environmental management at the regional and municipal level of the NIS is facing new challenges due to
the transition and decentralisation processes. Apart from monitoring and enforcement - traditionally a
responsibility of field branches of ministries and committees for environment - regional and municipal
environmental departments and local governments now also need to develop and implement their own
policy. To meet this new task they should reform environmental management system, strengthen the
institutions and their capacity in key areas of planning and management, promote demand for and create
conditions for effective environmental practices. The following areas should be considered:

1.� Environmental issues have slipped down political and governmental agendas during the transition
period; numerous social and economic issues are competing for public support and funding. Only few
environmental ministries in the NIS succeeded to maintain or strengthen their position in the
governments and to upgrade their institutional capacities.

2.� National environmental programmes and strategies, including NEAPs rarely provide clear national
priorities and polity targets, do not represent local priorities and fail to ensure governmental and public
support for selected and realistic environmental measures. Emerging legal framework for
environmental management often lacks procedures for implementation; many gaps and contradictions
hinder local environmental management. The role of the regions and municipalities in the elaboration
and implementation of national environmental policies is not well defined either.

3.� Commitment to environment at regional and municipal level is often weak. Low awareness about links
between environment and economic development, lack of public demand for better environment, and
absence of environmental issues from main political agendas make it difficult to sustain political
support for environment by regional and city governments.

4.� Dual subordination of regional and municipal environmental departments to local governments and
ministries or committees of environment can have positive features: it can provide for policy
consistency and can sometimes restrain the pursuit of narrow local interests and collusion by local
governments and enterprises in their jurisdictions. On the other hand, this arrangement can create
uncertainties about the division of responsibilities and may create lack of accountability.

5.� While there is no clear division of responsibilities for various areas of environmental management,
regional departments of environmental ministries or committees play an important role in the
execution of state policy and are often responsible for pollution and natural resource management.
Municipalities and their governments assume more responsibility for local territorial planning,
municipal infrastructure management, including drinking water and sanitation, waste collection, and
public involvement in decision-making.

6.� Responsibilities of numerous regional departments of other sector ministries overlap or border with
those of environmental departments: co-ordination of efforts between these various bodies often
presents a serious challenge. Environmental departments have very little influence over decisions made
in other sectors.

7.� In many NIS regional departments of environmental ministries and committees, and sometimes locally
elected governments are required to develop local plans and programmes. But these requirements do
not provide clear guidelines for planning methodology, and do not suggest to prioritise problems and
measures or to involve public in the development process. Nevertheless, these requirements signify a
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change of mandate for sub-national authorities: from monitoring and enforcement to policy-making
and implementation.

8.� Regional and municipal environmental departments continue to use outdated planning methodology:
planning without regard to effectiveness. Regional and municipal plans often define existing
environmental problems, but fail to select few highly prioritised issues, or to propose realistic short-
and mid-term measures to address these selected priorities.

9.� Local governments and other important stakeholders do not participate in the selection of proposed
solutions: the choices of measures that later are included in environmental programmes are made by
environment expert without accounting for environmental effectiveness, economic feasibility and
public opinion. Lack of stakeholder participation undermines the ownership of such plans in society,
and leads to low levels of their implementation.

10.�Policy implementation tools available to the regional and municipal environmental authorities are often
designed and established at the central level. Local managers do not have authority or capacity to adapt
them to the local conditions and improve their effectiveness. Certain tools such as standards based on
zero health risk present an obstacle for realistic management. Inefficient and non-transparent use of
environmental funds and over-reliance on central budget and external sources do not facilitate
implementation. Monitoring and enforcement are among key tools for local environmental
management, and need to be strengthened.

11.�The capacity of the local environmental authorities to deal with new challenges is rather low. National
governments, donors and NGOs have developed several capacity building programmes for the local
environmental mangers. But the needs are much greater than assistance provided so far.

12.�Despite all the difficulties, the potential for improvements of environmental policy development and
implementation at the regional and municipal level in the NIS is significant. In addition to the
opportunities created by the overall decentralisation process, which gives more authority to sub-
national levels, regions often concentrate significant shares of budget resources. Besides, regional and
municipal environmental services have much closer relations to the polluters and the population, which
may increase their effectiveness. Finally, at local level, especially in municipalities, the scope for
innovative approaches, pro-active solutions and public participation are much greater.
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BEST PRACTICES

109. The purpose of these Best Practices is to provide policy recommendations aiming at the
promotion of environmental measures at the local level in the NIS. They build on the analysis of local
environmental policy in the region and provide general NIS-wide perspective. The scope of the Best
Practices covers a broad variety of issues including strengthening demand for local environmental
measures; reforming methodology of policy-making and implementation at the sub-national levels;
clarifying and promoting the roles of different involved parties.

110. Policy guidelines presented below will need to be followed by country specific elaboration and
application and would be most useful for the ministries and committees of environment and donors
interested in designing support programmes for local environmental policies. The recommendations are
also directed to the local environmental managers and their partners seeking methods to improve the
effectiveness of environmental protection and strengthen civil society.

111. On the basis of these Best Practices and their application in specific regions and cities, host and
donor governments and other stakeholders may develop practical implementation guides for local
environmental managers adjusted to particular conditions of each country. The first example of such
practical guide in Russian language developed for Moldova will be disseminated together with this report
to provide an example of a practical implementation guide.

Framework for reform

112. In order to use the opportunities and to address new challenges, emerging from the transition and
decentralisation processes there is a need to improve the effectiveness of the overall regional and municipal
environmental management systems in the NIS. Local governments and managers as well as donors could
apply the principles and guidelines for reforms that have already been developed and applied in other parts
of the world, particularly in the CEE. While specific approaches need to be adapted to local conditions, the
main principles remain valid for the NIS; participation in larger regional and international campaigns can
help maintain political support and facilitate assistance for the reform process in the NIS region.

EAP and Local environmental action plans

113. The Environmental Action Programme for Central and Eastern Europe (EAP) adopted at the
Ministerial Conference in Lucerne, Switzerland, 1993, outlined some of the main principles for reforming
environmental policy during the transition period. The EAP principles recommend: to promote integration
of environmental considerations into the process of economic transformation; to reform administrative
framework and strengthen institutional capacity of environmental agencies; to focus investments on
priority projects protecting human health, natural ecosystems and economic productivity  (See Box 12).

114. The EAP stressed the need for a pragmatic and action oriented approach in environmental policy.
It suggested that urgent environmental problems, which present serious threat to human health at the local
level, should be addressed first. The programme also presented a general methodology for identification of
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such problems; several years of experience of implementing EAP in countries helped to specify and distil
key elements of a successful methodology, including the following:

• � priority setting which balances political considerations with transparent analytical criteria and
analysis;

• � participation of major stakeholders including ministries and committees for environment,
other sectoral authorities, parliaments, NGOs, local/regional authorities, industry and the
private sector;

• � a cost-effective and financially feasible implementation plan involving an appropriate mix of
policy, institutional and investment actions, realistic objectives and quantitative target setting;

• � active monitoring of environmental conditions and policy implementation to assess the
effectiveness of the environmental policy, to correct and update the policy.

115. Experience gained with EAP application shows that the process of development of new policies
is as important as the final product - a policy plan or a programme. Sometimes bilateral and international
donors not only provide support to a new policy initiative, but also assume a leading role in the
management of a project and development of a programme. While this approach can ensure high quality of
the final report, it rarely provides for local “ownership” and sustainability of the project vital for its
implementation. The support of donors is essential to fill in gaps in local knowledge and capacity, but the
process needs to be led by the countries and the environmental authorities have to have the ultimate
decision-making role.

Box 12. Environmental Action Programme for Central and Eastern Europe (EAP)

The underlying principle of the EAP was to take advantage of the "window of opportunity" that emerged after the
collapse of the communist system, and to integrate environmental considerations directly into the process of
economic reconstruction. The EAP argued that the urgent environmental problems of CEE should be prioritised and
addressed as cost-effectively and efficiently as possible within the limits of available resources. The principal means
recommended in the EAP included a mix of:

• policy tools to ensure better integration of environmental considerations in the process of economic
reconstruction; and environmental policy which should include market based instruments, realistic regulations
and enforcement,

• institutional strengthening to develop an efficient administrative framework and environmental management
capacity,

• investment programmes comprising carefully selected and well-prepared projects, with priority for projects for
areas where human health or natural ecosystems are severely jeopardised by environmental hazards.

The EAP neither specifies environmental priorities for each country nor prescribes solutions. It suggests that countries
set their own priorities and recommends how this can be done and how cost-effective solutions can be developed.

Source: Environmental Action Programme for Central And Eastern Europe, World Bank and OECD, 1993

116. Building on EAP recommendations, many CEE countries have launched the development of
Local Environmental Action Plans (LEAPs). In their rapidly transforming and decentralising economies
the emphasis was shifted to the local control of environmental problems recognising that local
governments and their citizens have the best understanding of local problems and needs. LEAPs were seen
primarily as a process for getting citizens involved in local environmental decisions and included the
following goals13:

                                                     
13 Guide for Implementing Local Environmental Action Programs in Central and Eastern Europe, REC and ISC, 2000
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• � to improve environmental conditions in communities by implementing concrete, cost-
effective actions;

• � to promote public awareness of, and responsibility for, environmental issues, and to increase
public support for action strategies and investments;

• � to strengthen the capacity of local governments and NGOs to prepare and implement
environmental programmes, and to obtain financing from national and international
institutions;

• � to promote partnerships between citizens, local government officials, NGO representatives,
scientists, and business people, and to learn to work together in solving community problems;

• � to identify, assess, and set environmental priorities based on community values and scientific
data;

• � to produce a LEAP identifying specific actions for solving;
• � to fulfil national regulatory requirements to prepare EAPs, as required by some CEE

governments.

117. LEAPs proved to be a useful tool for promoting local environmental actions and strengthening
democracy and civil societies in the transition economies. Many LEAPs were developed in the CEE region
supported by donor programmes and national governments, promoted within the Environment for Europe
and EU accession processes. A similar approach might become just as useful in the NIS region.

Local Agenda 21

118. In many parts of the world, including CEE, national and local governments, NGOs and
international organisations are promoting the development of participatory programmes similar to LEAPs,
which might cover broader issues than environment alone and have a longer-term strategic perspective.
Sustainable Development programmes or strategies cover economic, social and environmental aspects14,
and can be implemented at the local level in the framework of Local Agenda 21 (See Box 13).

Box 13. Local Agenda 21

Chapter 28 of Agenda 21 says that “Because so many of the problems and solutions being addressed by Agenda 21
have their roots in local activities, the participation and co-operation of local authorities will be a determining factor
in fulfilling its objectives… As the level of governance closest to the people, they play a vital role in educating,
mobilising and responding to the public to promote sustainable development.”

The Chapter further proposes that “Each local authority should enter into a dialogue with its citizens, local
organisations and private enterprises and adopt “a local Agenda 21”. Through consultation and consensus building,
local authorities would learn from citizens and from local, civic, community, business and industrial organisations
and acquire the information needed for formulating the best strategies. The process of consultation would increase
household awareness of sustainable development issues. Local authority programmes, policies, laws and regulations
to achieve Agenda 21 objectives would be assessed and modified, based on local programmes adopted. Strategies
could also be used in supporting proposals for local, national, regional and international funding.”

“Representatives of associations of local authorities are encourages to establish processes to increase the exchange of
information, experience and mutual technical assistance among local authorities.”

Source: Agenda 21, Earth Summit, Rio de Janeiro, 1992

                                                     
14  Upcoming Report on Sustainable Development, OECD
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119. Working towards the implementation of Agenda 21 many international organisations developed
their programmes and projects. WHO is aiming to promote the issues of public health on political agenda
through the Healthy Cities campaign. UN Habitat programme is working towards World Charter of Local
Self-Governments addressing the aspects of competencies and responsibilities of local authorities in the
broader context of governance issues.

120. Numerous cities across Europe have developed their Local Agenda 21 focusing on a variety of
local issues such as employment, housing, health, social equity, transport, waste, awareness raising, public
participation, rehabilitation of historic or industrial areas and others. In 1993 the EU launched the
European Sustainable Cities and Towns Campaign, which aimed at identifying the principles of sustainable
development at local level and the mechanisms needed to pursue it. As a part of the campaign, European
cities at their conference in Alborg, Denmark in 1994 joined the Charger of European Cities and Towns
Towards Sustainability. Alborg Charter has become a framework assisting European local authorities to
move together towards sustainability, to learn from each others’ experience and to encourage each others
commitment.

121. A number of CEE and NIS cities have also launched Local Agenda 21; some of them recently
signed the Alborg Charter joining a broader European movement. Many CEE countries now see LEAPs as
a starting point for developing Local Agenda 21, LEAPs allowed building in-country capacity and practical
methodologies for organising effective participatory processes, prioritisation of environmental problems
and designing cost-effective solutions. This experience gained with LEAPs in CEE would become
extremely useful for the elaboration of local social and economic development programmes in the broader
context of sustainable development, as required by European and global realities.

Creating enabling conditions for local environmental reform

122. While the use of larger international framework is useful to stimulate reform and to promote
transfer of  “know how”, to become sustainable these reforms need to be rooted in local practices. To turn
new methodologies and institutional arrangements into normal operational procedures, there is a need to
remove existing obstacles for more effective environmental management at the local level and to create
incentives for the introduction of innovative approaches and reforming management structures.

Removing obstacles

123. Key obstacles hindering reforms of local environmental management concern insufficient legal
framework at the national and local levels. Incomplete legal reform, contradictions between different legal
acts, lack of direct operational procedures replaced by numerous departmental instructions - these are the
obstacles, which need to be removed at the national level by environmental authorities as well as by other
parts of governments and parliaments.

124. Vague national policies do not give clear signals for action to local managers. National
environmental policy priorities need to be defined or clarified. National governments have to confirm their
commitment to implement priority actions. This would help to determine which actions will be undertaken
by central government, and the areas that will fall fully under the responsibility of regions and cities.

125. Unclear division of responsibilities of various levels of administrative and departmental
authorities is another legal obstacle that cannot be removed at the local level without action at the higher
levels of authority. Ambiguity of institutional frame needs to be addressed aiming to rest the ultimate
responsibility for the environmental protection of a region or a city with their respective governments.
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126. Policy implementation tools, including standards and charges, established at the national level
need to be reformed towards greater effectiveness and feasibility. Local governments should be given legal
rights and needed capacity to adapt these tools for local needs.

127. Central authorities also need to take actions to improve the framework for the financing of
environmental measures at the national and local levels. Such actions need to promote reforms of the
environmental funds and local environmental budgets in the areas of revenue raising and collection,
budgeting and expenditure procedures. Clear requirements for greater transparency and accountability of
environmental finance, as a part of public finance, need to be established.

128. Accomplishing these tasks presents a real challenge for the environmental authorities in the NIS,
and will require significant efforts and time. In order to stimulate reforms, ministries or committees for
environment need to determine country-specific weaknesses of the legal framework and sequence actions,
giving priority to those with catalytic effect. This can be achieved through pilot projects aiming at
promoting LEAPs and other forms of local plans. Donor assistance would be needed to support such
initiatives of national environmental authorities, as well as to promote West-East and East-East experience
transfer.

Creating incentives

129. While the need for action at local environmental management in the NIS is obvious, it is not
guaranteed that the improvement of overall conditions for reform will automatically bring about change. In
many regions and cities, as well as in capitals, there is a persistent believe that the only real problem they
face is lack of funding. The awareness of, the need and readiness to reform current practices and
institutions is low. This is why there is a need to promote greater demand of local environmental reforms
such as LEAPs.

130. Existing legal requirement to regional and municipal authorities to develop environmental
programmes does not seem to provide sufficient incentive at present. This requirement can be strengthened
by suggesting key features of local programmes such as prioritised short-term realistic actions and public
participation in programme development. To further support such requirement central environmental
authorities need to promote model methodology and guidelines thus raising awareness of local
environmental managers about new effective methods of policy-making (See Box 14).

Box 14. Bulgarian approach to LEAPs promotion

According the Bulgarian Environmental Law of 1991, local authorities in Bulgaria are responsible for developing
their Local Environmental Action Programs. The Law does not formally recommend the methods, which need to
applied, it does not sets the deadlines for the elaboration of the plans.

In order to assist the Ministry in the implementation of the national environmental policy, and to support regions and
municipalities in LEAP development, the Bulgarian REC office supported by the US EPA, has prepared a LEAP
support programme. This programme consists of several elements: development of a LEAP Guidelines for Bulgaria,
training programme for municipalities and regional environmental inspectors, and implementation of two
demonstration projects implementing LEAPs. The implementation of this programme is based on close partnership
between the Bulgarian REC office and the Bulgarian Ministry of Environment and Waters. In order to achieve
sustainable results the LEAP project was designed to cover the whole country including all municipalities.

The Ministry of Environment and Waters is currently developing new Environmental Law, envisaged to be ready  by
the end 2000. It is expected that this new Law will contain a legal requirement for municipalities to develop their
LEAPs including key LEAP parameters, detailed requirements with deadlines and clear priorities in compliance with
the national policy. The developed programs and the priorities will help them to find funding for investment projects
at national and international level.

Source: Bulgarian REC Office
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131. Support to the development of LEAPs is generally popular among donors working in transition
economies as an effective tool promoting democracy while solving environmental priority problems.
Donors’ assistance is most useful when it supports assessment of needs of local authorities, training and
capacity building, pilot projects and awareness raising. Process support and technical expertise are among
the areas that need donor support the most, while political leadership and ownership should rest with the
local counterparts.

132. IFIs often prefer to collaborate with regions that have already developed their environmental
action plans: these plans help them understand complicated local policies and procedures. The plans also
demonstrate that the local authorities are committed to environmental improvements, thus adding to the
credibility of the local counterpart. Public participation in the development of plans secure public support
for reforms, which are needed for commercial viability of investments, such as for example tariff increase
for communal services. Besides, development of LEAPs and similar programmes helps to develop local
project preparation capacity needed for all donor programmes.

New methodology

133. In order to improve the effectiveness of local environmental management, there is a need to
reform inefficient and unrealistic planning methodology currently in use in the NIS. Key elements of
emerging new methodologies are summarised below and should be promoted by ministries and committees
for environment.  In order to become operational these broad methodologies have to be tested and adjusted
to the needs of each country; demonstration projects would be a useful way to tailor them to specific
national conditions. The results of such demonstration projects need to be reflected in model
methodologies and disseminated broader in the countries. Ideally such methodologies need to be
introduced in official planning procedures.

134. It should be noted however that environmental planning in transition and market economies
cannot be fully reflected in official requirements and procedures; policy-making efforts need to be more
flexible and creative. Thus official procedures should not limit the planning scope, but only set the required
minimum of activities.

Principles for action oriented planning

Realistic planning and political commitment

135. The principle of zero health risk legally excludes the possibility of prioritisation of problems and
measures, and leads to prolifiration of unrealistic policies. In reality, even in industrialised countries, it is
impossible to reduce all risks due to the lack of financial and other capacities, and there is a need to make
choices. In the absence of transparent and objective selection procedures, political and personal interests
influence the decisions about public allocations for the environment. There is a need for a political decision
to replace this practice with a new approach allowing short-term realistic planning focused on specific
actions.

136. In addition to realistic action oriented plans, longer-term strategy need to be developed to provide
a broader perspective, and help build public consensus over development goals in line with Sustainable
Development objectives. At present many regions and municipalities are developing mid- or longer-term
environmental strategies or similar documents under other titles. These documents need to be developed
further to become a part of the general development plan of a region or a city. The main element, which
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needs to be secured by such strategies, is a high-profile political commitment of the relevant authorities to
act on the problems.

Action plans and longer-term strategies

137. Longer-term environmental strategies should set up a policy framework: analyse, possibly
prioritise environmental problems; establish overall policy goals and set out main principles and methods
of environmental protection work in the region or a city. They should also set out the procedure and
schedule for the development of specific action-plans.

138. Short-term action plans should be more selective and focus on specific measures to address
problems identified in the strategies. Such policy, institutional and financing measures should be selected
on the basis of clear and accepted criteria and objective economic analysis of their costs and benefits. The
action plans should provide realistic and measurable short or medium-term targets, allocate responsibilities
and envisage the implementation review. Short-term action plans are important for daily management as
well as for co-operation with potential investors and donors.

139. The timelines of strategies can be continuous and longer than yearly budgets or election terms of
governments to provide for policy consistency and avoid over-politicisation of environmental measures.
Short-term action plans need to become an integral part of government work plan and should to be
harmonised with budget cycles. Plans such as LEAPs can also be linked to ad-hoc initiatives supported by
donor/IFI or other international or national initiatives. In case of ad-hoc initiatives their main function is to
provide an initial impulse for policy reform, that needs to be ultimately developed into a official planning
and budgeting process. The time sequence, or phasing in strategies and action plans can vary - plans can
follow the strategy or can be developed at the same time and updated regularly.

140. To ensure high relevance of the set goals for the society at large, and to guarantee stakeholders
support during the implementation, strategies and plans should be developed in a broad participatory
process of consultations and consensus seeking. Policies prepared with broad public participation and
approved by high level legislative of executive bodies can protect environmental budgets and funds from
arbitrary allocations and raids by stronger sectors of the governments.

Integration of environmental objectives with economic and social priorities

141. In order for environment to be mainstreamed into the process of sectoral decision-making, it is
essential to seek effective integration with other economic and social policies. On the one hand, the above
mentioned strategies and action plans should be based on deep analysis of economic and social causes of
environmental problems and propose a mixture of instruments that will target those economic and social
factors and propose least cost approaches. On the other hand, environmental policy-makers should aim at
bringing their concerns into the programmes and plans of other economic and sectoral authorities. New
methods for project and program appraisal are needed so that the costs and benefits of improved
environmental management can be assessed against other areas competing for public finance (See Box
15)15.

                                                     
15  The Economic Appraisal of Environmental Projects and Policies; A Practical Guide, OECD, 1995
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Prioritisation of environmental problems

142. One of the most important features of realistic planning is the selection of few problems, and
focusing efforts on their successful solution in a specific time perspective. There are a broad variety of
methods for making informed and transparent choices, which will be presented in this part. These methods
were developed in market economies, they are often required for decision-support in the US, EU and other
countries and organisations, they are used by private companies and IFIs, and are becoming used on a more
regular basis in the developing and transition counties.

143. It is possible to prioritise at 3 levels of policy-making - pressure (environmental damaging
activities), state (environmental problems), response (policy actions). At all levels, prioritisation requires
technical inputs provided by experts and has to take into account political considerations. Prioritisation of
environmental problems and causes is often carried out in high-level political processes and reflected in
strategies and programmes (e.g. national programmes), while specification of environmental problems and
prioritisation of measures is the usual task of practitioners. Nevertheless, both decisions on priority
environmental problems and actions should be an informed and transparent decision, based on alternatives.

Box 15. Environmental Valuation of Natural Resources in Yaroslavl Oblast

The study could support the Yaroslavl Administration to design an action programme aiming to reduce health risk to
the population from inadequate drinking water quality. The study applied Contingent Valuation (CV) approach to
estimate Willingness to Pay (WTP) of those who do not have tap water to obtain centralised water delivery into
apartment. Most data used in the study analysis were obtained through the survey and from Yaroslavl Administration.

The study analysed the town of Danilovo in Yaroslavl Oblast with population about 20,000. About 50 % town
inhabitants use tap water from the public network in their homes and others use wells and public water sources in the
streets. According to the survey, those who use tap water consume about 170 liter/day, others use 20-10 liter/day.
Data presented by the local vodokanal show that water supply costs are close to 1 USD/m3 of water (1996 prices and
exchange rate). Average tariff for water supply to households is 0.04USD/m3. Water fees covers 0.6% of costs and
municipal water supply is subsidised from other sources. At the same time, consumers are not satisfied with the tap
water quality. To get better quality they take water from wells located in the vicinity; they filter, settle and boil water
to improve its quality.

The study showed that 46 % of respondents were satisfied with water supply and did not want to get a tap water due
to assumed costs, low quality of tap water and absence of sewage system in the house. This means that the their
willingness to pay for water supply is about 0.1USD/person/month or about 0.02 USD/m3 of water. It is still much
lower than costs of water supply and even lower than current water tariff. Respondents were asked to estimate
maximum amount of one-time payment to obtain tap water. 82 % were ready to pay up to 30 USD/household, 8 % -
100 USD, 4 % more than 200 USD. Those are very low figures to finance any development project.

The study analysed alternative costs to provide water. Average time to provide water for household was 40 min/day
or 20 hours/month. Average wage is 0.5 USD/hour. Alternative water costs per household are 10 USD/month.
Average consumption of water for households without tap water is 1.4 m3/month. Then water value is about 7
USD/m3. If the study assumes that on average 30 % of leisure time is used for the alternative water supply, the costs
are about 1 USD/m3, which is still much higher than WTP.

Thus, the study provided additional analysis of the policy measures to improve municipal water supply, which can be
used by the regional administration when developing their programmes and budgets. These measure include the
following:

• Increase two fold water tariffs gradually with the simultaneous improve of water quality;
• Subsidising of the low-income households instead of subsidising of the local water supply company;
• Increase pre-paid additional water supply services for the households with the highest incomes;
• Establishment of water supply market with competing of tariffs from different water providers;
• Marketing of spring water sales.

Source: Strukova
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Criteria for prioritising environmental problems

144.  An important initial stage for selection of the most important environmental problems is
establishing criteria for comparison and selection. Criteria suggested by the Environmental Action
Programme for problem prioritisation - risk to human health, impact on economic development and
irreversible damage for the environment - could be used as a basis for the local criteria development. The
criteria can be developed further to include economic and social concerns to ensure sectoral integration and
assist the development of local sustainable development plans and strategies.16 The number of criteria can
vary as well; nevertheless, criteria of health risk is probably the most important environmental criteria for
the NIS regions and municipalities at present (See Box 16).

145. The process of establishing criteria is just as important: the process should be transparent and
participatory to ensure support of all stakeholders to the prioritised problems and actions. It is useful if
technical expert and/or environmental department develop a proposal of possible criteria, and the higher
level policy-makers - local self-government or council together with main stakeholder - choose and decide
upon the criteria that will be applied.

Box 16. Criteria for prioritising environmental problems

Criteria for problem prioritisation, Upper Volga region
• � health impacts
• � affects on productivity of natural resources and

physical capital
• � “hot spots” and potential risk
• � impact for environmental quality and social values
• � danger of irreversible damage to ecosystems
Criteria for identification of hot-spot cities
• � air quality in the city compared to set norms
• � water quality in the rivers crossing the city or its

vicinity
• � soil quality in the city
3	��	�����	��
�	�	���	�
�������+������
���	���
• � emissions harmful for human health (heavy

metals, POPs)
• � emissions harmful for local environment (SO ,

NOx, VOCs)
• � emissions harmful for global environment (green

house gases, ozone depleting substances)

Criteria for problem prioritisation in Kazakhstan regions
Health
• � morbidity rate increase
• � mortality rate increase and reduction of life expectancy
• � future generation health impacts
Economics
• � minimum capital intensity
• � decline in productivity
• � prospects of economic development in solving

problems
Environment
• � irreversibility of changes of ecosystems
• � irreversible loss of resources
• � biodiversity reduction

��������	
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Data collection and analysis

146. Normally, local environmental department of ministries or committees for environment, local
inspection and monitoring services should be able to provide essential data on state of environment needed
for planning. In Western NIS and in many industrial hot spots there is sufficient data on pollution levels,
while in some of the Caucasus and Central Asian states the system of data collection is in precarious shape
and data availability and quality present a challenge. The use of quick assessment techniques often used in
such cases by IFIs could become useful, together with some carefully assessed additional data collection.

                                                     
16  Upcoming report on Sustainable Development, OECD



CCNM/ENV/EAP(2000)88

51

147. Data on economic and social aspects, needed for planning, is not always available at
environmental departments. To obtain these data environmental departments and local governments need
to involve respective sector departments, private sector and scientific institutions. Main areas of additional
data collection concern economic growth projections, development policies in various economic sectors,
social and health data. Some data needs to be provided by ministries and committees of environment,
including information about national policy objectives, international obligations, and interests of donors
and IFIs in particular local environmental issues. It should be noted however that the data collection is
never complete or final; costs of acquiring data should be assessed against their likely benefit to avoid
excessive expenses.

148. Environmental policy should aim at the roots of problems: when analysing data, special attention
should be given to identification of causes and consequences of environmental problems. For example, air
pollution can be a serious local problem, but for the policy development it is important to learn what is the
source of this problem - household heating, industrial pollution, exhaust from transport or other sources.
Environmental problems can be formulated in different ways: for example by environmental media
(improvement of air quality, or drinking water quality) or by the economic sector (agricultural plan, or
measures for the communal services). It is up to the local government to choose the format for a given
region or a city.

Prioritisation techniques

149. When criteria for their prioritisation are set, and environmental problems are identified, there is a
need to rank these problems in order of importance. Several prioritisation methods are available, they vary
by the technique from simple ranking to sophisticated method of epidemiological and economic analysis.

150. For local environmental planning simple ranking techniques can be sufficient in many cases.
Simple ranking involved assigning scores to identified environmental problems based on set criteria. This
method can be used at initial stages of prioritisation of large groups of problems across environmental
media and economic sectors (See Table 3). Ranking can be also used for a more specific selection of a
particular dimensions within one selected media (See Table 4) Such prioritisation can be carried out during
seminars with participation of main stakeholders based on data presented by environmental department and
expert groups. Ranking at such participatory seminars helps building consensus over the planning process.

Table 3. Ranking environmental problems by economic sectors in Moldova
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Source: Guide for the Local Environmental Planning, Moldova, 2000
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151. Risk assessment is another method that can be used for prioritisation of environmental problems.
This method allows to forecast health damage of a particular environmental impact normally from
comparable and limited number of factors. It requires involvement of experts and more substantive
resources, but it can provide decision-makers with more accurate assessment of health impacts in a
particular region or a city (See Box 17).
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Table 4. Ranking of environmental problems by media: air pollution in Kazakhstan
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Box 17. Health risk assessment

Health risk assessment is used to forecast health damage from a particular environmental impact. The process of risk
assessment consists of 4 main steps:

• identification of risk (emissions that can be harmful for human health)
• impact assessment (degree of impact, exposed population and forms of exposure)
• dose-response assessment (dose of exposure that can cause carcinogenic or other health disorder)
• risk assessment (combination of emissions and their impact with the doze-response characteristics)

The application of this method stressed the importance of using annual average exposure of the population to the
pollutants for the risk management, as opposed to the currently used maximum permitted levels of concentration.
Maximum concentration gives managers only an accidental value and does not reflect the overall long-term exposure
that might be harmful for health.

For analytical and management purposes, it is useful to have a comparable unit to measure the burden of disease.
DALYs - disability-adjusted life years - can be used for such purposes. DALYs, used by the WHO and the World
Bank, combine life years lost due to premature death and fractions of years of healthy life lost as a result of illness or
disability and discounted for age values.

Source: HIID; Risk Methodology as a Basis for Environmental Policy in Urban Territories; Moscow State University,
              1997; Environment in the Transition to a Market Economy, OECD, 2000

Setting policy targets

152. Setting targets for priority problems is the next important stage of developing a realistic plan.
Targets must be specified for a geographical area and for the pollutant, should be measurable as then they
can be monitored. Targets must be socially and politically acceptable and be transparent: they should be
clearly articulated, understandable and appropriately endorsed before adoption by decision-makers and
stakeholders. Targets should simultaneously be technically, economically and institutionally realistic and
specified for a time period.

153. Phasing of targets is important, since there will not be resources (financial, administrative etc.) to
meet all targets at the same time. They can differ from legal norms and rule and would help to identify
policy actions and environmental investment needs. It is possible to specify targets in several ways: 17

• � an emission reduction target, e.g. to reduce the emission level of substance Z by x%;
• � an absolute emission target, e.g. to achieve a level of emissions of substance Z of y tons;
• � a mandatory technological standard;
• � an ambient quality target, e.g. to achieve a concentration of substance Z of x mgr per cubic

meter.

154. Very few policy plans in the NIS succeed to establish such policy targets, or to make sure that
they are realistic and achievable. Recently developed financing strategies appear to be a useful tool in this
area and should be applied to support local decision-making (See Box 18).

                                                     
17 Environmental Financing in NIS: Environmental Financing Strategies - Methodology Paper, EAP Task Force, 2000
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Box 18. Financing strategies: a case of Georgia

Environmental Finance Strategy is a policy making tool based on computer model that helps in introducing financial
realism into development of the government programs. The tool consists of several elements: estimating costs of
achieving the targets established by the governments; examining available and expected sources of financing;
identifying gaps between expenditure needed to meet the targets and financial resources available. The tool helps
identify ways to cover the gap either through mobilisation of additional finance or through redefining targets to
reduce costs.

About 95% of urban and 35% of the rural population in Georgia is supplied by centralised water service, but the
performance of this system is low, due to poor quality of the distribution network and the shortage of electricity
supply. Drinking water quality problems are related to leaking pipes and cross contamination from the ������
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The present available financing from all sources covers only about 27% of the total current costs of operations and
maintenance of functioning infrastructure. If the present trends continue there will not be enough money to provide
even the present level of services. Until revenues can be increased at least 3 times from their current levels, Georgian
citizens should be prepared for further deterioration of infrastructure and decreasing level and quality of services.

In order to assess the feasibility of current policy targets several development scenarios were developed and analysed.
Under Scenario “full maintenance of currently operated infrastructure” five options are assessed:

• increasing share of government budget in GDP from current 9% to 25% over 5 years
• earmarking environmental taxes for water and wastewater spending (additional US$ 4.5 million p/a).
• obtaining foreign grants in the amount of approximately US$ 1 million p/a until 2010 year.
• utilising IDA loans (US$102 million, 40% local co-financing required).
• increasing households’ user charge payments to 2% of average household income.

 The results show that the most important source of revenue comes from user charges. Even an increase to 2% of
average households income generates more revenue than all other sources taken together. Another important factor is
the assumption of GDP growth. If the annual average growth rate in Georgia is 8%, it will be possible to restore the
present level and quality of water and sanitation services in 20 years, although most parts of the system will continue
to deteriorate in the short to medium term (up to 12 years). If growth is slower, the chances of restoring the present
service level of the entire system by 2020 would be very small.

In the second scenario “rehabilitation of Tbilisi water supply”, in addition to the maintenance targets, rehabilitation of
pipes and pumps in Tbilisi water supply system was included. No rehabilitation of wastewater treatment system was
envisaged. Financing assumptions remained the same, except that user charges in Tbilisi were increased to 3% due to
higher level of services after rehabilitation.  The results show that the increase of costs can be offset the increased
revenue from higher user charges. Therefore the financing gap can be closed earlier than in the "Maintenance"
scenario, but the date for closing the gap will depend significantly on the GDP growth.

Scenario “Rehabilitation of Tbilisi water supply and Black Sea Waste Water Treatment Plants was developed in
response to international obligations, which might put pressure on Georgia to reduce Black Sea pollution from
municipal wastewater. This scenario assumed the rehabilitation of waste water treatment plans in Black Sea costal
towns by 2020.

Unfortunately, rehabilitation of infrastructure in several cities at the same time is going to be very difficult unless
GDP follows the highest growth path. Given the very small size of the central budget and limited borrowing capacity
of the country, the funds controlled at the national level can be used either to effectively rehabilitate Tbilisi system or
elsewhere (e.g. Kutaisi and the Black Sea cities) but not in all these regions at the same time. The water systems in
the whole country can be brought back to their present performance within more than 16 years only under very
optimistic assumptions about economic growth.

Source: COWI, EAP Task Force, 2000
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Developing actions to address priority problems

Designing projects

155. Local environmental experts and other stakeholders who were involved in the earlier planning
stage can propose actions for local environmental action plans. There might be a need to invite additional
experts in such areas as regulatory reform, financing, project preparation and others to improve the quality
of the project proposals, especially in terms of their economic assessment. An essential requirement at this
stage of planning of actions is the proposal of alternative solutions to achieve policy goals.

Selection criteria for environmental measures

156. The process of defining best solutions starts with the same stage as defining priority problems -
establishing criteria for comparing alternative measures and selecting the best. Criteria for prioritisation of
response actions differ from the criteria for problems. They might include a variety of considerations such
as effectiveness of the proposed measure to address the priority problem, its costs and availability of
funding for such measure, and other practical considerations (See Box 19).

Box 19. Criteria for prioritising environmental actions

Prioritisation of actions in Upper Volga:
• � cost-benefit ratio
• � catalytic/demonstration value
• � win-win and low-cost measures
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Methods for prioritising environmental measures

157. As in case with problem prioritisation, methods applied for ranking actions, often presented as
projects, can vary from simple scoring and expert judgement to highly sophisticated economic method.
Simple ranking and expert judgement applied in participatory seminars might often be sufficient for
determining the best environmental projects to be included into a local environmental action plan. It should
be noted that such selection procedure based only on arguments by experts, decision-makers and other
stakeholders can become very subjective, and personal interests can dominate over societal. To prevent
this, the criteria should be followed strictly and the process should be very transparent.

158. When the local plan has to propose a significant investment or loan, a more detailed economic
assessment of alternative project proposals is needed. Economic analysis is not required by official
procedures in the NIS, but it is useful and needed to maximise the efficiency of investments. IFIs, donors
and commercial creditors often require economic assessment of projects, since such assessment allows the
application of quantifiable and less subjective criteria.

159. Cost-benefit analysis (CBA) is the best method of economic analysis of projects: it allows
assessing economic costs of proposed projects and comparing them with economic benefits. Normally,
there are many ways to achieve a set goal: on the basis of CBA it is possible to choose a project with the
highest net benefits over the costs. It should be noted, however, that this method requires involvement of
experts and large volumes of data and information. Often it is difficult to determine precisely economic
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benefits of a project. Besides, there is no capacity for a full CBA at local and even national levels in the
NIS.

160. When a comprehensive CBA is not feasible, local managers should apply the cost-effectiveness
analysis (CEA) of proposed alternative measures. This method is rather simple, consisting of calculating
all the costs of the project, both capital and recurrent, discounting the results to obtain a present value for
costs. This procedure is repeated for the main alternative ways, which can achieve the policy objective
equally well, and the one with the lowest present value is chosen (See Box 20).

161. As mentioned earlier, prioritised action plans are particularly useful for budget or funds
allocations for environmental measures since they determine the most cost-effective solution for a high-
priority problem. Such plans are also helpful for dealing with donors/IFIs interested in environmental
projects in specific regions.  At the same time, there is a risk that the local environmental managers and
invited experts might get “over-excited” with prioritisation exercises and sophisticated techniques. In this
case, the planning process might become too technical and complicated, which can undermine the
consensus-building function of a plan, and weakens political and public support.

Planing process

162. In countries aiming to build democratic civil societies and market economies, the role of citizens
and private sector is growing tremendously. In fact, local, or indeed national, governments cannot succeed
in implementing their plans or programmes if the citizens and the private sector oppose them. Without co-
operation of households, it is impossible to reduce water consumption for example, environmental
management systems will not be introduced in enterprises, if the mangers and workers are not interested in
improving environment. While the role of public authorities is to create enabling conditions and incentives
for promoting environmental measures, to monitor and control their implementation, then cannot use only
enforcement tools. In order to win societal support for environmental measures, the governments need to
involve broad stakeholders in policy formulation.

Role of stakeholders

163. The key players in the local environmental policy-making are local councils and governments,
local environmental departments and the public, often represented public associations (NGOs). The role of
national environmental authority, sectoral departments and the private sector are also very important.
Proactive and continued involvement of stakeholders into the environmental activities can help promote
environmental issues on the public agenda, build support for the environmental measures and facilitate
their implementation.

Local authorities

164. A new environmental policy initiative, such as a LEAP or Local Agenda 21 can be launched
virtually by any of the stakeholders: and environmental department, an NGO, a scientific institution, an
individual and others. If it is launched as a non-governmental initiative, it is important that this process be
mainstreamed into the official decision-making and budgeting. The ultimate responsibility for the
municipal or regional policy development thus should rest with a local authority of the relevant level. It is
extremely important to involve the mayors and the administration heads closer into environmental policy-
making, to convince them of the advantages of new planning tools, to win their support and commitment to
act.
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Box 20. Health risk management and cost-effectiveness analysis in Volgograd, Russia

In the city of Volgograd, there are around 30 main polluting enterprises with known amounts of total annual
emissions of carcinogenic pollutants and particles. Three of these enterprises are responsible for the bulk of
emissions: Khimprom, Aluminium and Red October. Using dispersion models, and models for recalculations of
maximum accidental concentrations into mean annual, the experts estimated that Red October’s pollution causes
annual 472 risk of death, Aluminium - 1769, and Khimprom - 39. Thus, the emissions of the first 2 enterprises
presented the largest health threat to the population, though the volumes of their emissions were comparable.

During the next phase, the experts analysed mitigation measures developed by the enterprises. Aluminium factory
proposed 3 measures: (1) improving the sealing off of electrolysis works and additional services staff at gas and dust
filters, (2) replacement of scrubbers in electrolysis unit (3) installing new drums equipment in all electrolysis works.
These measures were analysed using the following criteria: capital costs, recurrent costs, emission reduction potential,
risk reduction potential, time required for the implementation of the project, duration of the project. On that basis, the
experts came up with the following results:

P r o j e c t E m is s io n
r e d u c t io n

C o s t s  o f  u n i t  o f
e m i s s i o n
r e d u c t io n

N u m b e r  o f
p r e v e n te d  r i s k s

o f  d e a t h  p e r  y e a r

A v e r a g e  c o s t s
p e r  u n i t  o f

r e d u c e d  r i s k

A 1 1 9 4 4 0 .2 0 4 3 4 4 1 .1 6

A 2 1 6 8 7 3 0 3 9 .5 3

A 3 1 0 0 2 .7 3 1 8 1 5 .1 7

Similar exercise was carried out for the Red October and gave the following results:

Project Emission
reduction

Costs of unit of
emission
reduction

Number of
prevented risks
of death per year

Average costs
per unit of
reduced risk

K1 25 0,628 5 3.14

K2 205 0.095 45 0.43

K3 1000 0.215 220 0.98

On the basis of these inputs, it was possible to build a decision-support graph of the least-cost mitigation measures.
This graph clearly demonstrates to the policy-makers which specific measures should be included into priority lists of
main polluting enterprises. In case of subsidies for pollution prevention, the decision-makers can also estimate which
expenses would be most effective and least cost, and can compare the costs of such priority needs with available
resources and number of avoided deaths.

Million roubles

7.06

2.73

0.63

0.22

0.20

0.09

0 K2 A1 K3 K1 A3 A2
205 1944 1000 25 100 168.1

Emission reduction (ton)

Source: HIID: Risk Methodology as a Basis for Environmental Policy in Urban Territories.
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165. Local environmental departments may act as a source of expertise and the manager of the process
for the development of a strategy or an action plan. When making decision about the policy process for the
development of a local strategy/programme or a plan, a balance should be sought between an expert-driven
and participatory process. Often the role of experts should be in developing and proposing methodological
options and technical measures, while the role of the decision-makers/politicians is in making a grounded
and open choice. The role of environmental departments in policy formulation and implementation might
combine the functions of experts, co-ordination unit and enforcement agency.

Public and NGOs

166. Proactive involvement of the broad public is an essential requirement of democratic policy-
making; public support is one of the most important tools to create constituency for change and support for
environmental actions. NGOs as the most active groups of concerned citizens should be seen by
environmental authorities as allies: they can help raise awareness in the society in a most effective way;
they are also able to bring the concerns of the broad public into the decision-making process. Often NGOs
are built up of highly professional experts who have good connections to international processes: their
knowledge and skills could become very useful for the environmental authorities during the development
and implementation of their plans and strategies. Instead of the usual practice of presenting the final policy
documents to the public when the documents and ready and approved, NGOs and other public groups
should be involved in the policy-making process at the earliest possible stage to ensure their full support
and participation. NGOs can also be very radical and may refuse a constructive dialogue; transparency of
the process might soften the damage in such cases.

167. Media is an essential channel for influencing decisions and forming public opinion. Local and
regional environmental authorities in many NIS often co-operate with local media, but these relations
should be developed further: it is important to provide journalists with regular updates not only in cases of
accidents and special events, but also to cover planning process and develop public awareness campaigns.

National authorities

168. Role of the national environmental authorities - ministries or committees - in promoting effective
sub-national policies is very important. Their primary goal is to set up a national policy framework with
clear priority directions, action plans and a policy towards actions on sub-national level. The national level
should also provide methodological support to their local environmental departments. Ministry or
committees could be instrumental in negotiating and designing donor support programmes targeted at the
sub-national level. On the other hand, local initiatives can often become testing grounds for the elaboration
of new policy tools for the national level. To facilitate support to local environmental reforms, ministries or
committees for environment might consider appointing a co-ordinator for regional and local environmental
authorities.

169. The involvement of sectoral authorities is crucial for the implementation of environmental
measures. Some of the sectors such as health, education and municipal household services can become
useful allies for the environmental managers. Police, courts, tax authorities; architectural, construction and
transport departments might become important counterparts. There are many branches that either ignore or
oppose environmental policy regarding it as an expensive add-on; primarily these are economic agents and
financial services. It is therefore important to involve both the allies and the opposition into the
development of environmental strategy or a plan at an early stage to ensure that they will own the results
and will be committed to implement proposed actions.
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Private sector

170. There is a need to promote co-operation with the business during the process of policy
formulation and implementation in the NIS. Local environmental departments with their inspectors are the
closest branches of environmental authority to a private entrepreneur, and are well situated for such tasks.
A dialogue with private and public economic actors will help the environmental authorities to developing
realistic and feasible policies. Private sector can gain significantly from such participation by proposing
cost-effective solutions favourable to them, and by improving public image of their businesses.

171. But clear safeguards should be established to prevent conflicts of interests between the business
and regulators, which can emerge when enterprises participate in developing environmental policy targets
and negotiate their role in implementation. The ways for the improvement of the enforcement activities
should be addressed as well, including public disclosure of information about co-operating and non-co-
operating, or polluting and “clean” enterprises.

Donors

172. Donors often play a crucial role in facilitating reforms in the NIS region. Donor programmes can
become useful tools to initiate reforms, to support experience exchange and transfer know-how. Besides,
they are capable to support demonstration projects. Important elements of demonstration projects to
support LEAPs would include: development and application of LEAP methodology using qualified experts
and local managers; capacity building for local environmental authorities; dissemination and promotion of
results in co-operation with national authorities and NGOs.

173. It should be noted that involvement of donors often helps to ensure higher-level political support
to local projects. At the same time, donor goals, interests and approaches should not dominate over local;
the local planning should ultimately belong to the local governments and population to ensure the
sustainability of the process.

Process design and institutional arrangements

Policy cycle

174. The planning process should not be a one-off linear exercise. Additional facts discovered during
problem prioritisation or project design can influence the planning and its results. In fact, some of the
problems might lose their importance while others will become top priorities, proposed solutions can
change significantly. For this reason, it is often necessary to repeat and clarify prioritisation, and
sometimes redefine problems, goals and projects.

175. To guide such iterative process several NIS applied so-called “Logical Framework Analysis”, the
method often used by donors and banks, in particular EU supported programmes, for project
development18. This analysis helps to include new emerging and external factors into the planning process,
ensuring the feasibility and realism of the final proposals, and to maintain consistency of the planning
process focused on actions (See Table 5).

                                                     
18   ZOPP  UPDATE, Jochen Lohmeier, COMIT, Berlin, 1995; The Logical Framework Approach (LFA) Handbook

for Objectives-Oriented Project Planning, NORAD, 1995
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176. Planning process needs to remain flexible and should be able to use upcoming opportunities
arising from reform process or due to other unexpected developments. Sometimes negative events, such as
accidents can produced a “positive” side-effect and generate high public support and political commitment
to resolve a problem, as was the case with the Rhine Action Programme launched after the Sandoz accident
in Western Europe.

Institutional arrangements

177. To ensure local ownership and sustaining process it is essential to establish proper support
structures for the development of local environmental action plan. Drawing on the experience in the CEE
countries and some NIS, it s possible to recommend the following key elements for such institutional
setting:

• � a secretariat to facilitate the process located within the environmental authority;
• � expert working groups made of national and foreign experts from various ministries and

research institutions to provide information and support decision-making;
• � a political and supervisory body to select policy options and to ensure effective consultations

with key stakeholders.

178. Effective stakeholder involvement requires careful design and management of the policy-making
process and institutional set-up. The planning process should be sufficient but not too long in time, from
several months to about a year. The objective and the schedule should be made known to all stakeholders
in advance, with clear and realistic deadlines and well-planned key events. The process should allow build
a core group of people who would ensure its continuity and multi-disciplinary nature.

179. A special attention should be paid to the creation of various ad-hoc or permanent bodies
supporting the process. There are several key elements of an effective institutional set-up for a municipal
or a regional environmental action plan development. A small permanent secretariat can be based at, or
affiliated with the environmental department to ensure the overall process management, and to facilitate
the implementation of the plan. Several temporary expert working groups can be established to prepare
proposals for specific issues ensure high quality of the analysis and proposed solutions. A permanent
political steering committee or council with decision-making powers should be established at the
governmental level and with representation of key stakeholders to keep the plan high on political agenda
needed for implementation.

180. Apart from the planning process and institutional design for the development of LEAPs, there are
other procedural forms for stakeholder involvement. Many of them are based on the principles of
transparent public governance and include competitive procedures for government procurement, public
debates about the planning and reporting on execution of the local budgets, established representation for
various stakeholders on the boards of local environmental and other funds and councils. Besides, there are
such institutional forms as public consultative councils at local authorities and environmental departments,
councils for Sustainable Development and other types of consultative mechanisms. Finally, there are such
participatory instruments as parliamentary hearings, EIA and state and public environmental expertise,
which can be applied for projects and broader policy proposals. These forms of participation should be
taken into account and used as appropriate for the development of local action plans.
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The document

181. Planning process is very important, but alone it is not sufficient. The process should lead to the
production of the final planning document - a local environmental action programme or a similar type. It is
important to ensure a high quality of the final document, as the success of the planning at this stage will be
judged by the quality of the paper. The document should be clear and convincing in order to be able to
communicate its key messages to parties, which were not directly involved in its developing. Local plans
can also contain very technical components; the presentation of such complicated parts need to be
streamlined and translated for different audiences. It also should be broadly disseminated to reach out as
many citizens as possible. Finally, it should be a living document that will facilitate local planning and
environmental management.

Scope and format of the plan

182. As it was discussed, the format of the document can vary significantly. Depending upon the local
situation and needs, it can include a longer-term consensus building strategy together with an action
oriented short-term plan, or these two parts can be produced separately. In any case, it is important to
ensure consistency between the longer-term strategic goals and the action plan for a short- or middle term
perspective.

183. For example, if consensus building and communication between the stakeholders is a primary
need in a city, their plan can focus on priority problem and set policy targets. In such case detailed project
preparation and management has to be done at the next stage of policy development and implementation.
On the other hand, if the analysis of the problems has been carried out earlier, and numerous technological
solutions have been already proposed, the plan might need to apply financial feasibility analysis and focus
on the development of the implementation tools.

184. Local plans can be inclusive and combine all actions committed by all stakeholders involved in
the planning process. Or it can focus only on actions, which need to be implemented by the environmental
authority. Ideally, both approaches need to be combined, thus ensuring better co-ordination at the stage of
implementation and evaluation of the programme (See Box 21).

Box 21. Contents of Ungheni LEAP in Moldova

The Ungheni LEAP is a comprehensive document, containing the analysis of current environmental problems, their
causes, objectives for short, medium and long terms, which were integrated into a number of programmes by
economic sectors.  The LEAP headings are as follows:

Introduction - why a LEAP in Ungheni County; main parties involved; how the plan was developed

State of the environment – air quality; water and land resources; forests and biodiversity; human health; conclusions

Impacts – inadequate use of land; deficient management of chemicals in agriculture; problems of animal waste
management; inefficient use of natural resources by industry and mining; origins of industrial pollution; poor
management of enterprises; water resources management in human settlements; territorial development; solid waste
management; consumer patterns; main hot spots

Blueprint of actions – a chapter containing several programs for intervention in main economic sectors, namely:
promotion of organic agriculture; optimisation of agro-chemicals use; reduction of pollution from animal husbandry;
improvement of land planning and land use in agriculture; raising resource use efficiency in industrial sector;
industrial pollution abatement; improvement of water resources management in human settlements; territorial
development; solid waste management; change of consumer patterns

LEAP implementation – mechanisms of implementation; priority projects; general issues of financing; monitoring
and evaluation
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Description of selected priority projects – arrangement of recreational zones in Ungheni town; modernising the
Ungheni waste of pollution from wine factory Varzaresti; upgrading technologies at Ungheni power plant; improving
water quality in Ungheni town water treatment plant; demonstration project in sustainable agriculture based on Rezor
farm

Annexes – list of participants of the planning workshop; hot spots; sectoral data: situation analysis, problem tree,
objective tree, planning matrix, elements of activities, indicators, and priority projects.

Source: REC Moldova, Bularga

 Regional and municipal plans

185. Since the role and responsibilities of regions and municipalities differ significantly, their plans
will vary as well. Regional environmental action plans need to focus on large-scale industrial pollution and
resource use issues. They should be properly co-ordination with national economic, social and
environmental objectives, be based on sound economic analysis. Since regional governments operate with
significant shares of public budgets, their environmental plans have to provide serious financial feasibility
analysis of proposed actions. Monitoring, evaluation and enforcement should be build into the regional
plans. At the same time regional plans should not become technocratic complicated documents that the
public will not understand: they should state clear goals and openly declare plans of the governments
aiming to achieve them together with the roles of other parts of the society, including broader public.

186. Municipal plans normally address smaller scale of problems, but these problems are also closer to
the citizens. Thus the primary role of municipal LEAPs could be the development of democracy and
strengthening civil society as well as achieving specific environmental improvements. Such LEAPs should
focus on methods of public participation in decision-making aiming at more efficient public governance
and transparency. LEAPs normally address issues that require significant co-ordination efforts between
various sectoral departments, and which directly impact the population, such as for example provision of
drinking water and sanitation to the population. This is why participatory action-oriented and realistic
planning at local level provides an excellent school of negotiations, consensus-seeking, building
compromises and taking commitment.

Level of approval

187. Initiative of LEAP development can belong to virtually anybody from national government to a
particular citizen. Nevertheless, in order to make such plans effective and influential, they may need to
receive an official status. In the NIS this often means that the final document needs an approval of local
council and/or administration. In some cases, especially regional plans also need an endorsement of the
national level of authority.

188. The approval procedure is never an easy task: it can be long and difficult - consuming much time
and efforts, and revising the document following comments and suggestions from the consultative process;
or quick and formal - demonstrating low commitment to the implementation of the plan. In some cases, it
might not be possible to secure a formal approval. Proactive involvement of local government and councils
in the development of the plan may simplify the official approval procedure. At initial stages of launching
a participatory planning process and building consensus, an official approval might be seen as a means by
the officials to exclude other members from the process, and does not have to become a focus of the
planning process.
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Dissemination of the document

189. The final document should be disseminated broadly using a variety of approaches: from official
copies made available in the governmental offices, to popular version distributed to local schools, libraries,
etc. When possible, such plans should be place in web pages of the local governments. Dissemination of
the local environmental plans can also be done via special seminars and meetings. Ministries and
committees of environment should disseminate newly developed plans and actions presented in them to
other regions and cities and promote model methodology for local environmental planning emerging from
LEAPs.

Tools for implementing local environmental plans

190. Local environmental action plan containing implementation projects should also include the
presentation of the tools needed for their execution. At the same time these plans should not become too
technical, as too much detail might confuse the clarity of goals and divert attention of stakeholders, More
detailed and specific elaboration of tools and mechanisms for implementing the plans can be done by local
environmental managers at the next stage.

Policy tools

191. As it was presented earlier, administrative instruments such as standards and norms, licences and
permits, are common instruments for local environmental managers and need to be reformed to increase
their effectiveness. While the framework for this reform has to be established at the national level, local
units of the ministries and committees as well as local governments can participate in the development of
such reform and test the application of new approaches19. EIA can become an effective local tool, but the
current procedure of environmental expertise needs significant reforms including streamlining of
procedures and integration of public assessment into the state procedures.

192. Many CEE countries and some NIS have launched initiatives aiming at reforming local
administrative instruments: this experience might become useful for broader application in the NIS.
Combined environmental licensing issued by the local authorities, as introduced by Vesnspils, Latvia
might become a useful example of a transition towards Integrated Pollution Prevention and Control (IPPC)
promoted in the EU. For the municipal governments, land use permits can become very effective tools.
Local acts can be used for the implementation of institutional measures as in Sverdlovsk region, Russia, to
help streamline the administrative structure and address such challenges as departmental co-ordination,
dual responsibilities, and operational procedures of regional and local environmental funds, public
participation, and others.

193. Economic instruments should be promoted and used by the national and sub-national
environmental managers not only as a source of revenues for the budgets but also as a tool to influence the
behaviour of the polluters20. For the sub-national units of environmental ministries and committees,
subsidies, pollution charges and fines, resource use charges in some cases, certain product charges can
become the most useful tools and need to be elaborated. The use of other tools as deposit-refund system
can also be useful at regional levels. On the municipal level the user fees for the use of the municipal
infrastructure, and in some cases land use fees present the most interest.

                                                     
19  Environmental Regulatory Reform in the NIS: the Case of the Water Sector, EAP Task Force, 2000
20   Survey if the Use of Economic Instruments in the NIS, EAP Task Force, 2000
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194. Communication and education is another powerful tool for policy implementation. In order to
stimulate public support to environment, and to equip decision-makers with sound information,
environmental authorities need to provide objective and easily understandable, indicator based information
about the environmental problems and policies in the territory. Experience of developing regional Pollution
Release and Transfer Registers (PRTRs) in the Russian Federation could become a useful tool for
information disclosure by industries. Local implementation of the Arhus convention on public assess to
information would become instrumental in this direction. Co-ordination with other sectoral departments
and stakeholders, joint initiatives, institutional arrangements like joint working groups and committees can
become effective tool for co-ordination of efforts.

Implementation mechanisms

195. Apart from strictly defined policy tools, which can be applied by environmental managers to
change the behaviour of polluters, there are other practical mechanisms needed for the implementation of
policy plans.  Territorial planning is a well-known method for the NIS environmental managers, though its
potential has not been fully utilised. The city of Moscow experience with the state environmental expertise
for the general city development plan might be a useful tool for other cities and regions. Besides, such
traditional tool as zoning, environmental provisions in architectural and traffic plans could be further
developed to ensure more sustainable development of the territories.

196. Financing is a crucial factor needed for the implementation of policy plans. Local environmental
managers should be aware of the fact that donor grants and commercial credits can provide only a limited
source of financing in short- and medium-term perspective. Local financing sources and mechanisms
should be developed in order significantly to improve environmental financing at the local level. In
particular, there is an urgent need to reinforce the application of St. Petersburg guidelines for
environmental funds, including such requirements as proper management structures and operational
procedures, transparency and focus on policy priorities. In regions and cities where there are no such funds,
or they are consolidated into the local budgets, local environmental managers together with the
governments need to explore the best ways for integration of environmental expenditures into public
budgets21.

197. Project management, which includes all stages of investment projects from identification,
preparation and implementation to monitoring and evaluation - is a skill and procedure, which is urgently
needed in the NIS to facilitate implementation of environmental policy. Donors and IFIs often require
rather complicated and varying project preparation and management procedures for their investments. The
general principles of project cycle management are useful for any investor - foreign or national, such as
environmental and other funds, public budgets or commercial investors. Many municipalities are currently
preparing project proposals for donors and IFIs, often not having appropriate skills and capacities. It should
be noted that they do not necessarily have to prepare projects themselves; instead they can work with
specially trained experts to set the policy objectives of the projects and to provide overall supervision.

198. Compliance and enforcement are among the main tools of local environmental departments. At
the same time, this branch of environmental management has been largely unreformed in the NIS, and
there is a need for capacity building and institutional strengthening there. Local decision-makers together
with ministries and committees for environment need to improve the institutional setting of inspectors
ensuring their independence; at the same time there is a need for co-operation between local inspectors and
local governments, and their feedback to policy formulation. New emerging approaches to balance
enforcement and promotional functions of inspections are now emerging in some NIS, for example

                                                     
21   Integration of Environmental and Public Expenditures, EAP Task Force, 2000
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voluntary agreements in Kazakhstan or compliance schedules in Poland and Ukraine; this experience can
be studied and applied as appropriate in other NIS. Corruption in enforcement agencies should become a
target for the efforts of local governments to improve public governance overall22.

Policy packages

199. Typically regional and municipal plans in the NIS tend to focus on technological solutions and
ignore other types of response. In the period of transition to a market economy the role of the state is
changing and the importance of technological measures in public plans declines, since it is not the
government but the private sector that has to implement technological solutions. On the contrary, the role
of policy tools needed to create a regulatory framework increases. The responsibility for subsidies and
investments for socially significant sectors, such as for example drinking water supply, shifts during
transition period to regional and municipal governments, and needs to be addressed in action plans.

200. Reflecting this changing role of state and self-governments, their environmental plans should
include mixes of tools needed to achieve a goal. Such mixes, or policy packages need to include policy
tools, provisions for institutional reforms and financing plans. For example, if one of the priority projects
of the plan aims to increase public support to environmental improvements, local government can use a
legal tool introducing a requirement for information provision to the public. It can also choose an
institutional measure and set up a public information centre, assigning one of the staff members to be a
public relations manager. Other tools would be possible, such as for example production of a textbook for
schools or looking for a private sponsor for an environmental TV programme. In any case, the government
might need to choose the best available tool for raising awareness, or convince other stakeholder to
undertake other measures.

201. Some problems might need a comprehensive package of tools. For example, if the low quality of
drinking water is the top problem of a city, the local government needs to develop a package of reforms of
this service. The action plan might need to include a number of legal, economic, communication and other
implementation tools which need to be applied in packages reinforcing each other (See Box 22).

Evaluation and revision

202. Evaluation and revision is an essential element of realistic action-oriented planning. Evaluation
of implementation allows on one hand maintaining political and public support to the process. On the other
hand it provides a space for corrections and improvements of the proposed priorities and measures.
Performance indicators need to be built into the plan, together with provisions for regular daily
supervision, as well as longer-term, e.g. yearly evaluation and update.

Capacity building

203. Many regions and cities in the NIS have in their environmental departments highly qualified and
committed experts. Nevertheless, their expertise was developed in the times of central planning and often
focuses on technological aspects of environmental management. Strengthening local capacity in the fields
of action oriented policy planning, management, economic analysis and other skills needed for operations
in market conditions is the urgent need in the NIS. National governments should actively facilitate and
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support such capacity building for the local governments. Donor problems and IFIs should assist national
governments in the provision of such capacity building.

204. As it was suggested earlier, demonstration projects might become a very useful tool for local
capacity building. Through such projects the donors, IFIs and national governments can build a pool of
local experts, identify capacity needs and provide broader training programmes. Demonstration projects
can lead to elaboration of country specific model methodology for local planning and support its
dissemination.

205. Another important form for capacity building is the participation in regional and international
networks for local environmental managers. Networking can become a very effective tool for exchange of
experience, provision of information and promotion of best practices. While there are numerous
international and European networks, NIS local managers might need support to learn such forms of co-
operation and overcome cultural barriers. NGOs and new Regional Environmental Centres in the NIS
might provide this link.

Box 22. Reform package for urban water supply and sanitation services

The main strategic objective of urban water sector reform should be to ensure that good quality water and sanitation
services are delivered reliably and at least cost to the population.  This objective should be translated into realistic,
quantitative, time-bound targets covering performance and quality objectives. Use of financing strategies, economic
analysis of willingness-to-pay should be used to this end. Such strategies need to be integrated with the broader
process of economic, political and social reform.

The role of the national government is crucial in setting the framework for water sector reform, while local
governments and vodokanals will need to implement the bulk of tasks, including:

• Launching participatory, multi-stakeholder processes to support the development and implementation of the
strategies

• Decentralising authority to the local level
• Creating autonomous vodokanals and, as required, an independent regulatory agency
• Establishing performance contracts between local governments and vodokanals
• Strengthening the financial stability of vodokanals by reforming tariff levels, collection systems and debt.

The implementation of each priority action will require specific tools and mechanisms. But the reform process will
require the application of the whole package in suggested sequence since these tools are reinforcing each other, the
success of each action depends on the previous steps.

Source: Guiding principles for Reform of the Urban Water Supply and Sanitation Sector in the NIS, EAP Task Force,
               2000


