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FOREWORD

A lack of appropriate institutional capacity in the environmental sector can undermine growth or lead to
the adoption of a development model that disregards the environmental costs of production, thus affecting the
wealth of citizens and resulting in wrong signals about the real level of natural, human, and production capital.
Although the primary mission of environmental institutions is protecting human health and ecosystem
integrity and promoting sustainable use of natural resources, the incentives that they put in place are also
important for growth. They influence investment conditions, the level playing field for businesses,
technological innovation, etc.
Therefore, the quality, performance and economic impacts of environmental institutions need continuous
attention and improvement. While this task is difficult under any conditions, raising institutional capacities is
particularly demanding in developing and emerging economies, where resources are scarce and incentives for
change are often weak. The 2005 Paris Declaration on Aid Effectiveness links capacity development with
partner countries’ own priorities, and emphasises providing assistance through partner countries’ own
systems. The trend towards increased reliance on country systems within the donor aid framework may
improve the incentives and resources for capacity development, though it is not clear whether this potential is
realised in practice.
In order to understand better the dynamics and feasibility of this approach, the current case study
examines the existing practices of country-led institutional capacity diagnosis and development using the
example of the Republic of Moldova. The paper is based on a desk review, discussions with stakeholders, and
joint work with the Ministry of Environment and Natural Resources of the Republic of Moldova on drafting
the so-called “Institutional Development Plan”. The analysis reflects the situation as of July 2009.
The study was conducted under the umbrella of the OECD/EAP Task Force. It responds to calls for help
to strengthen institutional capacity in Eastern Europe, Caucasus, and Central Asia (EECCA), particularly in
the context of technical cooperation programmes. Its conclusions are equally relevant for most of these
countries and their development partners, particularly the European Union (EU). Thus they could contribute to
more effective implementation of the “comprehensive institution building programmes” envisaged under
the EU’s “Eastern Partnership”.
The report was drafted by Angela Bularga from the OECD/EAP Task Force Secretariat under the
guidance of Brendan Gillespie. Within the Secretariat, it was peer reviewed by Nelly Petkova. Valuable
comments on the report were also provided by Maria Nagornii and Tatiana Plesco from the Ministry of
Environment Protection of Moldova. Financing for this study and the entire project, including a series of
follow-up policy dialogues on institutional development, was provided by Sweden. All these contributions are
gratefully acknowledged.
The views expressed in this report are those of the author and do not necessarily reflect those of the
OECD or its member countries.
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EXECUTIVE SUMMARY

The Moldovan Government endorsed the Paris Declaration on Aid Effectiveness in 2006 and has been
working to transpose its principles into action, with a particular focus on building reliable country systems. In
this vein, the reforms launched in the early 1990s have been reinforced. These include, most importantly, the
reforms of the central public administration, the country’s regulatory framework and public financial
management, all which play a critical role in promoting capacity across various policy areas. National
development planning has also improved due to the re-focusing on feasible objectives and strengthened links
with budget allocation.
Unfortunately, both public management and regulatory reforms have been advancing slowly in the
environmental sector, and its integration into national development strategies and budgets remained weak. In
order to address these problems, the (now former) Ministry of Ecology and Natural Resources (MENR) of the
Republic of Moldova has been involved in a government-wide initiative to assess capacity and identify
capacity development needs, which was conducted in early 2008 following advice from Moldova’s
international partners.
The current case study discusses the context and methodology of the assessment and identifies the
drivers as well as the strengths and weaknesses of this process. It offers recommendations for the
governmental authorities and makes a summary of key lessons learned for other countries and donors.
Overall context: High costs of environmental degradation, low level of environmental investments
The country’s economy is very vulnerable to environmental factors, mainly because of its reliance on
agricultural production. Lately, consumption-led growth based on the inflow of remittances slowed much
needed structural reforms. At the same time, costs of inaction on environmental challenges are high (estimated
at some USD 400 million annually, while the GDP was USD 6 billion in 2008), preponderantly affecting poor
families. In contrast, expenditure on environmental protection has been low for at least a decade, averaging an
annual 0.15% of the GDP. Aid flows are on the rise and increasingly untied, i.e. provided in the form of
general budget support. Against the background of limited political standing of the environmental authorities
and their weak capacity to formulate financially sound programmes, this aid modality means that a substantial
increase of public investment into the environmental sector is unlikely, at least in the short-term perspective.
Drivers for capacity development in the environmental sector: Decisive role of development partners
The environmental sector’s contribution to growth (either positive or negative) is perceived as being
marginal by both governmental and private sector actors. In consequence, apart from NGOs expressing their
concern there has hardly been any domestic pressure for reforming environmental institutions. After the 1990s
“explosion” of institutional development in the environmental sector, when popular and political support
resulted in many reforms, the drivers for institutional development in Moldova have largely been external.
These included global and regional processes, and particularly cooperation with the European Union.
Given the deep economic crisis that accompanied the transition period, this external pressure provided a
certain guarantee against total dismantling of the environmental management system. On the other hand, the
reliance on external technical assistance and financing created an image that the environment is mostly a
concern of development partners, thus nurturing society’s indifference towards the country’s environmental
problems.
5

Because of its project orientation, donor aid to the environmental sector has also resulted in the
fragmentation of policies, formalistic inclusion of environmental matters in development strategies and plans
and ad hoc capacity development with relatively volatile results. The change in donor approaches may help
overcome these problems only if domestic demand for better environmental management increases.
Capacity assessment: A whole-of the government approach with imperfect methodology
In 2008, the Moldovan government required all ministries to prepare their “Institutional Development
Plans” (IDPs) as a tool that would reconcile development targets, institutional capacity, and budget allocation.
In support of this initiative, the government has provided methodological guidance and technical assistance,
including foreign and local experts to facilitate self-assessments of capacity and IDPs drafting. Linking IDPs
with Medium-Term Expenditure Frameworks was a key requirement aiming to bundle development strategies,
sectoral policy objectives, and public budgets in one comprehensive “package”. All ministries engaged in this
process in late January 2008 and delivered IDPs in July 2008. The political instability and changes that
occurred in 2009 seem to have precluded the annual IDP update though a firm intention exists to re-launch
this process.
Despite many useful elements, the capacity assessment framework was insufficiently adapted to the
overall governance context and did not take into account sectoral specifics. The government could not enforce
adherence to the established quality criteria in terms of either process or product. The plan developed by the
MENR was a step forward in planning but had been short of actions for environmental policy integration
meaning that the Ministry is likely to be even further marginalised within the government.The current report
identifies and discusses these and some other problems of IDPs in general and in the environmental sector in
particular.
Recommendations for the government: Sustain the structured framework for capacity development
Overall, the adoption of the IDP approach is a step forward. The paper suggests to the government and
the MENR to sustain the structured framework for capacity development and consider the following key
improvements of this framework: (i) amend the capacity diagnosis methodology to reduce the subjectivity of
self-assessment, e.g. by using cross-sector comparisons and specific qualitative and quantitative benchmarks;
(ii) provide quality control by a central unit against criteria established for capacity assessments and strategic
planning, especially as concerns stakeholder involvement; (iii) pay more attention to promoting individual
competence and incentives to perform better; (iv) cost the capacity development needs and ensure adequate
resources (including from the central budget) to satisfy these needs.
Lessons for other countries: Integrate capacity development into regular planning and budgets
Based on the analysis of approaches adopted in Moldova, recommendations are made for other countries.
One important practice that could be replicated in other countries is the integration of capacity assessment into
the regular planning process and the adoption of mechanisms that aim to link development goals and capacity
with sectoral programmes and budget allocation. Furthermore, countries are advised to: (i) carefully define the
governmental actor who initiates and supervises capacity diagnosis; (ii) conduct assessments systematically
and link them to most influential processes; (iii) involve concerned organisations and individuals in the
development of diagnostic tools and capacity development roadmaps; (iv) consult stakeholders and
disseminate assessment results; and (v) set up a monitoring process that is learning-friendly and promotes
positive change.
Recommendations for donors: Enable benchmarking and progress monitoring
International cooperation can support the process of capacity assessment and development beyond
traditional technical assistance by establishing a number of shared capacity benchmarks and enabling crosscountry comparisons. The latter can help to monitor progress in capacity development and determine both the
effectiveness and efficiency of environmental institutions.
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CHAPTER 1: COUNTRY CONTEXT

1.1

Economic development and poverty

With USD 1,100 gross national income per capita (2008), the Republic of Moldova is a lower middleincome country and the poorest in Europe. In terms of growth, the country went through two relatively distinct
phases. Between independence in 1991 and 1999, the gross domestic product declined by more than 60%.
After important structural reforms in the late 1990s, cumulative growth of more than 46% has been recorded
since 2000 with growth averaging 6.3% a year. Moldova’s growth performance is largely consumption-led,
driven mainly by the inflow of workers’ remittances that constituted over 30% of the GDP in 2005-2007.
More than 25% of the economically active population has left the country in search of better economic
opportunities abroad.
Between 1999 and 2004, Moldova’s economic recovery moved 40% of the population out of poverty.
Still, in 2005, some 29% of the population was in extreme poverty, falling under the international dollar-a-day
poverty line. Stagnation in poverty reduction was recorded between 2004 and 2005, though this indicator
improved in 2007. The recent global financial and economic crisis has had a serious negative impact on
remittances, exports, imports and budget revenues since the beginning of 2009. As a result of falling
remittances and congested economic growth, trends in poverty reduction now risk being reversed.
The economic structure in Moldova is highly dominated by services and agriculture. Moldovan exports
remain concentrated in a few commodities, mainly agricultural products, and a few export markets, primarily
the former Soviet countries. Energy imports amount 95% percent of needs. The country's uneven track record
of economic and structural reforms has discouraged domestic and foreign investment flows. There are serious
problems in the regional development, including the concentration of growth in the capital city and the decline
of towns, severe under-development of rural areas where poverty is particularly widespread and acute, and
imbalances in the development between various regions.
1.2

Governance framework

The Republic of Moldova declared its independence in August 1991. The new constitution was approved
by referendum and ratified by Parliament on 28 July 1994. The president is the head of state. Before the
Constitutional amendments in 2000 the president was directly elected; currently, the President is elected by
the Parliament to a four-year term and may serve no more than two consecutive terms. A unicameral
Parliament is the supreme legislative body. Its 101 deputies are directly elected for four-year terms. The
President nominates the Prime Minister and, upon his or her recommendation, the Cabinet. The Prime
Minister and the Cabinet must be approved by the Parliament. The President can dissolve the Parliament.
In 2008-2009, the Government included at first 15 and then, as of June 2009, 16 ministries. The Ministry
of Ecology and Natural Resources (MENR) has been the main environmental management authority in this
period. The Ministry was responsible for national-level policy-making, development of primary and
secondary legislation, ensuring access to environmental information and providing environmental education,
international cooperation, and overall stakeholder coordination. Its autonomous sub-divisions are in charge
with ambient monitoring, permitting, compliance monitoring and enforcement, and other tasks. Many other
authorities, both at the national and local level, are involved in managing environmental assets and providing
environmental services.
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The judicial system includes three higher courts: the Supreme Court of Justice, the country’s highest
court; the Court of Appeals; and the Constitutional Court, the highest authority on constitutional matters
whose decisions are not subject to appeal. Tribunals and courts of law adjudicate at the local level. The
president appoints judges to the Supreme Court of Justice and the Court of Appeal after the Higher
Magistrates’ Council makes its recommendations.
The Moldovan Constitution provides for two tiers of elected local government. The upper tier consists of
32 rayons. These are in divided into primarias, which may consist of a single town (such as the seat of the
rayon) or a district containing several villages. The cities of Chisinau and Balti are considered upper tier
governments, as is the Special Administrative District of Gagauzia. There are a total of 896 lower tier local
governments.
Local governments have several domains of responsibility in the environmental sector. Lower tier local
governments are responsible, inter alia, for urban solid waste collection and management, construction and
maintenance of drinking water systems, sewerage systems and waste water treatment facilities, district
heating, construction, maintenance, and lighting of streets and local public roads and local public
transportation. Also upper tier local governments are responsible for the construction and maintenance of
rayon-level roads, and the organization of inter-urban transport. The delegation of these responsibilities to
local governments constitutes a significant challenge since both organizational capacity and fiscal powers do
not match the mandate. A National Strategy of Regional Development (2009-2011) was adopted in order to
strengthen financial, institutional and human capacities at the local level.
1.3

Budgetary processes and public financial management

Since 2003, the government has a two-stage budget preparation process including the preparation of the
Medium-Term Expenditure Framework (MTEF) and budget preparation as such. The MTEF was introduced
to achieve a whole spectrum of goals:
(i) realistic macro-fiscal framework for budgeting;
(ii) greater predictability for budget planning;
(iii) policy-led resource allocation;
(iv) multi-year perspective for budget planning; and
(v) greater transparency and wider participation.
Local-level expenditure became part of the MTEF in 2004. Also adequate public access to key budget
information is ensured: all MTEF documentation and the state budget are available from the web-site of the
Ministry of Finance.
Moldova launched a reform of public financial management in 2005, which is still ongoing. Several
actions have been taken to improve the quality of the system to meet international standards and EU
requirements. The government has drafted a new law on local public finance and established a new system for
budgetary classification and financial accounting. It is implementing the strategy to develop internal public
financial audit and reform external audit. A new financial management information system is being installed.
Also Moldova has undertaken several reforms to improve public procurement systems.

10

1.4

Aid flows and effectiveness

In 2006, the net official development assistance (ODA) to Moldova was USD 228 million (Table 1). The
magnitude of ODA is fluctuating. In 2006, it amounted 6.0% from Gross National Income (GNI)
comparatively to 7.8% in 2002. Aid is increasingly untied and provided in the form of direct budget support.
In 2007, this type of assistance almost tripled as compared to 2005, reaching USD 62.1 million with most of
the money being provided by the European Union.
Table 1. Official Development Assistance to Moldova in 2003-2006, million USD
Indicators
Value, million USD
Value, % of GNI

2003
117.9
5.3

2004
119.5
4.1

2005
191.8
5.8

2006
228
6

Source: United Nations Statistics Division, www.data.un.org; OECD, http://www.oecd.org/dataoecd/25/31/42102340.pdf

Moldova endorsed the Paris Declaration in October 2006. A baseline study (OECD, 2006) showed that
the country faced major challenges linked to its implementation (see Table 2).
Table 2. Implementation of Paris Declaration Principles in Moldova: The baseline
Dimensions

Baseline

Challenges

Ownership

Low

Fragmentation across ministries

Alignment

Low

Weak country systems

Harmonisation

Moderate

Limited use made of common procedures

Managing for results

Low

Poor quality and somewhat limited availability of poverty-related information

Mutual accountability

Moderate

Partial mutual assessments of progress in agreed commitments on aid effectiveness

Source: OECD (2006), 2006 Survey on Monitoring the Paris Declaration. Country Chapters: Moldova.

Several government units oversee foreign assistance co-ordination, making it difficult to ensure effective
information sharing. At the end of 2005, Moldova addressed this by re-organising its aid
co-ordination structure into two levels. An External Assistance Coordination Unit within the Prime Minister’s
Office focuses on all forms of external assistance. The National Coordination Unit within the Ministry of
Economy and Trade focuses on technical assistance. However, because lines of responsibility and reporting
remain unclear for many functions, donors are still reporting to many different units. In 2006, the government
established the Donor Presence Matrix, which is designed to inform the government on programmes
implemented by donors. The Matrix reflects the data on ODA executed in the reporting year, as well as the
estimations for the following three years.
On the donor side, information provided to the government is often incomplete and late. The donors’
planning cycles often do not coincide with the MTEF cycle; thus, the information on planned assistance is not
incorporated in the MTEF. Even if information about the donors’ commitments for respective financial years
are available, use of individual reporting systems by some donors do not allow for the inclusion of aid flows
in national budgetary planning documents. Donors have expressed their willingness to formulate a joint
assistance strategy in support of the National Development Strategy, which could improve the situation. The
government is also encouraging donors to provide more direct budget support, which would be captured more
effectively in the national budget. In Moldova, donors have used a variety of mechanisms to co-ordinate their
activities such as the donor roundtables and sector working groups, etc. The Donor Technical Secretariat is a
mechanism created by donors in order to facilitate the co-ordination process. The Secretariat has been
responsible for logistical and advisory support of many of these co-ordination efforts and events.
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1.5

Costs of inaction on environmental challenges and public environmental expenditure

Except for productive land that once supported a very intensive agriculture, the country is scarce in
natural resources. Annually, soil losses due to poor management practices result in costs equal to some
USD 250 million, with poor families, dependent on subsistence agriculture, being the most affected (UNECE,
2005). According to official statistics (often contested by the NGO community), forests cover slightly over
10% of the territory (with a historic maximum around 30-35%) and, because of a very uneven distribution, do
not ensure a net in support to biodiversity preservation. No estimates of the value of ecosystems’ services are
available in Moldova. Global climate change is increasing Moldova’s economic vulnerability because of high
dependence on agricultural production and may deepen social problems1.
Water and air pollution is a source of significant health costs. The latest effort to quantify health impacts
of water and air pollution dates back to 19952. Polluted drinking water emerged as the major environmental
health problem in Moldova. Estimated average annual costs resulting from water pollution were USD 60-115
million due to premature deaths and USD 6-12 million due to illness. Premature death and illness associated
with exposure to air pollution were estimated to cost the economy USD18-33 million, of which USD 17-30
million was attributable to particulates and USD 1.5-3 million attributable to lead.
Overall, the costs of inaction on environmental challenges considerably exceed public environmental
expenditure (see Table 3), which constitutes in average 0.1-0.2% of the GDP. The latter figure, though, may
not include public expenditure on water and other infrastructure, on soil protection, and forest rehabilitation
therefore has to be regarded with care. Also the magnitude of private-sector environmental expenditure is not
clear.
Table 3. Total and environmental public expenditure in the Republic of Moldova (2002-2007)
Indicator

2002

2003

2004

2005

2006

2007

GDP, billion Lei

22.6

27.6

32.0

37.7

44.8

53.3

Exchange rate, Lei/USD (annual average)

13.6

13.9

12.3

12.6

13.1

12.1

Revenues, % of GDP

32.5

34.1

35.4

38.6

39.9

41.8

Total public expenditure, % of GDP

34.3

33.1

35.1

37.0

40.2

42.0

Expenditures on environment protection and hydrometeorology, % of GDP

0.1

0.1

0.2

0.1

0.2

0.2

Source: World Bank (July 2008), Republic of Moldova: Public Expenditure and Financial Accountability Assessment, Public Financial
Management Performance Report. http://www.mf.gov.md/common/raportinfo/evaluare/PEFA_Moldova_2008_final.pdf

Despite solid evidence of the costs of inaction, addressing environmental degradation is not seen in
Moldova as a matter of urgency, particularly against the background of deep poverty. Promoting a better
understanding of links between economic development and environmental management, and establishing
links to poverty reduction may help to incline the balance of popular and political support. The country’s high
exposure to climate change and its negative consequences, as well as raising energy and natural resources
prices3 provide additional incentives for environmental policy integration.

1

See UNDP (2009), Climate Change in Moldova: Socio-Economic Impact and Policy Options for Adaptation.
http://hdr.undp.org/en/reports/nationalreports/europethecis/moldova/NHDR_Moldova_2009-10_EN.pdf

2

Source: National Environmental Action Plan, World Bank and Government of Moldova (1995).

3

See OECD (2007), Policies for a Better Environment: Progress in Eastern Europe, Caucasus, and Central Asia.
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CHAPTER 2: DRIVERS FOR INSTITUTIONAL DEVELOPMENT

Commonly, both internal and external factors drive institutional development. Their significance may
vary from country to country. In low-income countries, poverty reduction strategies can give a strong capacity
development spin. Public administration reform is another major driver of change. Also demands for a better
investment and regulatory climate may have a notable impact. Accountability, both vis-à-vis domestic and
international partners, is another important driver for institutional development. International partners can
promote capacity by facilitating policy innovation, encouraging partnerships, participating in relevant policy
dialogue or advocacy, providing resources, etc. In the environmental sector, external drivers may have a
particularly strong influence and sometimes help to counter-balance domestic policies and lack of financing.
The current chapter will look at how all these factors work in the Republic of Moldova.
2.1

Poverty reduction and national development agenda

Moldova goes through its second cycle of poverty reduction planning. The National Development
Strategy (NDS) for 2008-20114 replaced the Economic Growth and Poverty Reduction Strategy for 20042007. The implementation of the latter led to results below expectations because of a large number of
priorities and limited financial resources. Based on lessons learned, the new NDS reduced the number of
priorities to which resources need to be directed and the ambition of some goals was lowered. The Strategy
foresees the alignment of policy frameworks and budgeting processes, and aims to enable a better absorption
of external technical assistance and financial aid. The key objective of the Strategy is to create conditions for
improved welfare. All priority development areas set forth in the Strategy are oriented towards alignment with
European Union’s policies.
One of the eight objectives of the NDS addresses environmental sustainability. Specific targets (Table 4)
are set for increasing the surface of forests and protected areas, access to water supply and sanitation, and
improved waste management facilities. The targets set for access to water supply and sanitation were revised
(e.g. access to safe water – from 68.5% to 65.0% in 2015). Similarly, the target for population’s access to
waste management utilities was lowered from 90.0% to 71.8% in 2015). On the contrary, the target
concerning the surface of protected areas was increased from the initial 2.4% to 4.65%. According to official
statistics, this target was achieved in 2006 though NGOs point to its declarative character and lack of real
protection of areas declared as nature reserves.
Table 4. Environmental targets set in the National Development Strategy for 2008-2011
Target

2002

2010

2015

Forest cover, % of territory

10.3

12.1

13.2

Protected areas, % of territory (goal achievement reported in 2006)

1.96

4.65

4.65

Access to safe water, % of population

38.5

59

65

Access to improved sanitation, % of population

31.3

50.3

65

Access to waste management utilities, % of population

41.7

51.3

71.8

Source: Planul National de Dezvoltare 2008-2011: Strategie. National Development Plan for 2008-2011: Strategy.

4

Adopted on 21 December 2007, Law No. 295-XVI [Source: Monitorul Oficial al Republicii Moldova (Official Journal
of the Republic of Moldova), 2008, No 18-20, Art. 57].
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The National Development Plan (NDP) identifies specific activities to implement the Strategy in a
medium-term perspective. The Plan contains such elements as activity costs, deadlines, responsible
authorities, expected results and outcome indicators. The NDP identifies two pre-conditions of development
(ensuring macroeconomic stability and consolidating the capacity of public administration) and five priority
areas for government action, as follows: (i) strengthening the state based on democracy, the rule of law, and
respect for human rights; (ii) settling the Trans-Dniester conflict and reintegration of the country;
(iii) increasing the competitiveness of national economy; (iv) human resources development, raising the
employment rate, and promoting social inclusion; (v) regional development.
The total cost of NDP implementation was estimated at 45.3 billion Moldovan Lei. Annual monitoring,
evaluation, and update of the NPD are envisaged. An Inter-ministerial Committee was established in 2008 to
oversee this process.
The NDP does not contain a separate “environmental and natural resources management” chapter but
identifies several relevant measures under the Priority 5 “Regional Development”. The Ministry of Ecology
and Natural Resources has the main responsibility only for actions to improve the ambient monitoring
network and to address waste management problems. The waste management area, despite a comparatively
low cost (Table 5) and absence of capital investments, does not enjoy funds allocation neither from the
national budget nor from external sources. The funding gap for improving the ambient monitoring system
reaches some 80%.
Table 5. Cost estimates for achieving environmental targets, million Lei

Fiscal indicators

Waste
management
and ambient
monitoring

Water supply
and
sanitation

Total for 2008, including:

1.53

223.11

23.00

44.55

8 324.20

Budget allocation in 2008

1.53

120.40

23.00

44.55

7 108.35

Technical assistance

0

102.71

0

0

378.21

Deficit

0

0

0

0

837.64

9.33

775.10

50.00

21.89

12 602.96

MTEF allocation for 2009

1.62

150.66

24.00

21.89

6 791.40

Technical assistance

0

245.71

0

0

310.75

Deficit

7.71

378.73

26.00

0

550.81

1.00

882.83

60.00

22.02

12 115.33

MTEF allocation for 2010

0

68.29

25.00

22.02

7 236.82

Technical assistance

0

350.60

0

0

392.24

Deficit

1.00

463.94

35.00

0

4 486.28

0

963.83

70.00

23.13

12 285.03

MTEF allocation for 2011

0

71.70

26.00

23.13

7,907.44

Technical assistance

0

384.30

0

0

412.20

Deficit

0

507.83

44.00

0

3 965.39

11.86

2 844.87

203.00

111.60

45 327.52

MTEF allocation

3.15

411.05

98.00

111.60

29 044.01

Technical assistance

0

1 083.32

0

0

1 493.40

Deficit

8.71

1 350.50

105.00

0

14 790.11

Total for 2009, including:

Total for 2010, including:

Total for 2011, including:

Grand total 2008-2011

Land management
Soil
protection

Forest
rehabilitation

Source: Planul National de Dezvoltare 2008-2011: Strategie. National Development Plan for 2008-2011: Strategy.
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NDP
implementation

Also the NDP addresses water supply and sanitation, forestry, and soil protection. The responsibility for
these areas of government intervention is not assigned to MENR. Cost estimates in these areas are much
higher, especially for water supply and sanitation (that is reaching, in average, 6.1% of total cost estimates for
NDP implementation). Moreover, necessary expenditures in these areas are partly, or totally, covered from the
national budget. Notably, no funding gap exists with regard to forest rehabilitation. This may reveal both
“real” priority targets but also the capacity of specific government authorities to make the case for budget
allocation. Data presented in the table above, however, need to be interpreted with care, since they do not
correspond with total MTEF allocations for specific sectors. As concerns policy priorities for public finance in
2009-2011, a concept note issued by the Ministry of Finance retained only rural water supply and sanitation as
a priority under the current macroeconomic conditions.
Overall, environmental goals are integrated to a certain extent into national development strategies, but
this integration – as revealed by funds allocation – often remains at a declarative level. To overcome this
problem, more analytical work might be needed to (i) assess and made well-known the costs of policy inaction
and (ii) prepare well-costed environmental programmes. The first line of action may help convince both highlevel policy-makers and the general public that better environment management is a priority issue, while the
second would facilitate dialogue at the operational level with representatives of the Ministry of Finance.
At the same time, there is sufficient room for injecting new environmental components into other NDP
activities to achieve a true “greening” of national development strategies and plans. Table 6 below proposes
some ideas on how it could be done.
Table 6. Some opportunities for a further “greening” of the National Development Plan
NDP No

Activity description

Possible environmental elements

Priority 1: Strengthening the state based on democracy, the rule of law, and respect for human rights
13

Better access to justice



Developing training courses on environmental justice and
advocacy

19

Establishing an electronic system of
legal statistics



Modernising the information system within the State
Environmental Inspectorate

22

Training for judicial bodies



Development of a training course for judges on citizens’
environmental rights and their protection

28

Training for anti-corruption bodies



Identification of potential sources of corruption linked to the
environmental protection and natural resources use and their
consideration as part of anti-corruption training courses

35

Police training



Development of a training course on the role of police in
environmental management

Priority 2: Settling the Transnistria conflict and reintegration of the country
44

Assessment of costs and benefits of
territorial reintegration



Assessment of costs and benefits of better environmental
management in Transnistria

Priority 3: Increasing the competitiveness of national economy
46

Implementation of regulatory Impact
analysis



Training within environmental authorities



Promotion of Strategic Environmental Assessment



Workshops with other government authorities to explain the
need for environmental assessments

47

Alignment of trade practices with EU
requirements



Assessing the local market of environmental goods and
services

55

Consumer education



Developing an awareness campaign on environmentallyfriendly consumption (e.g. to promote the understanding of
environmental labelling)

57

Adoption of ISO standards



Further promotion of ISO 14 000 series on environmental
management
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NDP No

Activity description

Possible environmental elements

58

Better control of imports



Providing training on environmental aspects of import/export
activities (e.g. on illegal import of waste)

64

Support to the development of Small
and Medium-sized Enterprises (SMEs)



Development of general binding rules for priority SME sectors



Providing environmental training to SMEs

69

Institution awards to promote SME
competitiveness



Establishing an award scheme for environmental innovation
and the “greenest” SME

75

Promotion of innovation



Promoting best international practices in the field of ecoinnovation

81

Railway construction Cahul-Giurgiulesti



Ensuring the development of an environmental impact
assessment (EIA) study and full implementation of its
recommendations

82-83

Road rehabilitation



Ensuring EIA development and implementation



Promoting better practices of construction waste management



Monitoring environmental compliance along the supply chain



Promotion of the EU environmental requirements regarding
5
large combustion plans , to the extent possible



Ensuring EIA development and implementation



Promotion of modern environmental self-monitoring

84-86

Modernization of large combustion
plants

Priority 4: Human resources development, raising the employment rate, and promoting social inclusion
89-98

Modernizing the education system



Promoting the identification and implementation of measures
concerning environmental awareness and education

113

Support to the labour market
development



Translating and disseminating analytical papers related to
green jobs promotion



Assessing opportunities for green jobs creation in Moldova



Development of information materials and conducting
information campaigns

Implementation of regional
development projects



Promotion of better environmental planning at the local level



Assessing the role of “development regions” in the provision of
environmental infrastructure and services

130

Promotion of integrated agriculture in
order to improve soil fertility



Cooperation with the Ministry of Agriculture on promotion of
organic farming

131

Rehabilitation of irrigation systems



Assessing possible increases in nutrient removal and water
quality degradation because of irrigation and identification of
policy and technical measures to limit the environmental
impact of irrigation



Ensuring the development of an environmental impact
assessment (EIA) and full implementation of its
recommendations



Optimizing water pricing for agricultural needs



Assessing the impact of climate change on irrigation, in
particular loss of soil fertility due to higher salinity



Identification of good international practices for water saving
and their feasibility in Moldova (e.g. computerized irrigation or
use of drip irrigation)

129

Improvement of agricultural land
management

Priority 5: Regional development
126

Source: OECD, Based on the Action Plan for the National Development Strategy Implementation (2008-2011).

5

Moldova will have to comply with a series of EU energy and environmental laws as part of its accession to the
European Energy Community, including with the EU directive to cut pollution from large combustion plants.
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2.2

European Neighbourhood Policy

The strategic vision of policy makers in Moldova, shared across the political spectrum, is to become a
member state of the European Union (EU). This aspiration sets the stage for the government’s long-term and
medium-term strategies. In this vein, the EU-Moldova Action Plan aimed to enhance the growth and good
governance prospects. In the field of environment and natural resource management, this Plan called upon the
government of Moldova to: (i) take steps to ensure that conditions for good environmental governance are set
and start implementing them; (ii) take active action for preventing environmental deterioration, protecting
human health, and achieving a more rational use of natural resources, in line with the commitments of
Johannesburg summit; and (iii) enhance cooperation on environmental issues.
The “good governance” pillar aimed at strengthening administrative structures, enactment of procedures
that facilitate Aarhus Convention implementation, issuing regular reports on the state of the environment,
creating effective structures and procedures to carry out environmental impact assessment, and improving
communication, education and support civil society. Actions to prevent environmental deterioration included:
adoption of legislation; reform of permitting, inspection, and enforcement; and development of programmes to
address specific problems, notably management of waste and persistent organic pollutants.
The above-listed activities were not backed by any earmarked funding – neither from the government,
nor from the European Commission. The only mechanism for spurring action consisted in annual bilateral
meetings between the European Commission and Moldovan government authorities to monitor progress.
Discussions at such meetings were often limited to an exchange of information.
The most recent Country Strategic Paper (2007-2013) outlines the areas where assistance will be
provided to Moldova from the European Union. The environmental sector is part of “Priority area 2: Support
for regulatory reform and administrative capacity building”.
Box 1. Assistance priorities of the European Commission to the environmental sector of Moldova in 2007-2013
With regard to the environment, particular attention will be given to support for the implementation of multilateral
environmental agreements, in particular the UN Framework Convention on Climate Change and its Kyoto Protocol, and
the UN-ECE conventions. Activities linked to water quality improvement, for example through the relevant component of
the EU Water Initiative as well as other regional initiatives intended to protect the Danube and the Black Sea, are also
envisaged. Further priority areas are industrial pollution, waste management and nature protection, as well as the further
development of civil society, information, monitoring and assessment.
Source: European Neighborhood and Partnership Instrument. Republic of Moldova: Country Strategy Paper 2007-2013.
http://ec.europa.eu/world/enp/pdf/country/enpi_csp_moldova_en.pdf

Judging by the political rhetoric, orientation towards European policies in all areas, including in the
environment, is the strongest driver of change in Moldova. But good intentions need to be backed by actions,
and the situation on the ground does not show sufficient progress. The European integration process in the
environmental sector would require clearer targets for institutional development in order to enable a more
structured approach to integration and provide a solid ground for government’s accountability. It would be
important to move from delivering “fast-track” products (such as new laws and regulations) towards
restructuring administrative processes and providing incentives to state authorities and non-governmental
stakeholders to improve their performance. On this path, achieving the understanding that all actors within
society have a shared responsibility for the environment might be the greatest outcome as the general thinking
is still tailored to Soviet blueprints whereby environmental management is solely a task of public authorities.
Integration of environmental matters into sectoral policies, particularly energy, agriculture, and trade policies
is another important challenge in the future EU-Moldova relationships. In this regard, the European
Commission may want to reflect on possible avenues for an accelerated promotion of “green growth” thinking
and instruments. At the same time, it will be necessary to avoid the distortion of national environmental
priorities because of an excessive focus on taking and implementing international commitments.
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2.3

Public administration reform

There is widespread recognition that capacity depends on the country’s governance system and that any
effort to improve capacity must address them simultaneously. The process of “re-inventing public
management” and improving the governance system has, therefore, a critical importance for capacity
development in any sector. In OECD countries and now increasingly on a global scale, the role of public
administration has been going through substantial transformations. Many governments have been moving
from direct provision of services towards creating and regulating new markets. The devolution of powers from
central to local government has been another important governance change in recent years. New approaches in
budgeting and financial management have promoted higher effectiveness, transparency and accountability.
Technological advances have raised the information management ability and facilitated the transition towards
evidence-based policy making. The growing number of laws requiring the disclosure of official information
has been a powerful force in enhancing dialogue and cooperation with nongovernmental parties.
In Moldova, a consistent motion along the above-mentioned lines of development has started only at the
dawn of 2006, when the Government approved its “Strategy of the Central Public Administration Reform”.
This Strategy set forth the following objectives:


Re-organizing the central public administration and strengthening its capacity;



Modernising the legal basis for public management;



Optimizing information flows and the decision-making process;



Improving human resource management practices; and



Securing the link between policy development and budget planning processes.

Given a low starting level, particularly in comparison with other Central and Eastern European countries,
the Strategy is quite ambitious. After the country’s independence, the public administration has been evolving
from a totalitarian to a democratic model of governance. This evolution, unfortunately, did not lead to an
adequate delimitation of political processes and the civil service, and the challenge of establishing a corps of
professional civil servants is more acute than ever. The fact of belonging to the governing party or simply
being loyal constitutes the foundation of the current system and stifles the adoption of a merit-based public
service management. While the principles of modern governance are clearly guiding the reform, the existence
of a multitude of administrative models that function reasonably well in OECD countries often raises claims
for their specific interpretation and adaptation to the national context. One further complication is the lack of
public pressure to reform – with positive incentives coming mostly from the process of European integration.
So far, the reform resulted in legal changes, a myriad of re-organisations within the government and its
bodies, a considerable downsizing of central administration, a very good initiative to introduce “Institutional
Development Plans” (IDPs) that would link strategic objectives with medium-term expenditure frameworks,
and a very intensive communication campaign around the reform. All these denote a certain progress but
changes seem to scratch the “upper crust” of public management rather than going to its core.
Yet, the public administration reform remains one of the most powerful contributors to transformation in
Moldova. In the environmental sector, it promoted higher transparency, more structured staff training, and
improved finance management practices. The Directorate for Analysis, Policy Monitoring and Assessment
was established within the Ministry of Ecology and Natural Resources. The enforcement arm of the Ministry –
the State Environmental Inspectorate – extended its institutional autonomy and modified the internal structure.
The latter was not necessarily a positive change, since internal re-organisations have been happening very
often over the last years and created an atmosphere of insecurity among staff.
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Progress monitoring by the Moldovan Government shows that government bodies responsible for
environmental protection and natural resources management had important problems in the implementation of
actions stipulated by the public administration reform (Table 7). Furthermore, there was a considerable gap
between results of external assessment and self-assessment. In 2006 and 2007, MENR results were among the
lowest while self-assessment results significantly exceeded external evaluation. In 2008, the situation
changed: the MENR was above the average based on external assessment results while the results of selfassessment were the lowest within the sample and lower than results of external assessment. These
discrepancies are difficult to explain. One plausible explanation though is that the corruption scandal that
affected the Ministry at the beginning of 2008 might have lowered staff expectations vis-à-vis the eventual
results of external evaluation.
Table 7. Progress over 2006-2008 in the implementation of actions identified by selected government bodies in
their annual work plans as part of the public administration reform in Moldova
2006
Government body

2007

2008

External
assessment

Selfassessment

External
assessment

Selfassessment

External
assessment

Selfassessment

Ministry of Economy and
Trade

2.0

3.0

2.0

2.7

2.0

2.7

Ministry of Finance

2.0

2.7

2.0

2.7

2.0

3.0

Ministry of Foreign
Affairs and European
Integration

2.0

2.3

2.0

2.4

2.0

2.4

Ministry of Justice

2.0

2.7

2.0

2.5

2.0

2.7

Ministry of Ecology
and Natural Resources

1.0

2.3

1.5

3.0

2.0

1.7

Ministry of Health

2.0

2.4

2.0

3.0

2.0

3.0

Ministry of Agriculture

2.0

2.4

2.0

2.4

2.0

2.4

Agency for Statistics

2.0

2.6

2.0

2.8

2.0

2.5

Forestry Agency

1.0

2.4

1.5

2.4

2.0

2.4

Customs Service

2.0

1.8

2.0

2.3

2.0

2.6

-

-

-

-

1.0

1.8

Other bodies

…

…

…

…

…

…

Average

1.7

2.6

1.9

2.6

1.9

2.5

Water Resources
Agency

Note: External assessments are done every three months by the Directorate for Policy Analysis and Coordination of the Government
Office and the presented figure constitute an annual average. The following scale applies: 0 – inefficient implementation; 1 – less efficient
implementation; 2 – efficient implementation; and 3 - very efficient implementation.
Source: Government Office of the Republic of Moldova (2006-2008), Annual reports on progress with public administration reform in
Moldova, prepared by the Directorate for Policy Analysis and Coordination. http://rapc.gov.md/en/rapcrez/

Overall, monitoring results for 2006-2008 demonstrate that civil servants in Moldova have been
self-complaisant rather than critical about own performance. This phenomenon may be a consequence of
perpetuated Soviet-type administrative culture that have tended to simply punish poor performers without
paying too much attention neither to the analysis of the roots of failure nor to assistance for improving
performance. The recent introduction of performance-based pay of civil servants (which, in theory, is a good
step) is likely to have perverse effects and may further entrench this culture as people will not have incentives
to disclose (and thus correct) poor performance.
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2.4

Regulatory reform

The regulatory reform had been launched in Moldova in 2004 and aimed at the adoption of new
regulatory principles, such as predictability, transparency, systematic use of regulatory impact assessment
(RIA), proportionality, etc. In a first phase, over 1 500 legal acts have been assessed for compliance with these
principles using a tool that is called “regulatory guillotine”. The regulatory guillotine is a reform strategy first
used in Europe, notably by Sweden, in the 1980s to speed up regulatory simplification. It is a means for
rapidly reviewing a large number of regulations, and eliminating those that are no longer needed based on
clear criteria, applied through a transparent and participatory process. The legal basis for this process was
established in December 2004, when the First Guillotine Law was adopted in Moldova 6. A Second Guillotine
Law7 was approved in July 2006 and entered into force in January 2008. A working group gathering
government officials and business representatives has been established to assess draft legal acts. To facilitate
this process, a RIA manual was developed, pilot projects implemented, and training provided to government
officials involved in law-making.
Table 8. Initial results of the regulatory guillotine in Moldova in comparison with other countries

Country

Target of Reform

Number of
regulations before
cleanup

% of regulations
eliminated

% of regulations
simplified

South Korea (11 months)

Regulations

11,125

48.8%

21.70%

Mexico (5 years)

Formalities

2,038

54.1%

51.2%

Moldova (16 weeks)

Regulations

1,130

44.5%

12.5%

400

68.0%

20.3%

15,000

46.7%

43.3%

Permits
Ukraine (12 weeks)

Regulations

Source: Jacobs and Associates, http://www.regulatoryreform.com/Backup/Guillotine_concept2.htm

Unfortunately, the impact of the regulatory reform on the environmental management system in Moldova
is not as beneficial as it could be. On the positive side, all new draft laws – e.g. the Water Law – have been
subject to a certain regulatory impact analysis. Unlike in other countries of EECCA, the permitting system has
not been dismantled. At the same time, the environmental expert review procedure had to be accelerated and
because of small staff numbers this happened at the expense of the quality of review. As elsewhere in
EECCA, legal restrictions on the frequency of inspection have been introduced.
It is likely that other environmental safeguards were lowered as well in order to “support business
development”. Notably, no traces of Environmental Impact Studies are to be found on the MENR web site
although many infrastructure projects are being in the pipeline. At the law-making level, there were no
initiatives to assess the costs of administrative burden caused by environmental regulations. Adoption of
integrated permitting, once high on the agenda, is not anymore a matter of priority. Environmental regulations
do not take a differentiated approach and disregard capacity problems within the segment of Small and
Medium-sized Enterprises (SMEs). Training courses on environmental management for SMEs simply do not
exist.
In sum, opportunities that opened up together with the regulatory reform process have not been exploited
at full by environmental authorities of Moldova. To do so, they would need to reflect on how best practices of
“better regulation” in the EU countries and more generally in OECD member countries could be applied in
Moldova.

6

7

Legea nr.424 din 16.12.2004 privind revizuirea şi optimizarea cadrului normativ de reglementare a activităţii de
întreprinzător.
Legea nr. 235-XVI din 20.07.2006 cu privire la principiile de bază de reglementare a activităţii de întreprinzător.
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2.5

Pressure from civil society

Traditionally, the NGO community in Moldova has been numerous and vibrant. In the mid 1990s, there
were over 500 environmental NGOs working at both policy and grass-root level. Most of NGOs have been
active promoters of environmental awareness and education. For example, the oldest environmental
newspaper – “Natura” – was regularly published by the Environmental Movement of Moldova. Also NGOs
address problems of public participation and access to justice, biodiversity protection, environmental impact
assessment, and compliance with environmental legislation. In support to civil society development, a
Regional Environmental Centre was established by a number of OECD members, including the US and the
EU, and Moldovan governmental authorities and NGOs.
The NGOs community is relatively well organized and its members coordinate their actions through a
forum that is convened annually. The forum held in 2003 resulted in a memorandum of cooperation signed by
a number of NGOs with the then Ministry of Environment, Construction and Territorial Development.
The Ministry of Ecology and Natural Resources regularly interacts with most active NGOs. Projects
proposed by NGOs are eligible for funding from the National Environmental Fund.
Most recently, NGOs have become involved in policy analysis and activity monitoring. For example,
“Eco-Tiras” participates in a regional partnership of NGOs that monitor the implementation of environmental
actions under the bilateral action plans with the European Union. Results of their analysis show a low rate of
implementation in Moldova. These results were discussed with Ministry officials in June 2009 and will
hopefully help the Ministry to improve their institutional performance.
NGO initiatives, however, seem to have a strong impact only when linked to influential international
process, such as the EU Neighbourhood Policy, multilateral environmental conventions, or the “Environment
for Europe” process.
2.6

International environmental cooperation

The international environmental agenda plays a very prominent role in Moldova. The country has signed
18 multilateral environmental conventions and four protocols to these conventions. Another 13 agreements
were signed on a bilateral basis, chiefly with Central European countries (e.g. Czech Republic, Latvia, Poland,
and Estonia) and former Soviet republics. Moldova is also part of less formal processes and within the
“Environment for Europe” process co-chairs the EAP Task Force.
The high significance of international cooperation stems, first of all, from the significance of global and
regional problems. Most importantly, Moldova is exposed to acute climate change problems, and shares its
water resources with neighbouring countries. This imposes the need to join forces with other countries.
Secondly, for a small country like Moldova, international cooperation is a way to raise visibility and funds.
Fund-raising was particularly high on the MENR agenda, since it has always been marginalised within public
budget allocation.
But there is also a price to pay for the abundance of international obligations. For example, they may
direct both domestic and international resources, both human and financial, to objectives that do not constitute
national priority. They may undermine popular support when the government does not pay sufficient attention
to distributional effects of international obligations and their impact on the poor.
Unfortunately, in a short to medium-term perspective there is no alternative to international cooperation
and peer pressure as a driver of environmental policy reform in Moldova. As discussed in previous sections,
domestic drivers are not yet sufficiently influential.
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CHAPTER 3:
LINKING POLICY OBJECTIVES, CAPACITY, AND BUDGETS

Due to the constant evolution of national development goals and sectoral objectives, the necessary level
of institutional capacity will always be a “moving target”. In consequence, the capacity assessment and
development process needs to be cyclical as well. Such a cycle will comprise several steps, from recognition
of capacity deficiencies to the implementation of capacity development initiatives. Capacity development is
commonly a long process. To monitor and evaluate progress, regular reviews will be necessary.
The capacity assessment and development cycle needs to be fully integrated into activity and budget
planning. Such integration will enable countries, on the one hand, to set feasible development goals in the
short-term perspective and, on the other hand, identify capacity that is required for achieving mid- and longterm goals, as well as measures and resources that are necessary to develop capacity. Where used, the
Mid-Term Expenditure Frameworks (MTEFs) are the best way to pool together resources for capacity
development as MTEFs cover both domestic finance and external aid.
The current chapter addresses practices that exist in Moldova to assess institutional capacity and link it to
policy objectives and budgets. Only domestically-driven processes are discussed in this paper though the
Moldovan environmental management system is regularly subject to external assessments.
3.1

Sector-specific strategic planning and its link to budget planning

The Order of the Prime Minister no. 2503-192 of 18 December 2007 required ministries and other
central administration authorities to prepare the so-called “Institutional Development Plans” (IDP) for 20092011. Such plans are intended as a “tool for priority setting within government authorities, planning and
monitoring, and for identifying the needs of institutional capacity development in order to achieve policy
objectives and priorities set in the sector and national policy documents, particularly in the National
Development Strategy”. The IDPs objectives are three-fold, as follows:
(i) clearly define the mission of the public authority and present its responsibilities, structure, and
subordinated institutions;
(ii) identify priorities and commitments in line with the NDS and serve for aligning them with the
Medium-Term Expenditure Framework (MTEF); and
(iii) based on priorities, define gaps in individual and organisational capacity, as well as measures to
address those gaps.
The IDPs are internal documents (“business plans”) approved by Ministers. Their implementation is
based on annual activity plans. The Government Office issued a Toolkit in late January 2008 to guide IDP
development. According to the Toolkit, “IDP should not be a long descriptive document, but rather a concise
summary of analysis and planning undertaken by CPAAs (central public administration authorities). The
main document shall be well structured, easy to read and not exceeding 25 pages excluding annexes”.
Figure 1 presents the indicative structure of IDPs. At the same time, government authorities were encouraged
to amend the indicative basic structure, if need be, and add other parts to the “basic” table of contents,
provided that these new parts are important for strategic institutional development planning.
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Figure 1. The indicative structure of Institutional Development Plans in Moldova

Mission

What is our legal mission and areas of activity?

Operating environment

What is the environment in which we operate? What are our strengths
and weaknesses? What measures do we take to improve capacity
and capacity building efforts?

Medium term priorities and
strategic objectives

What are our medium-term priorities? How will we implement them?

Programme areas

What are the policy fields managed by the authority?

Monitoring and evaluation

How, when and who monitors and evaluates the IDP implementation?

Source: Government Office of the Republic of Moldova (2008), Institutional Development Planning in Central Public Administration
Authorities: Toolkit. http://www.rapc.gov.md/en/law/

The description of programme areas8 has to contain several elements. First of all, a succinct analysis of
the background, including the identification of trends of up to seven quantitative indicators, has to be
conducted. Such indicators need to be selected in view of their eventual monitoring as performance indicators.
The background description needs to help government authorities to make a link between strategic goals and
objectives (targets) identified for a specific programme area. Identified targets must be SMART, i.e. specific,
measurable, achievable, realistic, and time-bound. Furthermore, specific activities and products should be
specified for each programme area. Finally, parties responsible for implementation, including those beyond
government authorities, have to be identified.
Many elements of the IDP structure correspond to the structure of sectoral expenditure plans that are part
of the MTEF. Such expenditure plans contain the description of a limited number of budget programmes and
sub-programmes, including problems to be addressed and programmatic objectives, estimated costs for three
years, and performance indicators. The consolidated MTEF document consists of the main narrative part with
a general description and annexes9. The 2009-2011 MTEF document covers twelve sectors, including
environmental protection, which was added to the MTEF in 2009 together with other five new sectors.
As mentioned, the IDP preparation cycle had to be linked to the NDS, and the MTEF planning cycle.
Both the IDP and MTEF have a “rolling” character, being updated annually by adding a year to the planning
period. Unfortunately, in 2008 the schedules of IDP and MTEF development were poorly harmonised
(Table 9). By the time when draft IDPs drafting started, respective draft sectoral MTEFs were already
available. Thus, in practice ministries simply had to develop the MTEF in more detail, which, as the next
chapter shows, was not done by the MENR.

8

The Toolkit suggests that a “programme area” can correspond with individual agencies responsible for a cluster of
functions. For example, policy-making efforts by a ministry may constitute an individual policy area.

9

The main part addresses: (i) the context and perspectives for medium-term macroeconomic development; (ii) tax policy
and management strategy, and the forecast of public revenues; (iii) the policy (strategic) priorities for public
expenditure; (iv) the management of State debt and the financing of the budget deficit; and (v) the mediumterm forecast for the national public budget (NPB). Annexes include tables covering the estimates for NPB and
its components, the spending plans for the primary budget spenders, as well as sector strategic expenditure
programmes.
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Table 9. Timeline of IDP and MTEF preparation in 2008

Period
December-January

IDP process (2007-2008)





February- March




April-May



June-July



July-September



October-November



MTEF process (standard)



Decision to develop IDPs
Establishment of Working
Groups within Ministries

Development of the MTEF Concept Note,
which is discussed by an inter-ministerial
working group and approved by the
Prime-Minister. This document establishes
policy priorities for public expenditure.

Methodology development



Mobilisation of technical
assistance
Assessments of institutional
capacity

Development and discussion of
IDP drafts
IDP approval

Development of annual plans
and the monitoring framework
Discussion and approval of
annual plans



Establishment of ceilings for total and
sector-specific public expenditure, based
on macroeconomic analysis.
Development of draft sector-specific
expenditure programmes



Development of budget proposals



Updating macroeconomic forecasts



Finalising expenditure allocation




MTEF finalisation together with the annual
budget preparation
Budget and MTEF discussion in the
Parliament

Source: Interviews with staff from the Ministry of Finance and MENR, 2008.

Although the government did a remarkably good job in establishing a number of simple and clear quality
criteria for the IDP structure and drafting process, it was much less rigorous in establishing a quality control
mechanism of compliance with planning procedures and resulting papers. Adherence to IDPs is monitored by
the Ministries themselves. The mandate for IDP monitoring was given to the directorates for policy analysis,
monitoring and assessment, which were created within all ministries in early 2008 and had no time to acquire
sufficient credibility and influence. Regular annual reports on IDP implementation have to be prepared,
approved by the authority’s governing body (the so-called “colegiu”), and posted on the Internet. There was
an informal review by the Government Office in 2008 that, unfortunately, provided a very weak incentive to
produce high-quality planning documents. The quality control of IDP papers by the government could not be
ensured due to capacity constraints and had a negative impact on the entire process.
A lack of proper quality control and acceptance of non-compliance with the core quality benchmarks can
seriously undermine the whole exercise and the very idea of performance-oriented planning. This is what in
fact happened in Moldova – none of government authorities updated their Plan in 2009 and monitoring of
implementation was absent.
3.2

Substantive aspects of institutional capacity assessment

Within the framework of the strategic planning process, central government authorities had to undertake
self-assessments of their institutional capacities. A number of institutional capacity indicators (Annex 1) have
been identified, including financial indicators, indicators linked with the human resources and decision
making. In particular, the Government Office put a strong emphasis on the analysis of knowledge and skills of
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civil servants. Other aspects that needed analysis comprise procedures, organizational structure, relationships
with stakeholders, and the organisational culture. Also an assessment of the capacity to develop, monitor and
implement policies by ministries and their subordinated institutions was required. As a result of this exercise,
measures to build capacities had to be identified. Such measures would aim to “improve the efficiency of the
institution and its capacity to achieve its objectives”.
Government authorities were asked to base their analysis on previous capacity assessment efforts and
intra-government or external audits. In addition, the use of surveys and staff interviews and consultations was
recommended. A SWOT analysis (i.e. the analysis of strengths, weaknesses, opportunities, and threats) was
suggested as a support tool. Finally, the capacity analysis had to be completed with the analysis of external
factors that may influence institutional development and the achievement of strategic objectives. According to
the guidance paper prepared by the Government Office, external factors that need analysis include: new policy
directions suggested by government including the ones not confirmed yet or those identified during the
functional review, changes in demand for services, demographical changes, external pressures, economic
forecasts and the effect on costs, technology changes, changes in society and cultural factors, changes in the
legal framework, changes in the labour market, etc. The Government Office underlined that this analysis
requires identification and participation of all key stakeholders.
Incontestably, the capacity assessment framework used by Moldovan authorities is relatively structured
and rooted in the general principles of good governance and strategic management. At the same time, this
framework does not firmly link capacity to specific benchmarks and does not leave room for considering
sector specifics. In this context, it is not clear why an exercise that had little sector-specific elements, had to
be carried out in all ministries separately without any cross-sector comparisons.
Such cross-sector analysis would be quite revealing, as functions carried out by various ministries are
rather similar though the scope of activity may vary. Indicators that could be compared include, for example,
staff number per function / cluster of functions, level of staff turnover and training, access to information and
communication technologies, extent to which competitive procurement is used, etc. In the future, the
government may want to consider adopting indicator-based comparisons as part of the annual monitoring
reports on the public administration reform (Section 2.3 provided some details on this process). This will
permit to understand whether different parts of the government are equally capable to contribute to national
development. It may also strengthen the accountability of political leaders within the government.
Sector-specific benchmarks would be necessary as well. In this case, however, comparisons are possible
only with other countries and may reveal the effectiveness and efficiency of sectoral policies. International
cooperation may help to both identify relevant benchmarks and undertake comparisons.
Finally, a lack of benchmarks limits the applicability of self-assessment, which may become excessively
subjective. The subjectivism of self-assessment would stem, e.g., from perverse incentives to overstate
capacity and performance in a system that may use staff openness to fire or manipulate them.
3.3

External technical support for capacity assessment and strategic planning

The Government of the Republic of Moldova has received financing from a Multi-Donor Trust Fund,
administered by the World Bank, to support the Central Public Administration Reform (PAR). Part of this aid
was used to hire individual international consultants to “formulate organizational development plans of one of
the Moldovan ministries, together with its representatives”. The tendering and selection process was organised
by the PAR Unit of the Government Office and Ministries were not consulted neither on the tasks nor they
were involved in the selection of experts.
The PAR Unit identified the following tasks for each of the international consultants:


Analyze the recommendations of the functional reviews (2005-2006) together with the Ministry;
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Assess the functional and institutional capacities of the Ministry (together with their management) to
achieve planned short- and medium-term objectives, based on a methodology agreed with the PAR
Unit;



Establish a sequence of necessary steps to be taken to improve the performance of respective
Ministry (together with the relevant Ministry);



Coordinate recommendations with consultants working with other Ministries, decision-makers from
other Ministries, and the PAR Unit to ensure a common approach to restructuring of public
administration;



Elaborate a time-bound modernization plan of the Ministry (including structural reorganization and
improvement of working methods, as well as professional development of staff);



Facilitate inter- and intra-institutional dialogue to promote ownership of, and participation in, PAR
implementation;



Conduct specific activities with the Ministry to promote an effective reorganization process.

A total of 80 working days was allocated per ministry, which seems insufficient given the scope of the
assignment. Also detailed competence requirements were formulated. These include knowledge of modern
public management approaches but also at least understanding of sectoral specifics.
There is little evidence that ministries used this technical assistance effectively. According to interviews
with experts involved in this process, the ownership of IDPs was very low and external consultants faced
problems of isolation and poor feedback from government counterparts. In several cases, the scope of their
assignment was misinterpreted – civil servants took it as granted that external experts must write the IDPs
rather than facilitate the process of writing. This attitude is, in fact, a consequence of previous approaches to
technical assistance whereby government officials totally relied on external parties to deliver new policies,
strategies, of regulatory papers. Changing this attitude requires time and strong political will, expressed
through clear signals coming from the Cabinet.
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CHAPTER 4: IDP PROCESS WITHIN THE ENVIRONMENTAL AUTHORITIES

The Ministry of Ecology and Natural Resources launched the process of IDP drafting in February 2008
by establishing a Working Group. All MENR departments and autonomous sub-units were represented in this
Working Group, composed of 11 members (Annex 2) and chaired by the Minister. The Working Group had
the task to guide the IDP development process and was responsible for the quality of the resulting document.
The IDP was approved in July 2008 and is available in its final version from the Ministry’s web site (see
http://www.mediu.gov.md/file/rapoarte/Planul_DInstitut_2009-2011.pdf). This chapter will discuss the main
phases of IDP preparation and will touch upon the quality of this document.
4.1

Capacity assessment

The institutional capacity assessment, carried out in March-April 2008 by a team of two consultants,
consisted of a questionnaire-based survey and analysis of collected data. The survey covered only 33 people
working in the central body of the Ministry (other 816 people are employed in MENR sub-divisions that are
separate legal entities)10. Due to a low rate of questionnaire return, conclusions in some cases were made
based on 20-25 answers, i.e. some 3% of personnel. Employees working at the sub-national level, where
capacity problems are most acute, were not involved at all in the process of capacity assessment.
As part of the assessment, staff members were asked to rank on a 5-grade scale (from unsatisfactory to
highly satisfactory) their own capacity to undertake some functions. The answers give very high ranks, e.g. to
strategic and financial planning, and seem to be overly-optimistic. No topic-specific assessment was made
thus it remains unclear what is the level of knowledge and skills in new areas of environmental management
that are appearing on the agenda or are likely to appear together with European integration. Furthermore, the
incentives for a higher personal performance and the avenues to preserve staff integrity were not analyzed.
Apart from a flawed methodology, there were other barriers that prevented the production of a more solid
report:
Firstly, the level of cooperation shown by the MENR staff was minimal due to the absence of
incentives to embark in open discussions and admit capacity problems. The majority of respondents
were extremely suspicious that their answers might be turned against them during the individual
performance reviews;
Secondly, people perceived the exercise as being very abstract and not bringing benefits at the
individual or organizational level, as well as unlikely to be sustained in the future;
Thirdly, deadlines were too tough and did not allow for a more inclusive process that would start
with methodology discussion (including the structure of the questionnaire) and its full acceptance by
the staff. The results of assessment were not reported back to people involved in the exercise.
Consultations with non-governmental stakeholders were not conducted.

10

It has to be mentioned that the scope of capacity assessment caused confusion whether the IDP should cover the whole
environmental sector (meaning MENR’s central body and subordinated autonomous or semi-autonomous
units) or only the central body of the Ministry. The guidance document is quite clear that the whole functional
diversity within a specific sector should be covered.
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Where responses were provided, staff members tended to present the level of capacity within MENR as
satisfactory or very high. For example, half of respondents to the self-assessment questionnaire qualified
MENR’s finance management capacity as very good or excellent. At the same time, the Court of Accounts
(which is Moldova’s supreme audit institution) fiercely and repeatedly criticized the MENR for a lack of
adequate financial management. It is hard to believe that MENR staff was not aware of audit results since
such audits are very high-profile. Clearly, staff judgements were badly affected by perverse incentives to overstate the capacity level.
The resulting report is, however, a good source of up-to-date information on the MENR human
resources, including their age structure, educational background, knowledge of English and computer skills. It
also reflects well issues of infrastructure for information technology use and various financial procedures.
Unfortunately, the recommendations grasp only partially the organizational development needs and are very
scarce in advice on individual capacity development and improvement of instruments and procedures specific
to environmental and natural resources management. The report does not suggest any sequencing for capacity
development efforts and has no indication of their possible costs.
At the same time, the capacity assessment process carried out within the MENR offers important lessons
for future initiatives of this type, whether conducted in Moldova or in any other country. As a pilot exercise, it
showed well the limitations of self-assessments and the need for strong incentives to conduct such
assessments but also for a robust framework of assessment that produces objective results.
A better methodology for surveying staff motivation, knowledge, and skills is necessary. Both
consideration of management aspects and sector-specific technical aspects will be necessary. In the latter case,
emphasis should be put on issues of European integration and staff capacity to promote both principles and
specific tools of environmental management systems used in the European Union.
4.2

IDP drafting process and the quality of the final document

A first draft of the MENR’s Institutional Development Plan for 2009-2011, produced by external
consultants, was made available to the Working Group by the end of April 2008. This and consecutive IDP
drafts were discussed at four meetings of the Working Group in May-June 2008. No consultations with other
staff or external stakeholders have been conducted during the IDP drafting. Ministry staff expected and
insisted that external consultants actually write the text although their role was to facilitate this process. Also
the members of the Working Group took a very “hands-off” approach and hardly commented the document.
In such a way, the process of drafting went totally against guidance received from the Government office.
Serious procedural improvements will be necessary in the future in order to ensure at least a certain
ownership of the IDP within the Ministry. Such improvements will need to be enforced by political leaders
whose role is crucial in ensuring staff participation.
As concerns the IDP structure, it largely followed the “basic” table of contents recommended by the
Government Office. It includes the following parts: (i) mission; (ii) analysis of the internal environment;
(iii) analysis of the external environment; (iv) strategic objective, medium-term priorities, and priority actions;
(v) programme areas; (vi) monitoring and evaluation, and (vii) annexes. Annexes are quite comprehensive and
informative and contain: (i) the MENR’s organisational chart; (ii) list of sectoral policy papers and legal acts;
(iii) description of on-going technical assistance projects; (iv) a schedule of planned activities, responsible
parties, and financing sources for 2009-2011; (v) the sectoral expenditure programme for 2009-2011;
(vi) MENR budget – executed and planned – by its sub-divisions (2005-2001); and (vii) the full report
concerning the assessment of institutional capacities within the MENR. Box 2 illustrates the content of some
IDP chapters.

28

Box 2. Major elements of the IDP endorsed by the Ministry of Ecology and Natural Resources of Moldova
Mission. The MENR’s mission is to develop and promote government policies and strategies in the field of pollution
prevention and control, natural resources use, and biodiversity conservation.
Strategic objective. The MENR’s strategic objective is to prevent environmental pollution and ensure a sustainable use of
natural resources in order to improve welfare.
Mid-term priorities. The mid-term priorities include: (i) contribution to the improvement of waste management;
(ii) modernization and strengthening of the ambient monitoring system; (iii) improvement of state control over compliance
with environmental and natural resources management legislation.
Priority actions. The MENR identified the following priority actions for 2009-2011: (i) development of a waste
management strategy; (ii) modernization of the ambient monitoring system; (iii) improvement of state control over
compliance with environmental and natural resources management legislation.
Programme areas. Four programme areas are identified in the IDP: (i) strengthening of MENR institutional capacity in
order to ensure support for the implementation of sector-specific responsibilities; (ii) coordination of activities concerning
biological security, nature protection and conservation, biological diversity, and sustainable use of natural resources;
(iii) Ambient monitoring and pollution control; (iv) development of policies in the waste management field.
Performance targets. The IDP does not contain any SMART objectives.
Stakeholder analysis. The IDP does not identify any stakeholders beyond the Ministry and its sub-divisions.
Priorities for institutional capacity development. The following priorities are listed: (i) improving capacity for integrated
ambient monitoring; (ii) improving interaction with donor agencies; (iii) developing an Intranet system to make internal
communication more efficient; (iv) strengthening MENR capacity to attract foreign investments; (v) improving interaction
with the Academy of Sciences in order to enable more effective outsourcing.
Source: Ministry of Ecology and Natural Resources (2008). Institutional development Plan for 2009-2011.

Compared to first drafts, the final version has seen many improvements. Its narrative part is better
organised and more reader-friendly. In some programme areas, activities and outputs were better identified.
Unlike one of the first versions, the plan does not claim that “MENR priorities were set by two consultants”
and does not “dump” IDP implementation solely on the MENR Division for Policy Analysis, Monitoring, and
Evaluation. Also four-page long lists of bullet points were moved to annexes.
Nevertheless, the Ministry’s IDP still needs further amendment. First of all, this document totally missed
environmental goals and targets that are part of the National Development Strategy. There is no attempt to see
what contribution MENR could make to the implementation of other development objectives. This approach
undermines the whole idea of linking national strategic planning with sectoral planning. Similarly, there is no
reference to the objective of the EU-Moldova Action Plan, nor objectives of public administration, regulatory,
and financial management reform. In such a way, the MENR’s IDP places the Ministry in a sort of “political
vacuum” that is likely to marginalise it even further within the government.
The proposed mission statement does not show the link to economic and social development and possible
benefits that environmental and natural resources management could bring. It seems that the Ministry does not
see any role for other stakeholders in environmental management as no stakeholder analysis was conducted.
The IDP does not identify any quantitative targets of performance. Given the existence of abundant and
relatively robust analyses11, the IDP is short of clearly-stated capacity problems in the core area of MENR
work. The coverage of MENR functions is limited: important functions, such as environmental policy
integration, environmental impact assessment and permitting, international cooperation, stakeholder
cooperation, ensuring transparency and accountability being quasi-invisible. Activities, and outputs in
11

The IDP refers only to the EPR recommendations but does not transpose them. No reference is made to the selfassessment of capacity building needs for global environmental management; neither were used instrument or
topic specific assessments. See Annex 3 for further information.
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particularly, are very poorly identified. The narrative part is poorly structured and lacks visual means of
presentations (tables, graphs, flow-charts, etc.), as well as uses an overly bureaucratic language.
The capacity development priorities, presented in Section 2.5 of the IDP, are very much oriented on
raising external assistance and do not take account of the new donor aid mechanisms, such as general budget
support. Development of individual competence is not mentioned at all, while the SWOT analysis clearly
indicates a lack of training mechanisms. Capacity development for better interaction with other governmental
and non-governmental stakeholders is omitted. Also the modernisation of internal management, including
staff and finance management, was not identified as a priority.
There is some, but not full harmonisation, between IDP and the sectoral expenditure programme for
2009-2011 (compare programme areas in Box 2 and budget programmes in Box 3). Paradoxically, the IDP is
much narrower in scope than the MTEF. None of the measures for implementing the public administration
reform in the environmental sector was costed and no sequence of capacity building actions is provided for.
Box 3. Moldovan MTEF for 2009-2011: Budget programmes in the environmental sector
The first sectoral MTEF, prepared jointly by the MENR and the Ministry of Finance in March-June 2008, is structured
around key functions for environmental management. It foresees one budget programme covering policy and overall
support, three budget programmes that cover the problem analysis function, in particular ambient monitoring, two
programmes dealing with regulation and compliance assurance, and two other programmes that are meant to contribute to
ecosystem and infrastructure rehabilitation. The latter two programmes benefit from financing provided by the Global
Environmental Fund. More specifically, the expenditure plan includes:
Programme 1. Policy design and management in the field of environment protection, with two sub-programmes:
(i) environmental policy development and (ii) actions and measures within the National Ecologic Fund;
Programme 2. Sustainable management of persistent organic pollutants and other chemicals;
Programme 3. Ecological security and environmental quality control, including sub-programmes: (i) provision of ecological
security; (ii) building capacity for the development of carbon finance projects;
Programme 4. Hydro-meteorological monitoring and monitoring of the quality of environmental components;
Programme 5. State protected natural areas fund;
Programme 6. Design and management of policy in the field of geological prospection and use of subsoil;
Programme 7. Development of the sector of research, use, and protection of sub-soil;
Programme 8. Radioprotection and nuclear safety.
The allocated budget ceilings (according to clusters of functions) are presented in Annex 4. The environmental sector’s
budget constitutes in 2009-2010 0.2% of the total budget and is likely to drop to 0.1% by 2011. Most of the funding covers
staff costs. Activity money is very scarce and staff re-allocation is not easy. These limitations diminish the value of using
performance-oriented budgeting. The policy making and overall support function receives the lowest share of the budget.
Under such circumstances, most of the policy and law making happens within technical assistance projects.
Source: Ministry of Finance (2008), MTEF for 2009-2001. www.minfin.md/common/middlecost/cctm2009/MTEF_2009-2011_eng.pdf

In general, the IDP lacks internal coherence, particularly between problems, objectives, and suggested
actions. Finally, the IDP monitoring and updating is fully delegated to just one division within the Ministry,
while this should be a shared task for all sub-units.
The following are suggested to improve the process of strategic planning within the Ministry:
(i) formulate a more “marketable” mission; (ii) set clear principles of work, as done by other government
authorities; (iii) fill in gaps in the functions and instruments: reflect all areas of the MENR work, as done in
the draft MTEF (improve the “umbrella” part in order to enable sub-units to develop their plans);
(iv) harmonise the IDP and the MTEF, using the draft of the latter as a basis; (v) improve IDP presentation:
better structure the text and use more visual means; and (vi) use plain language so as non-specialists
understand and support/defend MENR projects.
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4.3

Role of the OECD/EAP Task Force Secretariat

Strengthening the institutional capacity of environmental authorities in EECCA is one of the major
elements of the OECD/EAP Task Force’s work programme. As part of this activity, the Secretariat provided
analytical support to the MENR to improve the IDP. Besides the analysis of the IDP process, in April-June
2008 the Secretariat suggested specific changes in the IDP (see a number of examples in Table 10) and
provided the MENR with an advanced draft of IDP, based on interaction with various sub-units of the
Ministry that had to be finalised by its own personnel. The Ministry decided that the improved draft would
serve as a basis for the IDP update in 2009, which was delayed because of elections and political instability.
Table 10. Some amendments to the major IDP elements, suggested by the OECD/EAP Task Force Secretariat
IDP element

Suggested improvements

Mission

Preserve Moldova’s natural and human capital and contribute to people’s welfare by


Gradual adoption of a world-class, effective and efficient, system of environmental and
natural resources management,



Promotion of better environmental services and infrastructure,



Development of a regulatory and enforcement framework that is supportive to
environmental improvements, green investment, and a level playing field for
businesses,



Guaranteeing the citizens’ right of access to information, and



Enlarging stakeholder and international cooperation



Transforming environmental protection and sustainable use of natural resources into
a shared concern and responsibility of both governmental and non-governmental
stakeholders;



Shifting mindsets towards green growth and environmental policy integration;



Widening the use of evidence-based policy-making;



Reinforcing and systematically applying environmental safeguards of infrastructure
projects;



Optimizing the mix of policy instruments and tailoring their mixes to specific problems
and segments of the regulated community;



Increasing the transparency and accountability of the environmental sector;



Promoting “indirect enforcement” through social pressure, the supply chain or the
banking sector.

Vision

Focus on results: work to achieve positive change and not for the sake of reporting
Principles of work
(based on the EU “better
regulation”)

Transparency: provide people with clear rules, procedures, and information
Accountability: explain reasons for government action and regularly report on performance
Consistency: take a similar approach in similar circumstances toward all economic actors
Proportionality: allocate resources according to the risks involved
Cost-effectiveness: achieve results at least costs for the society as a whole

Strategic objective

Gradually adopt best practices used in the European Union for environmental and natural
resources management and achieve similar or comparable levels of environmental
outcomes.
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IDP element
Programme areas
(covering MENR
functions and functions
carried out by its
autonomous sub-units)

Suggested improvements
1. Modernizing policies and legal requirements
 Policy development for better waste and chemicals management
 Improving the policy and legal basis for pollution prevention and control
 Extending regulatory requirements as concerns the rational use of natural resources
 Facilitating inter-sectoral cooperation
 Promoting environmental awareness and education
 International cooperation
 Attracting investment and donor aid, and coordinating technical assistance
 Promoting better environmental management at the local level
 Performance assessment and management within the environmental sector
2. Improving the basis for problem analysis
 Modernization of ambient monitoring facilities and equipment
 Environmental monitoring
 Geological prospection activities and improving the methodological basis for prospection
 Establishing and managing various cadastres and databases
 Forecasting
 Information dissemination
3. Better regulation and compliance assurance
 Inventory of the regulated community
 Conducting environmental reviews of new activities
 Environmental permitting and natural resources licensing activities
 Promotion of voluntary compliance
 Organisation of multi-stakeholder actions to address specific problems
 Inspection and compliance monitoring by means of laboratory analysis
 Administrative enforcement
 Cooperation with other authorities and international partners
 Improving the methodological basis of compliance assurance
4. Ecosystem and infrastructure rehabilitation
 Rehabilitation of forest ecosystems
 Support to the construction of waste dumps
 Support to the modernization of the water supply and sanitation infrastructure
 Establishment of the National Ecological Network
 Addressing historical pollution linked to poor chemicals management
 Realising CDM projects
5. Implementation of the public administration reform
 Staff motivation and training
 Taking anti-corruption measures
 Adopting modern information and communication technologies
 Improving capacity for strategic and budget planning and management
 Strengthening environmental funds management
 Structural improvements

Furthermore, the Secretariat developed a Questionnaire for surveying staff motivation, knowledge, and
skills, which was not used for the same reasons. Despite these disappointing outcomes, the analysis performed
by the Secretariat may enable other countries in EECCA (or other low-income countries) to better organise the
process of capacity assessment and strategic planning. As part of region-wide activities, the OECD Secretariat
developed a Draft Toolkit that establishes the core functions for environmental management and identifies
benchmarks corresponding to these functions, which is yet another way of supporting the improvement of
institutional capacity development efforts.
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CHAPTER 5: CONCLUSIONS AND RECOMMENDATIONS

5.1

Capacity assessment and development as an element of strategic planning in Moldova

Driven by the public administration reform, a systemic approach to institutional development has been
adopted in Moldova by promoting sector-specific medium-term planning papers that have a clear link to both
strategic goals and budget allocation. Such papers, called “Institutional Development Plans” (IDP), are
supposed to meet a small number of clear and simple criteria, such as coverage of all functions carried out by
the respective Ministry, a strong link to the MTEF, and the need to identify priorities, including for capacity
building, and specific performance targets. A capacity assessment exercise preceded IDP development.
The introduction of IDPs had a clear focus on the integration of multiple policy objectives, ownership
and responsibility, and feasibility of strategic planning. By promoting the IDP use, the Government expected
to overcome the current fragmentation of strategy papers and the unmanageable number of policy objectives
and parallel activities (including as part of technical cooperation) to achieve them. Also IDPs were supposed
to link activity and budget planning against the background of new aid architecture that aims to direct external
aid through the budget. The new planning approach calls government authorities to achieve measurable goals
for the sake of society’s development rather than simply implementing their legal mandate through routine
activities. Regretfully, the process of IPD drafting was sub-optimal. Training on strategic planning was not
provided though a guide on IDP drafting was available early in the process. Staff participation in IDP drafting
was very weak.
Despite these problems, the process of IDP production has to be maintained as a very useful framework
to reconcile development targets, institutional capacity, and budget allocation through an iterative mechanism
of capacity assessment and planning. The following actions could be considered to improve the design and
outputs of the IPD process:


Amend the methodology to reduce the subjectivity of self-assessment, e.g. by completing it with
external assessments, cross-sector comparisons, and using qualitative and quantitative benchmarks;



Ensure a more rigorous intra-Ministry and intra-governmental quality control of the results of
capacity assessments and strategic planning papers;



Systematically use stakeholder consultations, including staff consultations and consultations with
non-governmental actors, such as the private sector and NGOs;



Pay more attention to individual competence and incentives to perform better. In particular, provide
a more structured framework for individual competence development by linking IDPs to personal
plans, developed annually by all staff members;



Estimate costs of capacity development measures and ensure their adequate financing through the
MTEF;



Carefully consider at which point in the process external technical assistance is most needed;



Seek feedback from participants in the process on possible incentives to improve the quality and
impact of IDPs.
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5.2

Lessons with region-wide relevance

The analysis of new practices of capacity diagnosis in Moldova leads to several important conclusions
that may help other EECCA countries and donors to cope with demands that have appeared together with the
transition towards a higher reliance on country systems. These include the following:


Carefully define the governmental actor who initiates and supervises capacity diagnosis:
Assessments for the sake of assessment have little value. They need to be linked to decision making
and backed by strong incentives to dedicate sufficient time and money to capacity development. The
existence of a unique governmental structure that would establish government-wide approaches,
conduct training on these approaches, and monitor their application by individual ministries may
help to form a responsible attitude towards capacity development.



Conduct assessments systematically and link them to most influential processes: The increasing
ambition of goals, but also volatility of capacity development results in EECCA countries and
elsewhere means that, to a greater or smaller extent, capacity diagnosis will have to be done at every
cycle of activity and budget planning. The most appropriate points in time to conduct capacity
assessments are when national development strategies and plans are drafted, and budgets for their
implementation defined. In order to understand whether good intentions to develop capacity are
backed by budgets, it might be necessary to single out capacity development activities into specific
programme areas, and, consequently, budgetary sub-programmes.
The common organisation of planning and budgetary processes, whereby several hierarchical levels
are involved, requires capacity assessments at all these levels. Agencies at the higher hierarchical
level will have the task of verifying the quality of assessments and identify issues that may be
common for several of their subdivisions. At the governmental level, it may be necessary that a
central unit does it vis-à-vis all ministries. Where possible, it is useful to compare organizational
capacity across government authorities to address intra-government disparities.



Involve organisations and individuals that will be assessed in the development of diagnostic tools:
The ownership of many tools (and the results of their application) is insufficient among developing
countries. To address this problem, assessment methodologies need to be discussed with those who
will be assessed – that may build trust and support, and result in data that are more credible.



Consult stakeholders and disseminate results to various audiences, in a format that is tailored to
their needs: Due to the involvement of many stakeholders in environmental management, capacity
assessments may need to be based on a series of policy dialogues that would, at first, define whether
omissions or duplications in functions prevent the government from achieving development goals,
and, at a later stage, assess the degree of interaction between these stakeholders. Stakeholder
involvement also helps overcoming the problem of biased self-assessments. Policy dialogues could
benefit from experience in other countries, e.g. by using twinning or other technical assistance
mechanisms.
Devising a rating system to undertake monitoring may be useful if competent authorities desire to
attract more attention from political leaders and the general public. The easiest way is grouping
capacity development goalposts in 5-6 intervals according to, for example, the deadlines established
for their achievement and assigning scores when the goalpost is reached. This can help express very
complex qualitative information in quantitative terms or through colour codes and thus simplify
interpretation by stakeholders that are not interested in technical details of programme
implementation. The multi-interval approach can provide incentives for continuous improvement by
allowing an easier identification of progress.
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Develop a comprehensive diagnostic framework: In order to generate results that are robust and
useful, the assessment needs to proceed from a well designed framework that uses a manageable
number of credible criteria and indicators. Those responsible for assessments need to make sure that
the coverage of assessment is adequate and assess all dimensions of capacity as they interrelate. For
each core function, capacity can be depicted by benchmarks that characterise the enabling
environment, organisational structures, intra-agency capacity, and individual competence. More
attention needs to be paid to individual capacity assessment. Consideration of the contextual
information is necessary.



Use cross-country comparisons for analysing efficiency. The idea that the results can be used to
compare across countries often leads to the perception that the assessment exercise and the results
are not wholly country-owned, and that there may be donor aid conditionality associated with it.
Nevertheless, cross-country comparisons may be useful in determining the efficiency of capacity
development. In general, the notion of efficiency (as compared to cost-effectiveness) is connected to
the optimally of objectives. Determining optimally is quite challenging, and cross-country
assessment might be a good way to overcome problems in this area, particularly when comparisons
are done between countries with a similar level of economic development.



Set up a monitoring and evaluation process that is learning-friendly and promotes positive
change. This requires more focus on the use of assessment results as avenue for learning and
guidance and a greater acceptance of risk and failure in capacity development.

Overall, there is a need for capacity assessment approaches that would be less resource-intensive and
subjective, on the one hand, and, on the other hand, clearer, more user-friendly, and sufficiently adapted to the
needs of various stakeholders, including government, donors, and the general public. At the same time, it is
important to remember that assessing institutional frameworks is very difficult because of the complexity
inherent to a large number of dimensions and stakeholders. Scarce data constitute a further complication,
particularly in light of the need to harness benefits of combined qualitative and quantitative analysis. There is
very limited guidance and supporting tools for costing capacity development needs.
International good practice could serve as a basis for establishing capacity benchmarks. Comparison with
frontrunners in particular can help governments to understand which elements are still missing in the
environmental management system, and which ones are comparatively under-developed. This can optimise
resource allocation to capacity development and direct funds there where they are really needed rather than
continue upgrading areas that are most politically appealing (such as policy formulation), least accountable in
terms of outcomes, or area where influential individuals work.
Experience from OECD countries can provide numerous examples of advanced approaches to
environmental management, though countries with more modest levels of economic development are also an
important source of good practice, especially in terms of adaptation to resource scarcity. The problem with the
practices originating from non-OECD countries is a lack of documents, which would review such practices or
would set “formal” benchmarks. The OECD work, on the contrary, is quite abundant in good practice reviews.
Finally, EECCA countries and donors need to carefully consider at which point in the process external
assistance is most needed. The practice of using external experts to draft planning documents needs to be
gradually abandoned and assistance channelled to training in planning and costing techniques, and to
specialised research and analysis, where needed.
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ANNEX 1.
GOVERNMENT-WIDE INDICATORS OF INSTITUTIONAL CAPACITY

2.1. Management and human resources
1. Overall indicators
1.1 Total number of employees in the central office of the institution;
1.2 Total number of employees in the subordinated institutions;
1.3 Age structure of staff in central office of the institution (%):
Top level
management

Middle level
management

Specialists

Technical staff

Total

20-24
25-34
35-44
45-54
55 Total:

1.4 Total number of employees (civil servants) in the central office and subordinated institutions
with job description corresponding to the functions performed;
2. Indicators for resignations, recruitment and filling vacant posts
2.1 Total number of resignations and dismissals from the central office of the institution divided by
total number of employees (excluding redundancies and planned retirements);
2. Number of public servants hired during 2005 – 2007 and % hired using the open competition
method (pursuant to the Government Decision no.192 of March 1, 2004);
3. Training and development indicators
3.1 Total number of subordinated institutions and number of those institutions that have HR
development and training plans;
3.2 % of staff in the central office of the institution who have undertaken training and development
according to normative acts in force (at least 5 days a year);
3.3 % of staff in subordinate bodies who have undertaken training and development according to
normative acts in force (at least 5 days a year);
3.4 Total training hours divided by total number of employees of the central office of the institution;
3.5 Total training budget for executive civil servants divided by total number of employees;
3.6 Total training budget for management civil servants (heads of subdivisions) divided by total
number of employees of the central office of the institution;
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4. Indicators assessing skills
4.1 % from total number of staff of the central office of the institution and subordinated institutions
fluent in English
Top level management

Middle level management

Specialists

Technical staff

Total

20-24
25-34
35-44
45-54
55 Total:

4.2 % from total number of all staff of the central office of the institution and subordinated
institutions with sufficient PC skills (Word, Excel, Power Point)
Top level management

Middle level management

Specialists

Technical staff

Total

20-24
25-34
35-44
45-54
55 Total:

2.2. Decision-making process and communication
1. Policy development
1.1 Total number of policy documents developed last year;
1.2 Total number of laws prepared last year;
1.3 Number of other normative acts prepared last year;
1.4 Total number and % of the laws that are prepared on the basis of the adopted policy documents;
1.5 % of total policy documents prepared and adopted by the Government without returning them to
the institution.
1.6 Number of policy documents prepared and/or consulted with the participation of the external
stakeholders;
1.7 Number of NGOs and other partners with whom the institution works on regular basis as part of
policy consultations;
2. Petition management
2.1 Number of total petitions received last year, including:
% from citizens;
% from legal entities;
% from other institutions of government;
2.2 Number of responses prepared;
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2.3 Number of petitions answered in time;
2.4. Number of petitions with no relevance to the competence of the institution.
3. IT indicators
3.1 Number of workplaces in the central office of the institution and subordinated institutions and %
of those computerized;
3.2 Number and % of computerized workplaces having full time access to www;
3.3 Total number of services provided to the citizens and legal entities by the institution and the
subordinated institutions and % of the services about which information is available on www;
2.3. Financial planning, procurement and internal audit
Sector MTEF prepared by institution is acceptable to the Ministry of Finance (Yes / No).
Budget programs cover % of annual expenditure of the institution.
Share (%) of public procurement contracts awarded as a result of the open (public) auction.
Internal audit is operational in institution. There are regular audit reports. (Yes/No)
Source: Government Office of the Republic of Moldova (2008), Institutional Development Planning in Central Public Administration
Authorities: Toolkit. http://www.rapc.gov.md/en/law/
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ANNEX 2. MEMBERS OF THE IDP WORKING GROUP WITHIN THE MENR

The IDP Working Group was established on 17 January 2008 (see the respective Ministers’ Order in the
next page) and initially comprised the following members:
Ms. Violeta Ivanov, Deputy Minister;
Mr. Mihai Coca, Head, MENR division for biodiversity and natural resources management;
Mr. Mihai Iftodi, Head, MENR division for pollution prevention;
Ms. Lora Ceban, Head, MENR accounting and external relations division;
Ms. Maria Nagornii, Consultant, MENR division for environmental policy and European
integration, Executive Secretary to the Working Group;
Mr. Adrian Panciuc, Consultant, MENR unit for legal affairs and human resources management;
Mr. Valeriu Cazac, Director, State hydro-meteorological service;
Ms. Ghene Jalalite, Director General, State Agency for Geology;
Mr. Ion Apostol, Director General, State Agency for Regulating Nuclear and Radiological
Activities;
Mr. Veaceslav Dermenji, Chief, State Environmental Inspectorate;
Ms. Maria Sandu, Deputy Director, National Institute of Geography and Ecology.

An external consultant – Mr. Sergiu Galitchi, was assigned a facilitating role.
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ANNEX 3. MAJOR ASSESSMENTS IN THE ENVIRONMENTAL SECTOR CONDUCTED BY
INTERNATIONAL PARTNERS OF MOLDOVA

In recent years, several reports assessing capacities within the environment and natural resources
management sector were produced in Moldova. Some of them applied a systemic approach, while other ones
dealt with individual policy instruments (e.g. water quality standards), environmental problems (e.g. Persistent
Organic Pollutants), or units in charge with specific functions (e.g. the National Environmental Fund or the
State Environmental Inspectorate). Two of the systemic assessments include:
The National Self-Assessment Report for Global Environmental Management was produced in
2003-2005 within the UNDP-GEF Project “Moldova: National Self-Assessment of Capacity Building Needs”.
The report does not indicate who conducted the assessment and has little information on its development
process, in particular as concerns stakeholder consultations. The text is quite abundant in factual information
and contains findings and recommendations that cover the legal framework, policy instruments, procedural
aspects of environment and natural resources management, and the organisational structure. The policy
recommendations of this 75-page long report seem to be relatively adequate to the objective of enhancing
country’s capacity to implement three of the global environmental conventions. It is not clear whether and
how these recommendations were translated into action.
The Second Environmental Performance Review (EPR) of Moldova12 takes stock of the progress
made by the country since it was first reviewed in 1998, in particular in the implementation of the
recommendations of the first review. The report is based on solid policy analysis and constitutes an important
source of inspiration for conducting reforms in the environmental sector in Moldova. The Ministry of
Environment and Natural Resources made an attempt to promote the implementation of EPR
recommendations through a Government Decree but this initiative failed because of strong resistance from
line ministries.

12

See the full text at http://www.unece.org/env/epr/epr_studies/moldova%20II.pdf
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ANNEX 4: ENVIRONMENTAL SECTOR’S EXPENDITURE PLAN (2009-2011)

Total expenditures
(thousand MDL)
Programme

Forecast
(thousand MDL)

2007
executed

2008
approved

2009

2010

2011

Programme 1. Policy design and management in the field
of environment protection, with two sub-programmes:
(i) environmental policy development and (ii) actions and
measures within the National Ecologic Fund

66043.5

47568.2

52352.0

56769.7

57888.7

Programme 2. Sustainable management of persistent
organic pollutants and other chemicals

19000.0

20624.0

11228.1

6999.2

0.0

Programme 3. Ecological security and environmental
quality control, including sub-programmes: (i) provision of
ecological security; (ii) building capacity for the
development of carbon finance projects

29447.4

30207.7

25417.7

25917.7

25917.7

Programme 4. Hydro-meteorological monitoring and
monitoring of the quality of environmental components

13105.1

12910.3

21091.8

20736.1

24279.8

500.0

1000.0

1000.0

Programme 5. State protected natural areas fund
Programme 6. Design and management of policy in the
field of geological prospection and use of subsoil

938.0

1114.9

1244.6

1233.9

1251.6

4000.0

4000.0

6000.0

6000.0

6000.0

769.0

862.9

1036.4

991.1

1001.6

Total by programme

133303.0

117288.0

118870.6

119647.7

117339.4

State budget, including:

133303.0

117288.0

118870.6

119647.7

117339.4

main expenditures

29431.5

37070.7

40942.5

40048.5

43189.4

special funds and means

84871.5

59593.3

66700.0

72600.0

74150.0

investment projects,
funded from external sources

19000.0

20624.0

11228.1

6999.2

0.0

-

-

-

-

-

3000.0

7900.0

7900.0

212870.6

127547.7

125239.4

Programme 7. Development of the sector of research,
use, and protection of sub-soil
Programme 8. Radioprotection and nuclear safety

Budgets of the administrative-territorial units

Appropriation for the augmentation of salaries in this
sector
TOTAL BY SECTOR

Source: Ministry of Finance, MTEF for 2009-2011. http://www.minfin.md/common/middlecost/cctm2009/MTEF_2009-2011_eng.pdf
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CAPACITY DEVELOPMENT FOR
ENVIRONMENTAL MANAGEMENT
IN MOLDOVA:
Drivers, links to planning
and methods of assessment

According to the modern paradigm of donor aid delivery, the main responsibility
for identifying capacity development needs and establishing specific capacity
development targets is delegated to partner countries. In order to better
understand the dynamics and feasibility of this approach, the current case study
examines the existing practices of country-led institutional capacity diagnosis
and development in the Republic of Moldova.
The paper is based on a desk review, discussions with stakeholders, and joint
work with the Ministry of Environment and Natural Resources of the Republic of
Moldova on drafting the so-called “Institutional Development Plan”. Analysis
reflects the situation as of July 2009. The study was conducted within the
umbrella of the Task Force for the Implementation of the Environmental Action
Programme (EAP Task Force) for Central and Eastern Europe.
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