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Acronyms

CCDIB - CRPD-Compliant 
Disability-Inclusive Budgeting

CRC - Convention on the 
Rights of the Child

CRPD - Convention on the Rights 
of Persons with Disabilities

CSOs - Civil Society Organizations

DAC - Development 
Assistance Committee

EU - European Union

GRB – Gender-responsive budgeting

IMM - Independent Monitoring Mechanism

IPA - Instrument for Pre-Accession

LBFR - Law of Budget 
and Fiscal Responsibility

LGBTQ+ - Lesbian, Gay, Bisexual, Transgen-
der, Queer/Questioning, and others

LSG - Local Self-Government

MJHMR - Ministry of Justice, 
Human and Minority Rights

MoF - Ministry of Finance

MoFSW - Ministry of Finance 
and Social Welfare

MoH - Ministry of Health

MoJ - Ministry of Justice

NALAS - Network of Associations of 
Local Authorities of South-East Europe

NDRF - National Disability 
Results Framework

OECD - Organisation for Economic 
Co-operation and Development

OHCHR - Office of the United Nations 
High Commissioner for Human Rights

OPD - Organization of 
Persons with Disabilities

PEFA - Public Expenditure 
and Financial Accountability

PFMRP - Public Finance Management 
Reform Programme

RCO - Resident Coordinator Office

SAI - State Audit Institution

SDGs - Sustainable Development Goals

UNDP - United Nations 
Development Programme

UNICEF - United Nations International 
Children’s Emergency Fund

UNPRPD - United Nations Partnership 
for the Rights of Persons with Disabilities
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These CRPD-Compliant Disability-Inclusive Budgeting 
Guidelines serve to provide guidance and tools to au-
thorities in their efforts to implement CRPD-compliant 
disability-inclusive budgeting (CCDIB) in Montenegro. 
The guidelines are country-tailored to fit Montenegro’s 
political, legal and policy context. 

The overarching document that guided the drafting of 
the CCDIB guidelines is the Convention on the Rights 
of Persons with Disabilities (CRPD). The Convention on 
the Rights of the Child (CRC) and other international 
and regional human rights treaties also informed the 
process, as did the UN Situational Analysis on the 
Rights of Persons with Disabilities in Montenegro.

Consultative meetings were also held with organiza-
tions of persons with disabilities (OPDs) and with rep-
resentatives of the Ministry of Finance (MoF). Two 
consultative meetings with OPDs were held in the 
early phase of drafting the guidelines, to ensure that 
the perspective of persons of disabilities is integrated 
into the document, and that the document effective-
ly addresses the pressing issues and obstacles they 
face in Montenegro. Representatives of the Protector 
of Human Rights and Freedoms and the Independent 
Monitoring Mechanism for the implementation of the 
CRPD and representative of Centres for Social work 
were consulted too. 

In addition, the process was informed by the currently 
ongoing Public Finance Management Reform (PFMR), 

01. INTRODUCTION

which provides an excellent opportunity for the intro-
duction of CCDIB. Comparative practice from other 
countries in the implementation of CCDIB and other re-
lated initiatives, as well as academic work in the fields 
of human rights and social policy, also informed the 
formulation of the guidelines. 

The primary objective of the guidelines is to provide 
guidance and tools to the Government of Montenegro, 
the MoF, other line ministries and authorities to effec-
tively address inequalities that persons with disabil-
ities face and reduce or remove barriers to their full 
inclusion in society and promote the implementation 
of the CRPD, through budgeting.

The document may also be used by OPDs and advo-
cates to improve their understanding of CCDIB and the 
needed reforms, to spur discussions and as an advo-
cacy tool. Governments and OPDs in other countries 
may also find the guidelines useful in the development 
of similar initiatives in the countries of their work and 
origin.

The Guidelines for CCDIB are developed under the 
project “Accelerating Disability Inclusion for Children 
and Adults with Disabilities in Montenegro”. This pro-
ject is jointly implemented by UNICEF and UNDP, with 
the support of the Human Rights Advisor in the UN 
Resident Coordinator Office (RCO) in Montenegro. It is 
financed by the UN Partnership for the Rights of Per-
sons with Disabilities (UNPRPD).
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02. WHAT IS CCDIB?

CCDIB refers to the planning and allocation of public 
budgetary resources to reduce and eliminate social 
barriers that hinder the full participation of persons 
with disabilities within the community, and financing 
other measures for the benefit of persons with disabil-
ities, in accordance with the CRPD.

The goal is to use budgeting to decrease the inequali-
ties of persons with disabilities and contribute to their 
full inclusion in society, and to their enjoyment of their 
rights, such as: equal participation in the labour mar-
ket, equal access to justice, access to general and 
disability-specific public services and resources (e.g. 
health and social protection, education, transporta-
tion, public information, infrastructure, the built envi-
ronment, natural resources, and specialized services). 
Therefore, CCDIB is a way to allocate limited state re-
sources to achieve the best possible outcomes for as 
many citizens as possible, including children and adults 
with disabilities.

Such budgeting should not only pertain to the enact-
ment of those laws and policies that are strictly fo-
cused on budget matters, but should also encompass 
all relevant laws, public policies, programmes, and 
plans, at both the national and local levels. A disability 
perspective should be integrated into all stages of the 
budget and public policy lifecycle, and all the planned 
objectives, measures and activities should be in line 
with the CRPD, or not in contradiction with it.

This applies to both children and adults with disa-
bilities. Although there is significant overlap when 
discussing the rights of children and adults with dis-
abilities, there are also differences. Children with disa-
bilities have child-specific rights, which are internation-
ally expressed in the CRC and do not apply to adults 
(e.g. the right to alternative care). On the other hand, 
some rights of adult persons with disabilities do not 
apply or largely do not apply to children, such as the 
right to work.

CCDIB serves to achieve substantive and transforma-
tive equality for persons with disabilities. The UN Com-
mittee on Economic, Social and Cultural Rights states 
that:1

1	 General Comment No. 16 (2005) The equal right of men and 
women to the enjoyment of all economic, social and cultural 
rights UN Committee on Economic Social and Cultural Rights, 
2005. para. 7.

“Substantive equality is concerned (…) with the 
effects of laws, policies and practices and with 
ensuring that they do not maintain, but rather 
alleviate, the inherent disadvantage that par-
ticular groups experience.”

This means that CCDIB considers the economic, so-
cial, political and cultural inequalities that persons with 
disabilities face and addresses both overt and covert 
(direct and indirect) discrimination2. In that light, states 
should look into the economic, social political and cul-
tural obstacles, and allocate resources towards the al-
leviation and removal of those barriers.3   

The motivation for CCDIB lies in the premise that budg-
eting is a powerful tool for the realization of the rights 
of persons with disabilities and the implementation of 
the CRPD. The CCDIB is ultimately an anti-discrimina-
tion initiative, and as such it finds its legal basis in the 
Constitution of Montenegro, ratified international hu-
man rights treaties, and domestic legislation.

Appropriate budget allocations are critical for the suc-
cessful implementation of national and local policies. 
CCDIB contributes to the implementation of the CRPD, 
as well as the United Nations Sustainable Development 
Goals (SDGs).

CCDIB is occasionally perceived as a method to include 
disability-related expenditures across various sectors 
and budget programmes, irrespective of whether the 
budgeted measures align with the CRPD. This interpre-
tation does not consider the CRPD as an integral com-
ponent of CCDIB but views CCDIB as a preliminary step 
towards achieving CRPD-compliant budgeting. In this 
scenario, CRPD-compliant budgeting is the ultimate 
objective, and CCDIB serves as an interim measure. 
Such an approach to terminology is suboptimal and 
in practice may lead to the allocation of resources for 
measures that do not comply with the CRPD, thereby 
causing delays in realizing the rights of children and 
adults with disabilities.

There is no single definition of disability in Montene-
gro’s policy and legal frameworks. These guidelines 
adopt the open-ended and evolutive definition of per-
sons with disabilities from the CRPD:

2	 Andrea Broderick, The Long and Winding Road to Equality 
and Inclusion for Persons with Disabilities: The United Na-
tions Convention on the Rights of Persons with Disabilities 
(2015) (PhD thesis, Maastricht University).

3	  Id. at p. 37.
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03. PRINCIPLES OF CCDIB

Persons with disabilities encompass those expe-
riencing long-term physical, mental, intellectual, 
or sensory impairments, which, in interaction 
with various barriers, may impede their full and 
effective participation in society on an equal ba-
sis with others.

The ongoing reform of the disability assessment 
mechanism in Montenegro aims to align the definition 
of disability with the CRPD. The issue of diverse defi-
nitions and inadequate disability assessment may lead 

to far-reaching consequences, resulting in unfair, une-
qual and hindered access to all forms of services and 
assistance for children and adults with disabilities. The 
change of definitions and procedures comes with a 
shift from a medical approach to a human rights-based 
approach to disability in Montenegro, in accordance 
with the CRPD. The ongoing reform will establish the 
first national e-registry of persons with disabilities. The 
e-registry will facilitate planning and budgeting for 
persons with disabilities.

3.1. TRANSPARENCY AND PARTICIPATION

Transparency is a feature of budgeting which reflects 
the ease of access and availability of valuable infor-
mation and data about budgets to the wider public. 
It increases efficiency and reduces the possibility of 
unfair distribution of public finance and corruption. It 
is tightly linked to accountability, as citizens can scru-
tinize the budgeting process more effectively, while 
spending units (e.g. ministries, state institutions) have 
an opportunity to show the results of their work to 
the public. It includes practices that ensure that infor-
mation from all phases of a budget cycle is directly 
accessible, freely available and understandable to in-
terested parties and the wider public. 

There is a close connection between transparency and 
participation. Transparency is a prerequisite for public 
participation and they reinforce each other. Transpar-
ency and public participation increase the legitimacy 
and integrity of the state budget and promote trust 
between citizens and the government. In turn, this 
results in the development of a good-quality budget 
that meets the needs of the community better.

The government can improve transparency in a num-
ber of ways, including through mainstream and social 
media, government websites, public presentations, 
media conferences and specialized publications.

“The Citizens’ Budget” or “The Budget for Citizens” is 

an annual publication used in some countries which, 
in a simplified way, normally with the use of visualiza-
tions, enables the wider public to become familiar with 
the state’s revenue and expenditure, the budgetary 
cycle, other aspects of budgeting, and the ways to 
get involved. Ideally, the Citizens’ Budget should be 
developed for the budget plan in the ongoing year 
and for the executed budget. In this way, citizens have 
the possibility to access and understand both how 
public funds are planned and how the public budgets 
are executed. The 2019 Public Expenditure and Finan-
cial Accountability (PEFA) performance assessment 
report noted that the summary of the budget propos-
al should be adapted to the level of comprehension of 
a non-budget expert.4

Participation in the budgeting process implies the 
direct participation of persons with disabilities in a 
budgetary cycle, especially budget formulation and 
the monitoring of budget execution. Ensuring the par-
ticipation of persons with disabilities in processes from 
which they have been historically excluded is a way 
towards achieving transformative equality. It is also a 
legal obligation which Montenegro accepted with the 
ratification of the CRPD. 5

4	 Public Expenditure and Financial Accountability (PEFA) Per-
formance Assessment Report - Montenegro. (2019), Interna-
tional Bank for Reconstruction and Development / The World 
Bank.

5	 Law on the Ratification of the CRPD, with Optional Protocol, 
“Official Gazette MNE - International treaties”, No. 002/09. 
Article 4(3).



9

P
ri

nc
ip

le
s 

o
f C

C
D

IB
 

Consultations are an effective tool to ensure direct 
participation of citizens. Consultations with persons 
with disabilities can be held during the budget prepa-
ration phase. Persons with disabilities are consult-
ed to learn about their needs and priorities, which 
should guide the budget allocation, and formulation 
of budgetary programmes/subprogrammes/activities 
and objectives. This is the easiest and most effective 
way towards CCDIB, but not the only element of it. 
To facilitate the participation, it is essential that the 
responsible organs ensure that the materials and the 
facilities where consultations are held are accessible 
to persons with disabilities, and that they ensure rea-
sonable accommodation where needed.

Transparency and participation in the budgetary 
process are facilitated by programme- and perfor-
mance-based budgeting and multi-annual budget 
frameworks. This form of budgeting offers better scru-
tiny of the allocation and spending of funds, allows 
more effective planning and improves accountability.

3.2. COMPLIANCE WITH THE CRPD

For inclusive budgeting to be adequate, it must be 
oriented towards programmes and measures that 
are in line with the CRPD. Therefore, it is not enough 
for states to allocate a portion of funds for any pro-
grammes for persons with disabilities, but these pro-
grammes must also be in accordance with the CRPD. 
In that light, a significant number of investments relat-
ed to persons with disabilities cannot be considered 
inclusive budgeting. Many programmes contribute to 
the exclusion and segregation of persons with disabil-
ities. For example, investments in institutions for the 
long-term accommodation of persons with disabilities, 
special schools, and certain work organizations that 
do not operate in the open labour market and result 
in the segregation of persons with disabilities are not 
in line with the CRPD. In such cases, a reformulation of 
such programmes is necessary, along with their align-
ment with the CRPD.

Sometimes, such reform needs to be gradual but with 
clearly defined deadlines. For example, the transfor-
mation of alternative care for children with disabilities 
from institutional care to alternative family care, as 
well as the strengthening of support for the primary 
family, is achieved over a certain period. Since it in-
volves reforming a system that can be massive and 
deeply ingrained, careful planning and implementa-
tion are required. Such reforms should be planned and 
implemented with the participation of persons with 
disabilities.

To ensure compliance with the CRPD, it is necessary 
to analyse the planned actions and tailor them in ac-
cordance with the CRPD Committee’s recommenda-

tions to Montenegro and the treaty body’s General 
Comments.6

3.3. MAINSTREAMING

Disability mainstreaming is a process in which the 
rights and needs of persons with disabilities are con-
sidered when planning, implementing and evaluating 
actions, programmes and projects, including budgets. 
It is a tool to ensure substantive equality, the inclusion 
of persons with disabilities in laws, policies and prac-
tices, and the prevention of discrimination.

In lawmaking and policymaking, disability mainstream-
ing relates to having a disability perspective includ-
ed in all legislation and public policy, and not only in 
those that specifically target persons with disabilities. 
In other words, disability is a “cross-cutting” or a “hori-
zontal” theme. CCDIB can be understood as a form of 
CRPD-compliant disability mainstreaming in budget 
planning, execution, monitoring and evaluation.

In many countries, national strategies on work and 
employment contain objectives and measures regard-
ing the employment of persons with disabilities. This 
is an example of disability mainstreaming in a public 
policy that is not disability-specific. Therefore, a pro-
gramme for an employment budget is disability-inclu-
sive when funds are allocated for the employment of 
persons with disabilities in line with the CRPD. Simi-
larly, an education budget is disability-inclusive when 
sufficient funds are assigned to facilitate the educa-
tion of children (and adults) with disabilities in main-
stream schools, in line with the CRPD.

A disability-specific public policy would guide a pro-
cess of deinstitutionalisation, or a transition from insti-
tutional to family-based care and independent living. 

Often, both approaches – mainstreaming and disabili-
ty-specific actions – are employed. This is sometimes 
called a twin-track policy approach to disability.7 That 
means some legislation and public policy specifically 
target persons with disabilities, while others are not 
disability-specific, but include persons with disabilities.

THE MAINSTREAMING STARTS BY ASKING:

	z “Could a certain piece of legislation and policy 
impact persons with disabilities, and how?” 

6	 General comments Committee on the Rights of Persons 
with Disabilities, UN OHCHR(2023), available at https://www.
ohchr.org/en/treaty-bodies/crpd/general-comments.

7	 Gender-Responsive and Disability Inclusive Education Budg-
eting. (2022), Light For the World.
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	z “How can this legislation/policy be formulated 
to contribute to the enjoyment of the rights of 
persons with disabilities on an equal basis with 
others?”

or

	z “How does a certain programme impact per-
sons with disabilities?”

	z “How should it be formulated to ensure inclu-
sion of persons with disabilities and equal enjoy-
ment of the programme’s goals?”

Mainstreaming of disability and the consideration of 
the impact of budgeting on persons with disabilities 
also need to take into account revenue generation 
and taxation. In these spheres, the authorities should 
consider whether certain taxes impact persons with 
disabilities disproportionately or impede their full in-
clusion. At a minimum, such issues can be remedied 
by making sure that disability-specific services and 
goods are free-of-charge, whenever possible, for chil-
dren with disabilities, and free or, at a minimum, af-
fordable for adults, as prescribed by the CRC and the 
CRPD.8

3.4. INTERSECTIONALITY

The intersectionality of disability and gender must 
be considered at all times. Depending on the societal 
structures and norms, persons with disabilities may 
have different experiences and encounter obstacles 
that prevent them from achieving full participation 
in society and the realization of their rights because 
of their gender. Many of the obstacles are faced by 
both men and women with disabilities, but the se-
verity may be exacerbated based on gender. For 
example, in some countries, women with disabilities 
are less likely to be employed than men with disabil-
ities, while both men and women with disabilities are 
underemployed.9 On the other hand, men are more 
likely to acquire an injury at work, due to sometimes 
harsh working conditions, which may lead to disabil-
ity.

Some experiences and rights violations are gen-
der-specific. Women with disabilities sometimes face 

8	 Convention on the Rights of the Child, UNTS 1577, p. 3, 1989. 
Article 23 (3). Convention on the Rights of Persons with Disa-
bilities, UNTS, 2515, p. 3, 2006. Articles 20 (a,b), 21(a), 25(a), 
28(2a)

9	 Kosana Beker, Priručnik za samozapošljavanje žena sa inva-
liditetom (Handbook for (self) employment of women with 
disability, FemPlatz. 2021).

medical interventions to control their fertility but with-
out their consent (contraception, sterilization and 
abortion). Also, in residential institutions, women may 
be subject to partner and sexual violence which of-
ten goes unreported, and are more likely to be tasked 
with chores and caring for other individuals who re-
side there, which may amount to forced labour.

Also, women with disabilities sometimes lack ade-
quate representation. The UN research showed that 
there are no organizations of women with disabilities 
in Montenegro (as is also the case with Roma and 
Egyptians with disabilities, LGBTQ+ persons with dis-
abilities).10 In other contexts, it was observed that, al-
though women with disabilities are more likely to be 
victims of domestic violence, safe houses are not ac-
cessible to them.11

Therefore, it is essential that gender equality initia-
tives, including gender-responsive budgeting (GRB), 
in Montenegro incorporate a disability perspective as 
a cross-cutting issue and vice versa. When creating 
gender-responsive budgets, one should ask the ques-
tion of how persons with disabilities of one gender are 
differently impacted by those budgets than persons 
with disabilities of another gender, and how planned 
actions to remedy the gender inequality may differ-
ently benefit them than persons without disabilities. 
The same goes for disability inclusion initiatives which 
should incorporate a gender perspective at all times.

Gender-responsive budgeting and disabili-
ty-inclusive budgeting are complementary 
concepts and mutually reinforcing. 

This leads to an understanding that gender equality 
and disability equality initiatives, including GRB and 
CCDIB, are overlapping concepts and operationally 
intertwined too. In fact, employing a completely sep-
arate approach, and developing separate institutional 
frameworks and procedures for GRB and CCDIB may 
not be the most efficient way to implement these initi-
atives. In that light, the authorities should consider de-
veloping a common institutional framework and pro-
cedures for GRB and CCDIB. Such an approach may 
be more efficient and effective than a strategy where 
the two initiatives function in an entirely separate set 
of rules and structures. 

In Ireland, the “Equality Budgeting” initiative has been 
implemented since 2017 when it started as a pilot in-

10	 Situational Analysis of the Rights of Persons with Disabilities: 
Montenegro Country Report. (2021), United Nations Monte-
negro. p. 19.

11	 Kosana Beker, et al., Sigurne kuće: Kapaciteti za pružanje i 
dostupne usluge ženama sa invaliditetom (Shelters: Capac-
ities for provision and accessible services for women with 
disabilities, MDRI-S/Femplatz. 2020).
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itiative with gender equality in the focus.12 Later, the 
concept was expanded to include persons with disa-
bilities and other equality dimensions.

04. SDGs AND CCDIB

During the drafting of SDGs, persons with disabilities 
were closely consulted. Therefore, the final document, 
adopted in 2015 by the UN General Assembly, inte-
grates the rights of persons with disabilities through 
various goals.13 The relationship between the SDGs 
and the CRPD is thus close and mutually reinforcing. 
One of the principles behind the SDGs is “leaving no-
one behind and reaching those furthest behind first”, 
which is a critical approach for any inclusive and so-
cially responsible public policy.

The implementation of SDGs, similarly to the CRPD, 
largely depends on the budgeting. For that reason, 
a global initiative to implement budgeting for SDGs 
is underway. UN member states are encouraged to 
adopt certain budgeting standards to enable better 
planning, monitoring and execution of budgets for 
the realization of SDGs. A handbook on budgeting for 
SDGs was developed by the Sustainable Finance Hub 
of the UNDP in 2022.14 Essentially, the introduction and 
implementation of the budgeting for SDGs has many 
shared features with the CCDIB. The former, however, 
is broader in scope and should cover a wide range of 
issues to ensure sustainable development of nations 
and the world.

Instead of coming as additional burdens, SDG budg-
eting and CCDIB are conjugate initiatives, mutually 
supporting and enabling governments to introduce 
more effective budgeting for everyone. The Danish In-
stitute for Human Rights developed a matrix showing 
the connection between the CRPD articles and SDGs, 
for a better overview of the linkage between the hu-
man rights instrument and the UN development agen-

12	 Scherie Nicol & Guven Pinar, OECD Scan of Equality Budg-
eting in Ireland: Equality Mainstreaming and Equality Policy 
Making in Action, 2021 OECD Journal on Budgeting (2021). p. 
136.

13	 Transforming our world: the 2030 Agenda for Sustainable 
Development, A/RES/70/1, UN General Assembly, 2015.

14	 Budgeting for the SDGs: A Modular Handbook (UNDP Sus-
tainable Finance Hub. 2022).

da.15The social inclusion of persons with disabilities is 
part of SDGs, and the CCDIB can be seen as part of 
SDG budgeting.

The Office of the United Nations High Commissioner 
for Human Rights (OHCHR) developed an SDG-CRPD 
resource package to promote the integration of the 
two international documents, and facilitate their con-
current implementation in member states. The pack-
age aims to ensure the inclusive implementation of 
SDGs. To this end, the OHCHR created policymaking 
and monitoring guidelines available as part of the 
package, primarily targeting the states.16

The CRPD indicators were developed by the OHCHR 
based on the CRPD, the jurisprudence of the CRPD 
Committee, and their methodology for the develop-
ment of human rights indicators.17 These indicators 
should be used to guide inclusive law and policymak-
ing, including budgeting. The use of indicators as tools 
for CCDIB followed by examples is presented in the 
section National disability results framework and in-
dicators.

Authorities are encouraged to use the OHCHR 
SDG-CRPD materials when implementing 
CCDIB, to ensure easy identification and use 
of proper results and indicators for disability 
inclusion. 

Montenegro has been working on the implementa-
tion of the 2030 Agenda, including the introduction 
of financing for SDGs. A policy and institutional frame-
works have been established, and limited progress 
has been achieved to date, according to the State 

15	 The Rights of Persons with Disabilities and Sustainable Devel-
opment Goals (Danish Institute for Human Rights. 2018).

16	 Policy Guidelines for Inclusive Sustainable Development 
Goals: Foreword and Introduction (UN OHCHR. 2020).

17	 Id.



G
ui

d
el

in
es

 fo
r 

D
is

ab
ili

ty
 

 In
cl

us
iv

e 
B

ud
ge

ti
ng

12

05. SITUATION IN MONTENEGRO

Audit Institution (SAI).18 The SAI published a report in 
October 2023 on the realization of the 2030 Agenda 
in Montenegro. The findings of the SAI on facilitators 
and blockages encountered in this process informs 

the content of these guidelines, which seek to address 
or circumvent potential pitfalls and build on positive 
developments.

The UN Situational Analysis noted the absence of 
CCDIB, despite substantial funds being dedicated to 
disability-related actions in some areas of public ser-
vice provision and social protection (e.g. employment 
of persons with disabilities and social protection). The 
UN Situational Analysis proposes the redirection of 
funds from activities that are not compliant with the 
CRPD (e.g. institutional care) to those that contribute 
to the inclusion of persons with disabilities (e.g. family- 
and community-based services).

The following sections explore the position of persons 
with disabilities in the context of budgeting and public 
finance management reforms at the central and local 
levels.19

5.1. REFORM OF PUBLIC 
FINANCE MANAGEMENT

The public finance management has been undergoing 
substantial reforms for several years now. In the broad-
er context of Montenegro’s pre-accession negotia-
tions with the European Union (EU) and its alignment 
with the EU acquis, a number of measures have been 
planned and some of those undertaken to increase 
the effectiveness of public finance management. The 
Public Finance Management Reform Programme (PF-
MRP) is a strategic document which establishes plans 
for public finance reform. Two such programmes were 
adopted for the period from 2016 to 2020 (extended 
to 2021) and for the period from 2022 to 2026.

The ongoing reforms of public finance management 
present a great opportunity for the implementation of 
CCDIB. This section argues that the implementation of 

18	 Revizija uspjeha: Pripremljenost institucija Crne Gore za real-
izaciju ciljeva održivog razvoja do 2030. godine (Revision of 
success: Montenegro’s institutional readiness for achieving 
the Sustainable Development Goals by 2030) (Državna Revi-
zorska Institucija. 2023).

19	 Situational Analysis of the Rights of Persons with Disabilities: 
Montenegro Country Report.

CCDIB should also be part of the reforms and of the 
PFMRP document. In that way, CCDIB will be a value 
added to reforms as Montenegro will be able to im-
prove the lives of persons with disabilities, ensure the 
long-term cost-effectiveness of disability policy and 
support its trajectory towards EU membership. Like-
wise, CCDIB enables and benefits from aspects of this 
reform such as transparency, inclusiveness and pro-
grammatic and results-based orientation. 

The government sets the PFMRP as one of the crucial 
areas of public administration reform. Among other 
goals, the PFMRP is aimed at optimizing the allocation 
of funds, and improving coordination and inter-insti-
tutional cooperation in the planning, monitoring and 
execution of funds, and transparency.20 PMFRP looks 
at reform of public finance at the national and local 
levels. Seemingly, it has progressed better at the na-
tional level, possibly due to the reduced capacities of 
local self-governments (LSGs), and the need to further 
improve information systems.

5.2. COMPLEMENTARITY 
 OF PFMRP AND CCDIB

Considering Montenegro’s commitment to EU mem-
bership and the alignment with human rights norms 
and standards of the Union, CCDIB is an indispensable 
asset in the realization of the requirements set in the 
accession process. The CRPD is the only international 
human rights instrument that the EU is party to, ratified 
in 2011. Therefore, the CRPD is part of the internal law 
of the EU and the EU acquis. In addition to Montene-
gro’s international legal obligations, its adherence to 
the CRPD as a state party not only upholds its com-
mitment to international law, but also advances its pro-
gress toward EU membership.

It is well-known that the implementation of human 

20	 Public Finance Management Reform Programme 2022–2026, 
(Government of Montenegro). p. 1.
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rights treaties often fails due to the lack of or the in-
sufficient allocation of funds. The UN Situational Anal-
ysis shows that OPDs and associations of parents of 
children with disabilities in Montenegro believe that 
funding is the most important factor in improving the 
position of persons with disabilities in several critical 
areas.21 

The PFMRP is an optimal framework for the introduc-
tion of CCDIB in Montenegro that should facilitate the 
implementation of the CRPD, ensure a more effective 
allocation of funds towards persons with disabilities 
and promote Montenegro’s path towards EU member-
ship. In Ireland, the introduction of “Equality Budget-
ing” happened on the back of a PFMRP and the intro-
duction of performance budgeting.22

Public Finance Management Reform is an ena-
bling factor for disability-inclusive budgeting. 

Programme and performance budgeting are de-
scribed as instruments whose main goal is to shift 
the focus from input-based budgeting to measurable 
results, which should be achieved with the allocated 
funds.23 Traditional, input-based budgeting centres 
around how much funding is made available to a minis-
try, unlike programme-based budgeting which focuses 
on outcomes. The latter type of budget is organized 
into programmes with objectives, specific objectives 
and indicators. Although Montenegro has made pro-
gress in introducing programme-based budgeting, 
it has not yet fully incorporated performance budg-
eting, which focuses on outcomes, according to the 
European Commission (EC).24 Building on the areas of 
improvement identified by the PEFA in 2019 and the 
first PFMRP for 2016–2020, the purpose of the budget 
management reform is to increase transparency and 
improve accountability, which increases the chances 
for successful implementation of CCDIB.

PFMRP-planned programme budgeting, better se-
quencing of activities and medium-term planning are 
all conducive to the implementation of CCDIB, as well 
as incorporation of GRB. In 2021, the EC noted that pro-
gress had been made in GRB and programme-based 
budgeting, while performance budgeting was in its in-
fancy.25 Further improvements in programme budget-
ing represent an opportunity to incorporate a disability 

21	 Situational Analysis of the Rights of Persons with Disabilities: 
Montenegro Country Report. Annex II, p. 88.

22	 Nicol & Pinar, OECD Journal on Budgeting, (2021). p. 135.

23	 Martin Valentovič & Danka Kovalova, Priručnik o programskom 
budžetu lokalnih samouprava u Crnoj Gori (Handbook on the 
programme budget for Local Self-Governments in Montene-
gro) (Ministarstvo finansija i socijalnog staranja 2021.) p. 7.

24	 European Commission, Annual Report Montenegro 2021. p. 15.

25	 Id.

dimension and gender dimension into it.

The 2022–2026 PFMRP sets “the number of imple-
mented gender-oriented policies and policy objec-
tives” as one of indicators of the progress in the 
programme budgeting.26 The aimed outcome is for 
gender objectives and indicators to be presented in 
the budget document. The responsible authority is the 
MoF and the implementation is continuous (there is no 
end date). The authorities should consider the intro-
duction of similar objectives, indicators and outcomes 
for persons with disabilities.27 Still, it should be empha-
sized that the introduction of CCDIB indicators and 
objectives into budgets may not be enough, as there 
are reports that spending units sometimes regard 
this duty as a checkbox exercise. Instead, indicators 
and objectives are only one of the tools for achieving 
CCDIB, which should mainly rely on a solid institutional 
framework and monitoring mechanisms.

The PFMRP foresees for spending units to “submit 
budget statements that show how each programme, 
subprogramme and activity/project contributes to re-
ducing the gender gap and improving the position of 
vulnerable groups in the society”.28 

Considering this plan, the PFMRP seeks to implement 
inclusive budgeting beyond the gender dimension, 
and include vulnerable groups. The budget state-
ment as described in the PFMRP Action Plan is more 
reminiscent of a general inclusive or equality budget, 
with a focus on gender equality. Considering that per-
sons with disabilities are one of the most marginalized 
groups, the duty of spending units to include vulnera-
ble groups in budget programming encompasses per-
sons with disabilities too.  

Although beneficial, such a general approach (to in-
clude all vulnerable groups in the society in budget 
statements) is likely to result in some groups being un-
derrepresented in equality budget statements. There-
fore, it should be ensured that disability is a priority 
area of an inclusive budget statement. Preferably, the 
MoF should consider instructing spending units to pre-
pare separate disability budget statements. Another 
possibility is to instruct spending units to focus on dis-
ability in those broader budget statements which in-
clude other vulnerable groups too. Whichever solution 
is applied, a disability budget statement should be tak-
en into account as an effective instrument to support 
CCDIB. Therefore, regardless of the possible pitfalls of 

26	 Public Finance Management Reform Programme 2022–2026. 
Action Plan, Subsystem Objective 1.3.

27	 See the section Intersectionality.

28	 Public Finance Management Reform Programme 2022–2026. 
Action Plan, S.O. 1.3. Operational Objective 1.3.1.
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the mentioned broad approach in the budget state-
ments, the 2022–2026 PFMRP has already set a fun-
damental policy for CCDIB.

The 2022–2026 PFMRP requires the authori-
ties to use budgeting for the reduction of ine-
quality, including inequalities of persons with 
disabilities, and introduce instruments for 
equality budgeting. 

Another PFMRP opportunity is better connection be-
tween strategic planning and budgeting. Current-
ly, strategic documents and expenditure policies are 
reportedly weakly linked, despite the significant im-
provements in strategic planning.29 With further ad-
vancements in the costing and monitoring of strategic 
documents, CCDIB will have better chances for im-
plementation. Various sectoral and intersectoral stra-
tegic documents are channels through which CCDIB 
could be realized.

The PFMRP aims to improve transparency through 
the publication of annual and periodic reports on 
budget execution.30 Improved budget reporting and 
statements are planned to further improve transpar-
ency and inclusiveness.31 A Citizens’ Budget is yet to 
be published for the first time by the MoF. In Georgia, 
the same tool was praised for its success. A Citizens’ 
Budget, as well as reports on its execution, should con-
tain information on allocations for and expenditure on 
disability in the State Budget. In this way, interested 
parties, including OPDs and associations of parents 
of children with disabilities, would be able to follow 
budgeting for disability and execution of the budget 
without specific training. Moreover, when developing a 
disability budget statement and reporting on disability 
inclusiveness is the duty of decisionmakers, they be-
come more aware of the disability dimension in budget 
planning and reporting. Therefore, the MoF should 
consider incorporating information on CCDIB as part 
of this document.

The 2022–2026 PFMRP foresees the devel-
opment of tools which can support the imple-
mentation of CCDIB in Montenegro.

The participation of OPDs and associations of parents 
of children with disabilities and civil society organ-
izations (CSOs) in the development of the PFMRP is 

29	 Id. at 1.1 Strategic Objective 1 – Strengthened Fiscal Frame-
work and Budget Planning.

30	 Id. at 1.2 Strategic Objective 3 – Accounting, Monitoring and 
Financial Reporting.

31	 Making the Most of Public Resources for Full Inclusion and 
Participation of People with Disabilities in Georgia Final re-
port. (2019), Europe Foundation.

reportedly low to non-existent. Considering the im-
portance of the public finance reform for the CCDIB, 
it would be beneficial to consult with OPDs and as-
sociations of parents of children with disabilities and 
CCDIB experts regarding amendments to the existing 
such programmes and the drafting of new ones.

5.3. CENTRAL BUDGET AND DISABILITY

This section examines the budgetary plans and actual 
spending for the years 2018–2022, as well as the pro-
jected budget for 2023.32 Its aim is to identify strengths 
and weaknesses in how public funds are presented in 
relation to disability expenditures, ultimately facilitat-
ing the formulation of practical, specific recommenda-
tions for enhancing this aspect of annual budgets. It is 
important to note that the section’s principal objective 
is not simply to quantify disability-related expenditures 
and assess their alignment with the CRPD. However, in 
cases where such expenditures are relevant, they are 
considered. The section places special emphasis on 
those spending units expected to allocate significant 
funds to disability-related matters, as well as the spe-
cific areas that Montenegrin OPDs and associations of 
parents of children with disabilities have recognized 
as their priority areas for improvement, based on the 
UN Situational Analysis. Furthermore, a case study on 
deinstitutionalization, a prominent concern according 
to the UN Situational Analysis, provides a more de-
tailed examination of its compliance with the CRPD 
and the budgeting associated with deinstitutionaliza-
tion efforts in Montenegro.

The Law of Budget and Fiscal Responsibility (LBFR),33  
a systematic law, describes the budget cycle in Mon-
tenegro, in addition to providing guidance over oth-
er components of public financial management mat-
ters. Articles 28–38 describe the steps involved in the 
budget cycle.

However, it should be noted that not all deadlines set 
by the LBFR are always strictly adhered to, particularly 
in times of political flux.

32	 Decree on the Proclamation of the Law on the Budget of 
Montenegro for 2018, 01-1142. Decree on the Proclamation of 
the Law on the Budget of Montenegro for 2019, 01-1976/2. 
Decree on the Proclamation of the Law on the Budget of 
Montenegro for 2020, 01-2285/2. Decree on the Proclama-
tion of the Law on the Budget of Montenegro for 2021, 01-
680/2. Decree on the Proclamation of the Law on the Budget 
of Montenegro for 2022, 01-1348/2. Decree on the Procla-
mation of the Law on the Budget of Montenegro for 2023, 
01-1259/2.

33	 Law of Budget and Fiscal Responsibility, “Official Gazette 
MNE”, Nos. 20/2014, 56/2014, 70/2017, 4/2018 – Decision of 
the CC 55/2018.
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ARTICLE ACTIVITY ACTOR DEADLINE

28 Preparation of fiscal strategy Government Not set

29 Guidance on the preparation of the capital budget 
sent to line ministries

Ministry 
of Finance

End of January

29 Submission of capital budget proposals 
to the Ministry of Finance 

Spending units 15 March

29 Fiscal policies adopted and approved by the Government Government End of April

29 Expert instructions for the preparation of budgets 
distributed to spending units and municipalities

Ministry 
of Finance

End of May

30 Submission of proposed current budgets 
to the Ministry of Finance

Spending units End of July

32 A draft law on the state budget prepared and submitted 
to the Government.

Ministry 
of Finance

End of October

33 The draft law on the state budget determined 
by the Government and submitted to the Parliament

Government 15 November

37 Budget law has to be adopted, otherwise 
move spending under to duodecimal system

Parliament 31 December

ARTICLE ACTIVITY ACTOR DEADLINE

32 Draft decision prepared on the municipal budget and sub-
mitted to the Ministry of Finance for inspection

Competent 
authority of 
municipality

1 November

33, 35
The municipal budget is inspected by the Ministry of Fi-
nance. A decision is made on the municipal budget and sub-
mitted to the municipal assembly

Competent 
authority of 
municipality

1 December

37

The Law on the State Budget, i.e. the decision on the munic-
ipal budget, has to be adopted, otherwise it must be moved 
to the system described in the law governing the financing 
of local self-governments

Parliament 31 December

 Table 1:  Budget preparation and planning cycle for spending units and municipalites

 Table 2:  Alterations to budget preparation and planning cycle for municipalities

Source: Law on Budget and Fiscal Responsibility “Official Gazette of MNE” 20/2014, 56/2014, 70/2017 and 4/2018

For the final three activities – on the submission, de-
termination and approval of the budget – the munici-
palities follow a different set of timelines and steps as 
described below:

Based on an analysis of the budget laws from 2018 
to 2022 (planned and executed) and 2023 (only 
planned), the main spender on disability was the minis-
try responsible for social affairs. At that time, this was 
the Ministry of Finance and Social Welfare (MoFSW).34

34	  In 2022, two separate ministries were established – the MoF 
and the Ministry of Labour and Social Welfare (MLSW).

Other departments, such as education and healthcare, 
are supposed to be among the leading spenders on 
disability-related actions too. However, it is not possi-
ble to confirm this, due to the lack of specification of 
programmes/subprogrammes/activities necessary for 
displaying the allocation of funds on disability.

Since 2021, the state budgets have included increased 
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ACTIVITY 2018 2019 2020

Care and assistance allowance €21,745,000 €23,100,000 €25,160,000

Support of wards of the institutions of 
social and child protection

€3,970,000 €3,950,000 €4,220,000

Other rights from the area of social 
and child protection

€11,000,000 €11,000,000 €9,000,000

ACTIVITY 2018 2019 2020 2021 2022 2023

Care and assistance 
allowance

€21,745,000 €23,100,000 €25,160,000 €28,500,000 €36,000,000 €40,000,000

Support of wards of 
the institutions
of social and

child protection

€3,970,000 €3,950,000 €4,220,000 €3,900,000 €6,505,000 €5,024,914

Other rights from 
the area of social 

and child protection
€11,000,000 €11,000,000 €9,000,000 €32,200,000 €29,650,000 €48,721,698

Orthopaedic 
devices and aids

€1,700,000 €2,100,001 €2,800,001 €2,700,000 €2,700,000 €3,000,000

 Table 3:  Funds related to persons with disabilities (2018–2020)

 Table 4a:  Budgeted funds related to persons with disabilities (2018–2023),
          for the four expenditure items, per the budget laws

Source: Situational Analysis of the Rights of Persons with Disabilities: Montenegro Country Report (2021), United Nations Montenegro

Source: Ministry of Finance, Government of Montenegro

The UN Situational Analysis initiated some analysis on 
disability-related expenditure, focusing on three key 
expenditure categories to assess funds allocated to 
persons with disabilities.

instances of showing disability-related budgeting (in 
alignment with the introduction of programme-based 
budgeting in 2021). However, at the state budget lev-
el, these specific instances are not sufficient nor fre-
quent enough to generate a comprehensive analysis 
of CCDIB in terms of precision or coverage.

The analysis on the disability-related expenditure of 
the UN Situational Analysis has been updated to:

01.	 Include planned and executed budgets in subse-
quent years for 2021 and 2022, and the budget 
planned through the Budget Law for 2023. 

02.	 Reflect the executed budgets for 2018, 2019 
and 2020, rather than the amounts stated in Ta-
ble 1 (which are based on budget laws that do 
not always reflect actual expenditure). 

03.	 Include data for a budget line for “orthopaedic 
devices and aids” of the Fund for Health Insur-
ance.35

35	 It should be noted that orthopaedic devices and aids are not 
solely used by children and adults with disabilities (e.g. tem-
porary use of crutches by a person with a leg fracture).
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ACTIVITY 2018 2019 2020 2021 2022 2023

Care and assistance 
allowance

€ 23,905,866 € 25,991,135 € 28,192,387 € 29,639,816 € 39,088,452 Not available

Support of wards 
of the institutions 
of social and child 

protection

€ 3,806,227 € 3,740,945 € 3,372,417 € 3,516,944 € 3,546,829 Not available

Other rights from 
the area of social 

and child protection
€ 13,272,491 € 9,134,494 € 8,099,146 € 6,997,213 € 34,025,822 Not available

Orthopaedic 
devices and aids

€ 2,483,164 € 2,560,000 € 2,692,470 € 1.096.135 € 2,820,000 Not available

ACTIVITY 2018 2019 2020 2021 2022 2023

Subsidies to employ-
ers of persons with 

disabilities

6,000,000 6,000,000 8,300,000

8,298,422 10,000,000 13,000,000

Professional rehabili-
tation measures 500,000 500,000 600,000

Grant schemes 1,500,000 1,000,000 1,000,000

Centre for Rehabil-
itation and Social 

Integration
550,000 279,191

Centre for Profes-
sional Rehabilitation 462,523 312,323 299,641 330,605

Support for the 
self-employment of 

persons with disabili-
ties – loans

10,000

Source: Ministry of Finance, Government of Montenegro

Source: Ministry of Finance, Government of Montenegro

 Table 4b:  Updated executed funds related to persons with disabilities (2018–2023),
                                 for four expenditure items, per the budget laws

 Table 5a:  Budgeted funds for professional rehabilitation (2018–2023) – as per the budget laws (€)

In addition to the four expenditure items, the most 
prominent programme with linkages to persons with 
disabilities is the programme for professional reha-
bilitation, which has been part of the budget since 

2018.36 Please note again that the data for 2018–2022 
was based on planned and executed budgets, whilst 
2023 is based on the planned allocations indicated in 
the budget law. The following tables contain identified 
allocations and expenditures for professional rehabili-
tation and activities related to the support for the em-
ployment of persons with disabilities.

 

36	 Note that between 2018 and 2020, the budget was not dis-
aggregated and only existed under the broad programme of 
“Fund for Professional Rehabilitation”. From the introduction 
of programme-based budgeting in 2021, it is now split into a 
number of separate categories, primarily focused on subsi-
dies to employers of persons with disabilities, grants and the 
implementation of professional rehabilitation.
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ACTIVITY 2018 2019 2020 2021 2022 2023

Subsidies to employ-
ers of persons with 

disabilities

5,921,646 8,700,572 12,765,722

6,080,888 15,015,019 Not available

Professional 
rehabilitation 353,382 604,388 Not available

Grant schemes 873,778 Not available

Centre for Rehabil-
itation and Social 

Integration
53,868 261,162 238,55437 Not available

Centre for Profes-
sional Rehabilitation 0 99,463 196,155 Not available

Support for the 
self-employment of 

persons with disabili-
ties – loans

0

Source: Ministry of Finance, Government of Montenegro

 Table 5b:  Executed funding for professional rehabilitation (2018–2023) (€)

Lastly, there are also activities which appear as one-off 
or sporadic activities which focus on service delivery 
for persons with disabilities. Two examples are provid-
ed below:

	z 	In 2022, over €500,000 was included in the 
Budget Law for the construction of three day-
care centres in Bar, Kotor and Herceg Novi by 
the Administration of Public Works. 

	z In 2021, programmes for the care of children 
without parental support and accommodation 
for persons with mental disabilities were includ-
ed in the budget. 

However, it should be noted that this section should 
not be considered as a comprehensive assessment of 
the state budget with a focus on disability-related ex-
penditures. Without a proper system for CCDIB, there 
are a number of issues that appear with the implemen-
tation of the above-mentioned programmes, in addi-
tion to improper documentation of funds. 

Throughout the budget analysis, there have been not-
ed several instances of large differentials between al-
locations in the budget laws, and the actual reported 
budget executions. This weakens the planning and 
budgeting process, the credibility of the state budget, 
and ultimately the services received by citizens. For 
example:

37	 The 2020 Budget Law referred to the Centre for Profession-
al Rehabilitation, while the executed budget referred to the 
Centre for Rehabilitation and Social Integration.

	z 	In 2022, over €500,000 was not used for the 
construction of three day-care centres in Bar, 
Kotor and Herceg Novi by the Administration 
for Public Administration.

	z In 2021, €32.2m was planned for financing “oth-
er rights from social protection”, and only €7.0m 
was executed. This activity may have been im-
pacted by COVID-19, although this still reveals 
issues with execution.

	z In 2020, €8.0m was allocated to the programme 
“professional rehabilitation”, while €12,765,722 
was executed.

Disability-related spending was systematically and 
continuously displayed only by the MoFSW. Other de-
partments and agencies either did not allocate funds 
for measures related to persons with disabilities or 
did not show them in annual budget laws. Spending 
units have been improving the sequencing of activities 
through the years, which enables more meaningful 
analysis of recent annual budget laws (2021 and 2022), 
while older ones offer very little to no useable infor-
mation on disability expenditures. For example, the 
Employment Agency did not show any spending on 
professional rehabilitation beyond an aggregate sum 
in the Budget Law for 2019 and for 2020. The Budget 
Law for 2021 introduces four activities under the sub-
programme “professional rehabilitation”, which ena-
bles much better insight into the allocation of funds.

Another example is the MoLSW, which significantly im-
proved the sequencing of the budget lines related to 
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the work of institutions for social care, including res-
idential care institutions. From 2022, the allocations 
are shown per residential institution, which enables an 
easy reference of the spending on this form of care. 

In the 2022 Budget Law, the sequencing of activities 
was better but still not sufficient, which precludes a 
meaningful analysis in some areas. For example, ma-
terial assistance to families is shown as a separate 
sub-activity, but is not further sequenced into assis-
tance to families of children with disabilities or parents 
with disabilities. For that reason, further analysis of 
spendings for disability is impossible without collecting 
more data directly from the competent ministry.

The budget laws allow us to see that non-CRPD-com-
pliant expenditures, such as the provision of care for 
persons in residential care homes, increased sharp-
ly between 2018 and 2022.38 It is not possible to see 
which percentage of those funds was allocated for the 
provision of care for persons with disabilities in resi-
dential care, based only on the budget laws (some res-
idents may not be persons with disabilities). Still, unlike 
previous budgets, the planned and executed budget 
laws for 2022 provide expenditure per residential insti-
tution, which, together with additional information (e.g. 
which institutions provide care for children or adults 
with disabilities, the number of persons with disabilities 
per institution), can help identify costs allocated to res-
idential care of children and adults with disabilities.39 

Currently, it is impossible to reliably compare expendi-
ture for institutional care with expenditure for support 
to and services for persons with disabilities who are 
not residing in institutions, and on a year-by-year ba-
sis. That would be a useful comparison in the context 
of efforts to increase reliance on family- and communi-
ty-based care instead of institutional care. 

It should be emphasized that institutional care for 
adults and children with disabilities is not a CRPD-com-
pliant form of care. Therefore, disability-sensitive se-
quencing is significant for the identification of disability 
expenditure, and for the assessment of its compliance 
with the CRPD. The lack of disability-sensitive sequenc-

38	 Budget Law 2022. p 129.

39	 Institutional/residential care is not compliant with the CRPD 
and, as such, the expenditure for institutional care requires 
reformulation. The reform should aim at the redirection of 
funds from institutional care towards the prevention of insti-
tutionalization and transition from institutional to family living 
for children with disabilities and community-based independ-
ent living for adults. Still, the underfunding of institutions can 
be dangerous, and therefore, in the initial phases of dein-
stitutionalization there should be additional funds allocated 
for the development of non-institutional services and alter-
natives.

ing impedes the reformulation of non-CRPD-compliant 
expenditures and further adaptation of CRPD-compli-
ant expenditures.

The Employment Agency had a separate subpro-
gramme on the professional rehabilitation and employ-
ment of persons with disabilities. This is, arguably, the 
most specific display of funds used for the measures 
of the 2022 Budget Law that specifically target per-
sons with disabilities. This law displays the funds al-
located to “measures for professional rehabilitation”, 
“grant schemes concerning the employment of per-
sons with disabilities” and “subsidies to employers of 
persons with disabilities”. The 2022 Budget Law shows 
that almost 25% of funds for employment measures 
were dedicated to the employment of persons with 
disabilities in 2022 (approximately 26% in 2021). This is 
a commendable example of the presentation of funds 
allocated for measures for persons with disabilities, 
which provides a transparent insight, but not without 
deficiencies.

Still, to assess whether the funded programmes/sub-
programmes/activities are compliant with the CRPD, an 
interested party needs more information. For example, 
the CRPD Committee finds the work of persons with 
disabilities in sheltered, segregated employment ar-
rangements to be non-compliant with the CRPD. In that 
light, state parties should facilitate the employment of 
persons with disabilities in the open labour market.40 
Although aimed at the employment of persons with 
disabilities, expenditures on sheltered employment are 
not CRPD-compliant and must be redirected toward 
other compliant measures. Such measures could be: 
subsidies to employers in the open labour market for 
the employment of persons with disabilities; expendi-
tures for reasonable accommodation of the workplace 
and work process; funding work and employment as-
sistance; and support for self-employment of persons 
with disabilities.

In 2021, substantial funds from the Instrument for 
Pre-Accession (IPA) were dedicated to support for 
self-employment.41 It would be of vital importance to 
know how much of this amount was earmarked for the 
self-employment of persons with disabilities, but this 
cannot be determined by looking into the 2021 Budget 
Law.

Although some of or all such data may be available 

40	 General Comment No. 6 (2018) on equality and non-discrimi-
nation: Committee on the Rights of Persons with Disabilities, 
CRPD/C/GC/6, 2018. para. a).

41	 Budget Law 2021. Activity 15 021 004 005.
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upon filing a request to the responsible ministry,42 such 
a process may be adequate only for highly special-
ized OPDs and associations of parents of children with 
disabilities and CSOs, and virtually inaccessible to the 
wider, interested public, including most OPDs. Not-
withstanding, if disability-sensitive data were shown 
in the budget law, this would enable wider and more 
efficient scrutiny during the planning and execution of 
the budget, especially by OPDs and associations of 
parents of children with disabilities and CSOs.

The Public Works Administration43 also dedicated 
substantial funds to projects concerning children with 
disabilities in 2022. Namely, day-care centres were 
planned to be built in Kotor and Bar, and the capacity 
of the Herceg Novi day-care centre extended, accord-
ing to the 2022 Budget Law.44 Each project was shown 
as one budget activity. This is an example of planned 
expenditures displayed in a way that enables stake-
holders to assess their CRPD compliance.45 On the 
other hand, if all three projects were conflated under 
one activity titled “development of three facilities for 
community-based care for children with disabilities” 
this would preclude evaluation of the project from a 
CRPD perspective before further information could be 
obtained, because not all community-based services 
are compliant with the CRPD. The executed budget for 
2022 shows none of the planned funds utilized for the 
building and expansion of day-care centres. The issue 
of non-compliance of this type of community-based 
service with the CRPD is further noted in the section 
Case study on deinstitutionalization.

Therefore, a certain accuracy in the description of 
subprogrammes/activities enables more effective en-
gagement of stakeholders. Making budgetary data 
more accessible and readily available should enhance 
participation and monitoring by interested stakehold-
ers, including persons with disabilities. It should also 
decrease the burden on the competent authorities to 
provide information of public interest, in accordance 
with Article 26 (1) of the Law on Free Access to Infor-
mation.46

42	 The Ministry of Education, Science, Culture and Sports 
(MoESCS) was dissolved in 2022. The Ministry of Educa-
tion, Ministry of Culture and Media, Ministry of Science and 
Technological Development, and Ministry of Sport and Youth 
were established as part of the 43rd government in 2022.

43	 From the 2022 Capital Projects Administration.

44	 Budget Law 2022. p. 371.

45	 The building and expansion of day-care centres specifically 
for children with disabilities, which ultimately segregate them 
and do not facilitate their social inclusion, are not in line with 
the CRPD.

46	 Law on Free Access to Information, “Official Gazette Monte-
negro”, Nos. 44/2012 and 30/2017.

The Ministry of Health (MoH), which is expected to be 
one of the major spenders in relation to disability, pro-
vides very little information on subprogrammes and 
activities, virtually precluding any analysis without fur-
ther data collection from the ministry. OPDs and asso-
ciations of parents of children with disabilities report-
ed that the improvement of healthcare is their primary 
concern in Montenegro, including the availability of 
better aids and assistive technology.47 Considering the 
significance of this issue for Montenegrin citizens and 
the potentially substantial expenditure on disability, 
the MoH should consider introducing a more nuanced, 
disability-sensitive sequencing of subprogrammes 
and activities in the future.

The Fund for Health Insurance should presumably also 
spend substantial funds on assistive technology and 
aids for children and adults with disabilities. This, how-
ever, is not displayed in the annual budget laws, de-
spite a major improvement in the sequencing of the 
fund’s activities in 2021. This precludes any analysis 
without further collection of data from the fund, de-
creases transparency and impedes public scrutiny and 
participation in monitoring and planning.

The expenditures on the education of children and 
adults with disabilities of the ministry responsible for 
education were not displayed in the annual budget 
laws until 2023.48 Expenditure on preschool and ba-
sic education of children with disabilities, whether in 
specialized educational establishments or mainstream 
schools, was not displayed. Expenditure on support 
for children with disabilities who attend mainstream 
schools, such as personal or teaching assistance, or 
reasonable accommodation of school facilities, was 
not displayed either. In the 2023 Budget Law, the Min-
istry of Education improved the sequencing and in-
troduced the activity “inclusive education”, with over 
€3.3m earmarked. Still, there is no activity related to 
the education of children with disabilities in those re-
source centres that provide segregated education for 
children with disabilities. Knowing the ratio between 
children with disabilities in mainstream schools, re-
source centres, and children not attending any form of 
schooling is important to assess and monitor the pro-
gress in ensuring inclusive education for children with 
disabilities.

The Ministry of Justice, Human and Minority Rights 

47	 Situational Analysis of the Rights of Persons with Disabilities: 
Montenegro Country Report. Annex II, Chart II, p. 85.

48	 Until 2022 the responsible ministry was the Ministry for Edu-
cation, Science, Culture and Sports. Since 2022, the respon-
sible ministry has been the Ministry of Education.
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(MJHMR)49 did not specify any disability-related ex-
penditures (2018–2022). In 2023, the Ministry of Justice 
(MoJ) introduced a programme and a subprogramme 
on the improvement of human rights, with only one 
activity, titled “promotion of interreligious dialogue”. 
OPDs and associations of parents of children with dis-
abilities marked access to justice and improvement of 
mechanisms for the protection of their rights as being 
among their major concerns.50 Despite the existing is-
sue, the MoJ does not dedicate a subprogramme or an 
activity to expenditures related to disability. 

An example of good sequencing by the MJMHR in the 
2021 Budget Law is the subprogramme “realization of 
gender equality“ or separate activities under the sub-
programme “protection of human and minority rights”. 
There, different expenditures for the protection and 
promotion of the human rights of different groups are 
displayed. The MoJ should consider introducing an 
activity concerning the protection and promotion of 
the rights of persons with disabilities. Moreover, to im-
prove access to justice, the ministry may consider ear-
marking funds for the training of the judiciary on the 
rights of persons with disabilities, or for the provision 
of reasonable accommodation, such as sign language 
interpretation or technologies that can help children 
and adults with disabilities to participate in legal pro-
ceedings.

Disability-sensitive sequencing of programm- 
es/subprogrammes/activities is significant for 
the transparency of disability-related expe- 
nditure.

In summary, it would be useful if the competent au-
thorities displayed those budget activities which cap-
ture the amount of funds allocated for persons with 
disabilities in each programme, where applicable. In 
that case, interested parties would be able to map the 
public spending on persons with disabilities, and as-
sess their compliance with the CRPD. This would allow 
stakeholders to adequately support the authorities in 
addressing budgetary shortcomings.

5.4. LOCAL SELF-GOVERNMENTS

In this section, questions regarding LSGs’ budgeting 
practices and competences relevant to disability ex-
penditures are explored. The purpose is to identify the 
strengths and weaknesses of budgeting at the local 

49	 This ministry was dissolved in 2022. The Ministry of Justice 
and the Ministry of Human and Minority Rights were estab-
lished as part of the 43rd government in 2022.

50	 Situational Analysis of the Rights of Persons with Disabilities: 
Montenegro Country Report.

level and generate appropriate recommendations for 
the introduction of CCDIB.

According to the Organization for Economic Co-opera-
tion and Development (OECD), administrative and po-
litical decentralization in Montenegro is less intensive 
than fiscal decentralization.51 This means that some of 
the competences which LSGs may possess are limited, 
while a good portion of municipal funds are ensured 
by the municipalities themselves, and less from the 
central budget. Still, dependency on earmarked trans-
fers exists, especially in the sphere of social protec-
tion, which is identified as too costly for Montenegrin 
municipalities.52 In terms of competences, the OECD 
and Network of Associations of Local Authorities of 
South-East Europe (NALAS) consider municipalities in 
Montenegro rather limited.53 LSGs have no or limited 
competence in the fields of healthcare, education and 
public safety, social and child protection, employment 
and shared competence in technical infrastructure.54 
More precisely, the Government of Montenegro is re-
sponsible for regulating, financing and managing the 
sectors, while municipalities may contribute within 
their possibilities, according to the law.55

The lack of decentralization in the financing and man-
aging of sectors, such as social protection, education, 
employment and others, may facilitate the reformula-
tion of programmes and redirection of funds between 
programmes within a sector. For example, where the 
redirection of funds from a non-CRPD-compliant pro-
gramme funded from the central budget is intended 
(e.g. institutional care for persons with disabilities) to a 
CRPD-compliant programme which is funded from the 
local level (e.g. family- and community-based support 
and services), issues with the transfer of funds may 
occur in a highly decentralized system or sometimes 
it may even be impossible to make the fund transfer. 
In that case, deinstitutionalization tools, such as the 
“ring-fencing” of funds, are difficult to implement.56 
This should not be the case in Montenegro.

The Law on LSGs prescribes that LSGs ensure the par-
ticipation of the public through public discussions when 
drafting local budgets, certain plans and programmes, 

51	 Subnational government in the Western Balkans. (2023), 
OECD.

52	 8th Nalas Fiscal Decentralisation Report. (2021), NALAS. p. 
144.

53	 Subnational government in the Western Balkans. p. 10.

54	 Id. at p. 43.

55	 8th Nalas Fiscal Decentralisation Report. p. 144.

56	 Ring-fencing refers to the process of redirecting funds 
saved from scaling down institutional care towards family- 
and community-based support and services.
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urban planning projects, and general legal acts.57 Al-
though there is no obligation for LSGs to hold public 
discussions for all drafted plans, programmes, projects 
and acts, this could be a useful tool for including per-
sons with disabilities in budget and policy planning. 
To ensure full participation of persons with disabilities, 
LSGs should plan certain expenditures for reasonable 
accommodation in the process of public discussion.

Special attention should be given to plans, pro-
grammes, projects and acts that are related to the 
most pressing issues that persons with disabilities face, 
such as healthcare, community-based services, acces-
sibility, employment and education. In the spheres of 
social protection and social housing, LSGs may carry 
out certain activities, such as strategic planning, pay-
ment of material social assistance, provision of servic-
es for children, and establishment of social protection 
institutions.58 Still, LSGs are not obligated to do so, and 
when they do not fund such activities, the funds from 
the central budget are used for financing their imple-
mentation. Certain competences can be delegated to 
LSGs by the state administration when this ensures 
more efficient and economical performance.59 Where 
LSGs exercise their competence in relevant spheres 
and when certain tasks are delegated to LSGs, the 
proper inclusion and funding of disability expenditures 
should be ensured. 

The budgets of LSGs are undergoing a similar reform 
as the central budget, by shifting the focus towards 
programmes and performance. Programme budgeting 
has reportedly been implemented to a lesser degree in 
local budgets than in the central budget. According to 
the 2022–2026 PFRM, programme-based budgeting 
at the local level will become a priority only after this 
type of budgeting is implemented at the central level 
and the necessary regulations are adopted.60 Also, the 
insufficient resources of municipalities are impeding 
programme budgeting.61 It is planned for all LSGs to 
adopt programme budgeting and performance indica-
tors, including gender-oriented indicators by 2026.62 
The adoption of disability inclusion objectives and in-
dicators by municipalities should become one of the 
PFRMP objectives, too.

57	 Local Self-Government Law, “Official Gazette Montenegro”, 
Nos. 002/18 of 10 Jan. 2018, 034/19 of 21 Jun. 2019, 038/20 
of 25 Apr. 2020. Article 167 (1).

58	 Law on Social and Child Protection, Articles 17, 39, 59, 89, 
154 (4).

59	 Law on Local Self-Government, Article 31.

60	 Public Finance Management Reform Programme 2022–
2026.

61	 Id.

62	 Id. at Action Plan, Strategic Objective 1, Operational Objec-
tive 1.3.1.

The fact that the public finance and administration 
management are being reformed, presents a win-
dow of opportunity for the introduction of CCDIB at 
the local level in the coming years. A manual on pro-
gramme-based budgeting of LSGs in Montenegro was 
adopted to be one of the tools to facilitate the reform 
at this level of governance.63 The manual recommends 
an incremental adoption of programming, due to the 
reduced capacities of LSGs, while reportedly well-de-
veloped local strategic planning is a complementary 
feature that should make the reform straightforward.64 
The local strategic plans should include disability inclu-
sion as a cross-cutting issue, by assessing the impact 
of those plans on persons with disabilities and dedicat-
ing objective(s) and indicators to disability inclusion.

The following section looks into local budgets and 
local strategic documents to identify strengths and 
weaknesses and to formulate recommendations for 
the introduction of CCDIB in municipalities.

5.5. LOCAL BUDGETS AND DISABILITY

The annual budgets of municipalities are available on 
their websites. These budgets are mostly input-cen-
tred, showing only how much funding is made avail-
able to spending units. In Podgorica and Nikšić, the 
budgets for 2023 are not organized into programmes, 
while the main expenditure for disability is apparent-
ly the funding of the day-care centres for children 
and youth with disabilities. Another disability-specific 
expenditure is for the Commission for Orientation of 
Children with Special Educational Needs. There are no 
other disability-specific expenditures visible in these 
budgets. Financing of disability-specific expenditures 
and the mainstreaming of disability in other expendi-
tures is generally seldom or not at all shown in munic-
ipalities’ budget.

However, within these budgets, there are other planned 
expenditures for social and child protection, such as 
material assistance to parents of newborn children, 
one-time social assistance transfers, a help-in-home 
service and social housing. Also, substantial funds are 
dedicated to local sports. These non-disability-specific 
expenditures are substantial and should equally ben-
efit persons with and without disabilities. Children and 
adults with disabilities have the right to participate in 
cultural life, recreation, leisure and sport on an equal 
basis with others, and in accordance with Article 30 of 

63	 Martin Valentovič & Danka Kovalova, Priručnik o program-
skom budžetu lokalnih samouprava u Crnoj Gori (Handbook 
on the programme budget for Local Self-Governments in 
Montenegro) (Ministarstvo finansija i socijalnog staranja 
2021). p. 25.

64	 Id. at p. 9–10, 57.
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the CRPD. Therefore, it would be useful to know how 
much funding is spent to facilitate the participation of 
persons with disabilities in culture and sport. Consid-
ering that the Secretariat for Culture, Sport, Youth and 
Social Welfare65 is expected to be the most involved 
with disability-specific expenditures, it should consider 
introducing disability-sensitive sequencing of the pro-
gramme budget, and disability objectives and indica-
tors to measure performance, in the coming years.

Participation of persons with disabilities, either directly 
or through representative organizations in the making 
of annual budgets is an indispensable asset for the 
implementation of CCDIB in municipalities. The pur-
pose of LSGs is to satisfy the needs of citizens in an 
efficient and direct manner. In that sense, municipali-
ties are well-positioned and obligated to consult with 
citizens on public matters such as budgeting. Despite 
some positive examples of fruitful participation, OPDs 
and associations of parents of children with disabili-
ties reported that their involvement with the budget 
preparation was rather tokenistic and that they were 
involved too late in the budget preparation process.66 
This allows the space for only minor changes at best, 
according to OPDs and associations of parents of chil-
dren with disabilities.
 
To facilitate the implementation of CCDIB, municipal-
ities should consider improving the participation of 
citizens with disabilities (through their organizations 
and individually) by giving major weight to their 
budget-related recommendations and requests, and 
consider involving persons with disabilities in an ear-
lier stage of the budget planning process. Municipali-
ties are obligated to provide accessibility and reasona-
ble accommodation where needed in these processes 
(accessible venues, interpretation, possibility to submit 
proposals in audio/video format etc.).

Local strategic documents are mostly well-developed. 
The 2022–2026 Local Plan for the Improvement of So-
cial Inclusion in Nikšić sets the social inclusion of per-
sons with disabilities and the improvement of commu-
nity-based services as some of the main objectives. 
Plenty of well-formulated activities and measures are 
planned to achieve this objective. These span from 
several analyses on the position of persons with dis-
abilities and their needs, improvements in the availa-
bility of community-based services, promotion of em-
ployment, increased accessibility of built environment, 
transport, polling stations and materials, and inclusion 
in cultural events. The plan is very detailed concerning 

65	 Or a secretariat responsible for social protection, regard-
less of the title of the body and its organizational connec-
tion with other issues (e.g. sport and youth).

66	 Information obtained in consultations with OPDs and organ-
izations of parents of children with disabilities.

activities/measures and duty bearers, and can facili-
tate budget programming, which is noted in the Man-
ual on Programme-Based Budgeting of LSGs in Mon-
tenegro.67 

Podgorica has a 2021–2025 Strategy for Employment, 
which, inter alia, aims to increase the employment of 
vulnerable groups, including persons with disabilities. 
Two measures – professional rehabilitation and em-
ployment and salary subsidies – are aimed directly at 
persons with disabilities. These measures are costed 
and time-bounded, and the sources of funds, as well 
as implementing entities, are determined. Although 
the indicators, outcomes and target values could be 
defined more precisely, this represents an example of 
good practice. 
 
The measures/activities of a local action plans for the 
improvement of social inclusion can be grouped into 
clusters, and as such can be used as a pattern to help 
with the sequencing of programmes/subprogrammes/
activities in the municipal budget. For example, the 
employment of persons with disabilities, or accessi-
bility, can be subprogrammes of the social inclusion 
programme. Further sequencing into activities in the 
budget would enable the assessment of these activi-
ties in regards to being CRPD-compliant or not, just by 
looking into a municipality’s decision on the budget. 

The Manual on Programme-Based Budgeting of LSGs 
in Montenegro suggests that local budgets should in-
itially contain only two levels – programmes and sub-
programmes – for the sake of simplicity, while a third 
level (activities) should be introduced at a later stage 
if the need for more detailed reporting arises.68 Also, 
the manual suggests that only “lists of activities” be 
shown in each subprogramme, without detailed budg-
etary data for each activity, so that the preparation of 
the budget does not present too much of a burden for 
the local administration.69 This enables readers to see 
what is part of a subprogramme, but not the planned 
expenditure for each activity, without a further request 
to the competent bodies for additional information. 
In such cases, a reader could rely on a local strategic 
document,70 but only under the condition that those 
documents are actually costed, which is not the case in 
Nikšić’s 2022–2026 Plan for Social Inclusion.

For the introduction of CCDIB in local budgets, and in 

67	 Martin Valentovič & Danka Kovalova, Priručnik o program-
skom budžetu lokalnih samouprava u Crnoj Gori (Handbook 
on the programme budget for Local Self-Governments in 
Montenegro) (Ministarstvo finansija i socijalnog staranja 
2021). p. 27.

68	 Id. at p. 25.

69	 Id. at p. 37.

70	 Id.
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the context of the budgetary reform, incorporation of 
an obligation to implement CCDIB in a general legal act 
(law, bylaw) would be extremely useful. Regulations on 
local budgeting have not yet been adopted, and this 
might be the right time for a provision which requires 
municipalities to improve their budgeting concerning 
disability. 

Tools that municipalities can use to facilitate the im-
plementation of CCDIB are the same tools that can be 
used on the central level.

5.6. CASE STUDY ON 
DEINSTITUTIONALIZATION

From a public finance perspective, the ultimate aim of 
a state budget is to generate the maximum benefit for 
its citizens both in monetary and non-monetary terms. 
When considering CCDIB, there is an additional need 
to emphasize the rights of individuals with disabilities 
and compliance to the CRPD. 

The transition from institutional to family- and com-
munity-based care and living is usually referred to as 
deinstitutionalization. This process must be properly 
planned and executed to avoid leaving children and 
adults with disabilities without proper support and ser-
vices. The CRPD Committee has recommended that 
Montenegro develop a deinstitutionalization strategy 
to guide this process.71 According to the CRPD Com-
mittee, any form of institutional care is not compliant 
with the CRPD, and alternatives must be found in fam-
ily-based care for children with disabilities (optionally 
supported living for older minors), and family and in-
dependent living arrangements for adults with disabil-
ities.72 The CRPD Committee emphasized the dangers 
of institutional care for children with disabilities, includ-
ing care in small-group homes.73

Additionally, any segregating of community-based ser-
vices, such as day-care centres or institutions for the 
provision of respite care for children with disabilities, is 
considered non-compliant with the CRPD by the CRPD 
Committee.74 This was also emphasized in the treaty 
body’s concluding observations to Montenegro:

71	 Concluding observations on the initial report of Montene-
gro, CRPD/C/MNE/CO/1, Committee on the Rights of Per-
sons with Disabilities, 2017.

72	 General Comment No. 5 (2017) on living independently and 
being included in the community: Committee on the Rights 
of Persons with Disabilities, CRPD/C/GC/5, 2017. para. 15 
(b).

73	 Id. at para. 16 (c).

74	 Guidelines on Deinstitutionalization, Including in Emergen-
cies, CRPD/C/5, (Committee on the Rights of Persons with 
Disabilities), 2022.

“Take swift measures aiming at the deinstitu-
tionalization of children and allocate all neces-
sary resources to ensure that they have access 
to all necessary services in the context of com-
munity care instead of in the context of day-care 
centres or any other segregated settings.”75 

To implement the relevant CRPD norms and above-
mentioned recommendations of the CRPD Committee, 
the Montenegro authorities, inter alia, need to plan and 
execute the budget accordingly. Following that, ex-
penditure on institutional care should be reformulated 
and redirected towards family- and community-based 
support and services. 

A 2019 roadmap on transitioning from institutional to 
family- and community-based care in Montenegro iden-
tified significant funding gaps, amounting to €14.7m 
annually. Around €3.27m could provide the minimum 
package for family- and community-based services for 
children and youth, whilst the remaining €11.45m would 
meet the funding requirements for adults, the elderly 
and persons with disabilities. 

Of particular importance is the finding that implementa-
tion of the minimum package of family- and communi-
ty-based services for children and youth in formal care 
did not require any more funding than was allocated, 
meaning a redirection of funds would be sufficient in 
introducing deinstitutionalization in the long term. 

However, it should be noted that higher short-term 
costs exist due to transitional costs in moving from 
institutions to more sustainable family- or communi-
ty-based settings. Nonetheless, deinstitutionalization 
provides a more sustainable and a CRPD-compliant 
solution for the longer term, which typically offers a 
more flexible approach to budgeting and planning. 
The services are more tailored to the individual, which 
allows for adjusting budgets in line with changing pri-
orities (rather than institutional approaches which may 
be more rigid). 

The roadmap also established that family- and com-
munity-based care provide substantial savings com-
pared to the institutional care. For children and youth, 
the cost of foster care is estimated to be approxi-
mately 3.5 times cheaper than institutional care. It 
follows that implementing deinstitutionalization could 
lighten the burden on the state budget. Still, it must 
be emphasized that deinstitutionalization must not be 
observed as a public cost-cutting measure, and that 
services and support provided in the community must 

75	 Concluding observations on the initial report of Montene-
gro. para. 15 (b).
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be of a high quality.76

At its core, family- and community-based care and 
provision of support and services provides a more 
prudent approach to financing care for children, youth, 
adults and the elderly, and better value for money, and 
it is in line with the CRPD.

06. ROADMAP TOWARDS 
THE IMPLEMENTATION OF CCDIB

AUDIENCE FAMILY-BASED CARE TRADITIONAL
INSTITUTIONS SMALL-GROUP HOMES77

Children/young persons €3,545 (foster care) €12,748 €21,667

 Table 6:  Cost of institutionalized and family/community-based care per child/young person per year

Source: Roadmap for the transition from institutional to family- and community-based care in Montenegro

Where such data is not available, spending units should 
foresee the development of a situational analysis with 
a disability impact analysis to uncover gaps and ob-
stacles that persons with disabilities face in accessing 
their rights and using public goods and services of the 
respective spending unit as well as in relation to their 
programmes. A disability impact analysis should also 
be a part of the socio-economic impact analysis, which 
spending units would prepare when developing policy 
proposals. If such an effort is seen as overwhelming, 
the MoF should pilot the initiative together with the se-
lected spending units.

A disability impact analysis serves as a means for the 
spending units to create disability objectives and indi-
cators to overcome the identified gaps and obstacles 
so that persons with disabilities can benefit equally 
from the actions and policies of spending units. Some 
sectors will identify disability expenditures that are not 
compliant with the CRPD (e.g. funding of residential 
institutions), while others will detect a complete lack 
of funding for the inclusion of persons with disabilities 
(e.g. the absence of disability perspective in public 
procurement). The former group will need to create 
plans to reformulate their programmes (e.g. redirect-
ing funds to family- and community-based support and 
services) and the latter to introduce disability funding 
in their programmes for the first time (e.g. dedicating 
a share of public procurement contracts to companies 

In summary, a way toward a successful implementation 
of CCDIB will consider ensuring:

	z Analysis of the gaps and effects of budgeting 
on persons with disabilities across all sectors;

	z The introduction of disability-inclusive expendi-
ture in annual budgets and medium-term budget 
frameworks;

	z Monitoring and reporting on CCDIB;
	z Accountability for the implementation of CCDIB 

in spending units.

In the first year, the implementation of CCDIB can start 
with the MoF instructing the spending units (all, or se-
lected, units) to compile relevant data on disability-re-
lated expenditure and the impact of their respective 
sector policies on persons with disabilities, and to cre-
ate plans for disability inclusion.78

76	 For more on the issue of deinstitutionalization and public 
cost-cutting see: Lazar Stefanović, Trans-institutionalisation 
of disabled people. A critical appraisal of some deinstitu-
tionalisation strategies in South Africa and Europe § 5 (Pro-
vincial Ombudsman and the Institute for Criminological and 
Sociological Research Belgrade. 2022).

77	 There is only one small-group home in Montenegro, situat-
ed in the Municipality of Bijelo Polje. The CRPD Committee 
and a number of other disability rights organizations consid-
er small-group homes non-compliant with the CRPD.

78	 Law of Budget and Fiscal Responsibility. Article 29 (4).
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 Figure 1:  Diagram of programmes on the level of public funding and compliance with the CRPD. 

 Figure 2:  Budget action based on the level of funding and CRPD compliance. 

Source: Alexander Cote

Source: Alexander Cote
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led by persons with disabilities or to businesses that 
employ persons with disabilities in an open labour mar-
ket).

The disability inclusion objectives and indicators of 
spending units should be cross-checked with the ex-
isting strategic documents related to the rights of 
children and adults with disabilities (e.g. strategies on 
ending discrimination against persons with disabili-
ties or on inclusive education). A spending unit must 

consider the relevant existing national strategic doc-
uments when drafting its own action plans and incor-
porate them appropriately. An expert advisory group 
should assist spending units in creating objectives and 
indicators and developing budget statements, where 
needed. Also, spending units should include OPDs 
and organizations of parents of children with disabil-
ities when assessing the impact of their work on chil-
dren and adults with disabilities and identifying gaps 
and needs.



27

R
o

ad
m

ap
 t

ow
ar

d
s 

th
e 

im
p

le
m

en
ta

ti
o

n 
o

f C
C

D
IB

 

When the priorities for disability inclusion are identi-
fied, a spending unit forms a budget subprogramme 
or an activity related to the defined objectives. There-
fore, each spending unit should have a budget line 
(programme/subprogramme/activity) (one or more) 
dedicated to disability inclusion, where applicable. 
This budget line is connected to the spending units’ 
objectives on disability inclusion. In this way, transpar-
ency of disability-inclusive spending is achieved and 
disability is mainstreamed across spending units.

The main spending units send their proposals devel-
oped in accordance with expert instructions to the 
MoF.79 They must contain socio-economic impact 
analyses, including the impact of the proposal on gen-
der equality shown separately, in accordance with 
the Communication for the Preparation of the Medi-
um-Term Budget Framework.80 Alongside those, the 
spending units should submit their disability impact 
analysis (impact assessment),81 objectives and indica-
tors in accordance with the instruction from the MoF.

The MoF, then, among other things, determines the 
fiscal space for the funding of new policies, including 
disability-inclusive action plans.82 In this phase, the 
MoF should consider consulting a supporting ministry, 
preferably the MHMR, which can review proposals for 
their compliance with the CPRD. The MoF then submits 
a draft law on the budget to the government. Before 
the government determines the draft law and submits 
it to the parliament, it should consider consulting an 
expert advisory group on CCDIB, and determining 
whether the draft law appropriately plans and budg-
ets disability inclusion, if this has not been done in the 
previous phase. 

Once the draft law on the budget is in the parliament, 
a parliamentary committee should assess the disabili-
ty-inclusive budgets of the draft law. The Committee 
on Human Rights and Freedoms should review and 
issue its opinion on the inclusion of disability in line 
with the CCDIB.83 The Committee on the Economy, Fi-
nance and the Budget considers the opinion on CCDIB 
by the Committee on Human Rights and Freedoms, in 
accordance with Art. 137 (4) of the Rules of Procedure. 
Considering the established practice for parliamentary 

79	 Id. at Article 30.

80	 Cirkular za formulisanje srednjoročnog budžetskog okvi-
ra 2024−2026 (Circular for Formulating the Medium-Term 
Budget Framework 2024–2026). Ministarstvo Finansija.

81	 Impact assessment and impact analysis are terms used in-
terchangeably in this document.

82	 Cirkular za formulisanje srednjoročnog budžetskog okvi-
ra 2024−2026 (Circular for Formulating the Medium-Term 
Budget Framework 2024–2026). Ministarstvo Finansija.

83	 Rules of Procedure Article 137.

committees to include CSOs and OPDs and associa-
tions of parents of children with disabilities in their ses-
sions, they should consider doing the same in relation 
to the budget law proposal on CCDIB. 

Spending units should prepare financial reports which 
include information on CCDIB.84 The MoF should, there-
fore, prescribe the reporting on CCDIB as part of the 
reports of spending units, in accordance with the law.85  
In order to facilitate effective reporting on CCDIB, the 
development of the reporting methodology may be 
needed. The MoF should then be able to include the 
report on CCDIB in its annual financial report, together 
with an impact analysis. 

The SAI should also be included in the assessment 
of the implementation of CCDIB. There are guidelines 
developed for Supreme Auditing Institutions, which the 
SAI has reportedly used to analyse the success and ef-
fects of actions aimed at gender equality and SDGs.86 
Apart from the effects, the SAI may decide to study 
the transparency, accountability and inclusiveness of 
the budgeting for disability inclusion. Therefore, the 
SAI can conduct a review of the budget and can eval-
uate its effects and success.

In the preparation of the municipal budgets, LSGs 
must closely consult with citizens, including those who 
have disabilities, in accordance with the law. LSGs are 
better positioned to ensure direct participation of not 
only OPDs and associations of parents of children with 
disabilities, but also that of interested individuals with 
disabilities who do not represent or are not members 
of OPDs, associations of parents of children with disa-
bilities. Municipalities should consult with persons with 
disabilities from the onset of the local budget prepa-
ration, and give major weight to their suggestions, 
considering the significance of the improvement of the 
position of persons with disabilities for the entire com-
munity, and based on national and international human 
rights laws.

6.1. TENTATIVE STEPS FOR THE 
IMPLEMENTATION OF CCDIB 
IN A BUDGET CYCLE

01.	 The MoF issues expert instruction to spending 
units and municipalities (all or selected) to collect 

84	 Law of Budget and Fiscal Responsibility. Article 44 (1).

85	 Id. at Article 44 (2).

86	 Revizija uspjeha. Uspješnost sprovođenja politike rodne 
ravnopravnosti u Crnoj Gori: Konačni izvještaj (Success 
Review. Implementation Effectiveness of Gender Equality 
Policy in Montenegro: Final Report), DRI broj: 02-035/23-
420/20, (Državna revizorska institucija), 2023. p. 4.
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data on disability-related expenditure and ana-
lyse the impact of their respective sectoral pro-
grammes and policies on persons with disabilities.

02.	 Spending units:87

a.	 Foresee the production of a situational analy-
sis with a disability-impact assessment;

b.	 Identify national policies related to persons 
with disabilities and links with their entities, if 
they exist;

c.	 Engage with OPDs and associations of par-
ents of children with disabilities and relevant 
stakeholders to identify priorities;

d.	 Based on the analysis, spending units create 
objectives, targets and indicators to over-
come identified gaps and obstacles and ena-
ble persons with disabilities to benefit equal-
ly from the actions and policies of spending 
units;

e.	 Consult with an advisory expert group on 
CCDIB, where needed;

f.	 Where non-CRPD-compliant expenditure is 
detected, spending units create plans to re-
formulate the expenditure by redirecting 
funds to CRPD-compliant actions (Figures 3 
and 4);

g.	 Where no disability-related expenditure is 
detected, spending units create a plan to in-
troduce a disability perspective in their work 
for the first time (e.g. conducting analysis and 
dedicating a share of public procurement con-
tracts to companies or businesses that are led 
by or employ persons with disabilities);

h.	 When objective(s) for disability inclusion are 
identified, a spending unit forms a budget line 
(programme/subprogramme/activity) relat-
ed to the defined objective(s);

i.	 Spending units submit their proposals contain-
ing a disability impact analysis and disability 
objectives to the MoF.

03.	 Engagement of spending units with the MoF:

a.	 Prepare budget, with marked disability-relat-
ed expenditure, including a disability budget 
statement;

87	 Inside spending units, Units for Strategic Planning should 
be well equipped to lead the development of disability-in-
clusion plans as well as to develop impact assessments and 
budget statements.

b.	 Communicate the relevance to the MoF (on 
objectives and analysis);

c.	 Submit entity budget.

04.	 Processing of proposals by the MoF:

a.	 Review cross-government disability-related 
expenditure financing and create a disability 
budget statement;

b.	 Submit the proposed budget and relevant 
notes (including summary) to the government, 
to send it to parliament/committees.

05.	 Budget approval:

a.	 The Committee on Human Rights and Free-
doms reviews and comments on CCDIB;

b.	 Budgets with outcome measures approved;

c.	 The Citizens’ Budget created.

06.	 Implementation and monitoring:

a.	 aInternal monitoring: Spending units submit 
mid-term and annual reports on the execution 
of the programme budgets containing reports 
on the effects of CCDIB to the MoF.

b.	 External monitoring: 

1.	 The SAI issues a report on the effects of 
CCDIB (for each year or several years);

2.	 Optionally, the Independent Monitoring 
Mechanism (IMM) for the promotion, pro-
tection and monitoring of the implemen-
tation of the CRPD, consisting of 10 rep-
resentatives of OPDs and associations of 
parents of children with disabilities, and 
established with the help of the Protector 
of Human Rights and Freedoms of Monte-
negro could issue an independent report 
on CCDIB and provide inputs to the MoF 
and other subject, where needed, in the 
process of budget preparation.

6.2. INSTITUTIONAL FRAMEWORK 
 TO FACILITATE CCDIB

In comparative practice, it has been shown that a 
robust institutional framework is an important ena-
bling factor for the implementation of efforts similar 
to CCDIB.88 Those structures or mechanisms serve to 

88	  Nicol & Pinar, OECD Journal on Budgeting, (2021).
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lead, support, facilitate, monitor and evaluate the plan-
ning and execution of the budget. 

Naturally, the CCDIB efforts should be led by the MoF. 
The MoF should ideally be supported by the MHMR. 
The support of another ministry to the MoF is essential 
considering the overall goal of CCDIB – the realization 
of the rights of persons with disabilities in a way that 
is compliant with international human rights law, more 
specifically – the CRPD.89 Still, the crucial work should 
be done by the spending units, which identify gaps 
and needs, create objectives and indicators, conduct 
impact assessments, issue budget statements, report 
on CCDIB and execute budgets. Arguably, Units for 
Strategic Planning will be well-positioned to lead these 
processes within spending units.90 

Monitoring the mainstreaming of disability inclusion 
across sectoral strategies could be the responsibility 
of the General Secretariat of the Government – Sec-
tor for Strategic Planning and Coordination of Govern-
ment Policies. This body should ensure that sectoral 
strategies, where this is relevant, contain a disability 
perspective and incorporate objectives for the inclu-
sion of persons with disabilities. When issuing opinions 
on draft acts, the sector should consider including the 
assessment of the act’s inclusion of a disability per-
spective and the incorporation of objectives and indi-
cators (pre-developed objectives and indicators from 
the national disability results framework, if available). 
When evaluating strategies, the sector is already 
tasked with proving whether they are compliant with 
international gender-equality standards and whether 
cross-cutting issues (including gender equality, ecol-
ogy, etc.) are sufficiently included, according to the 
Handbook for the Evaluation of Strategic Documents. 
Knowing that the consideration of cross-cutting issues 
is already part of the strategy evaluation, there should 
be no significant obstacles in looking specifically into 
disability inclusion.

Considering that CCDIB is informed by the living ex-

89	 In Ireland, the Department of Finance is a lead and the 
Department of Justice provides support. In Zimbabwe the 
Ministry of Finance is supported by the Ministry of Labour 
and Social Affairs. In both countries, such co-operations 
between a lead and a supporting ministry are seen as im-
portant enabling factors of their institutional frameworks for 
disability inclusion.

90	 During the consultative process, the role of individuals 
appointed as disability focal points to be responsible for 
CCDIB within line ministries was considered. However, the 
capacities of individuals appointed as disability focal points 
to adequately conduct activities regarding CCDIB was dis-
puted by the consulted participants, and it was suggested 
for the Units for Strategic Planning to consider taking this 
role. This does not mean that the individuals appointed as 
disability focal points in line with Art. 33 (1) cannot be includ-
ed in the process, in one way or another.

periences of persons with disabilities, but is also an 
academically-based, cross-sectoral, human rights-ori-
ented initiative, a permanent advisory group reflect-
ing those characteristics should be formed. Such a 
body should consist of representatives of government 
departments, representatives of OPDs and associa-
tions of parents of children with disabilities, CSOs and 
academia in the sphere of international human rights 
law and other academic spheres. The participation of 
representatives of the Institution of the Protector of 
Human Rights and Freedoms and the IMM would be 
beneficial. Such a multidisciplinary body with expertise 
in the rights of persons with disabilities and lived expe-
rience of disability should provide expert and advisory 
support for the implementation of CCDIB. 

A disadvantage of such a group, if established as a 
government body, is potentially a high turnover of its 
membership, especially with the representatives of 
ministries. If such a body is formed as part of the gov-
ernment, it is likely that, after each new government is 
formed, the body would need to be established again, 
which is the case with the National Council for Care 
of Persons with Disabilities, the Council for Sustainable 
Development, and other similar bodies.91 This can lead 
to instability and inconsistency in decision making, a 
lack of institutional memory, reduced efficiency, a lack 
of coherence in its work and reduced expertise. There-
fore, efforts should be taken to establish a permanent 
advisory group to provide advice to ministries and 
other spending units. Its membership should comprise 
ministerial and external personnel, ensuring continuity 
beyond government transitions, thereby fostering sta-
bility and sustained expertise.

The Protector of Human Rights and Freedoms, as a 
body under whose auspices the IMM, the body for 
the promotion, protection and monitoring of the im-
plementation of the CRPD, was recently established, 
should consider monitoring the implementation of 
CCDIB. The IMM was formed in 2023,92 in line with Ar-
ticle 33 of the CRPD, after an open call for IMM mem-
bers was issued by the Protector of Human Rights and 
Freedoms. Therefore, considering that CCDIB is an in-
strumental tool for implementation of the CRPD, the 

91	 Revizija uspjeha: Pripremljenost institucija Crne Gore za real-
izaciju ciljeva održivog razvoja do 2030. godine (Revision of 
success: Montenegro’s institutional readiness for achieving 
the Sustainable Development Goals by 2030). 2023. p. 21.

92	 The IMM was formed under the joint UN project “Accelerating 
Disability Inclusion for Children and Adults with Disabilities in 
Montenegro” funded by the UN Partnership on the Rights 
of Persons with Disabilities (UNPRPD), and implemented by 
UNICEF and UNDP, with the support of Human Rights Advis-
er from the Resident Coordinator Office in Montenegro. Dis-
ability-Inclusive Budgeting Guidelines have been produced 
under the same project.
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IMM has competence in that sphere.

The IMM could monitor all or some of the phases of 
the budget lifecycle, depending on its capacities. The 
evaluation of budget performance may be an activity 
undertaken by the IMM or outsourced, depending on 
its capacities. Still, the SAI is likely better positioned to 
conduct such a study. The sustainability of the IMM is 
crucial for the continuous and quality execution of its 
advisory and budget monitoring activities.

Apart from monitoring, the Protector of Human Rights 
and Freedoms and the IMM could also offer human 
rights expertise and help state departments to formu-
late their CCDIB-related actions as an advisory body. 
The protector’s staff and IMM members should consid-
er its capacities to monitor budgetary cycles, provide 
expert advice, and accordingly plan capacity building 
or capacity expansion if needed.

The SAI, whose role in ensuring and facilitating CCDIB 
has already been mentioned, represents a crucial in-
stitution for the review and evaluation of the budget. 
Apart from the central budget, the SAI may undertake 
the review and evaluation of municipalities’ budgets 
for the implementation of CCDIB and for the success 
of disability inclusion-related initiatives, in a similar way 
to how it did with the public policy on gender equal-
ity and with the implementation of SDGs.93 The roles 
of the Parliamentary Committee on the Economy, Fi-
nance and the Budget and the Committee on Human 
Rights and Freedoms are critical when the budget 
proposal enters parliament. Their role has been men-
tioned above.

Taking into account that CCDIB is data-driven, it is nec-
essary to ensure quality data collection and analysis. 
MONSTAT has the lead responsibility for collecting 
and analysing official data. Also, the Institute for Social 
and Child Welfare has a mandate to research and is 
well-positioned to assess the social protection-related 
needs of children and adults with disabilities. The MoF 
is another producer of statistics, whose data will be es-
pecially significant for the promotion of CCDIB. These 
agencies should adopt methodologies that will enable 
effective data, and evidence-based planning and mon-
itoring of disability inclusion in budgeting and public 
policy. Critically, national disability indicators must be 
measurable and compatible with domestic information 

93	 Revizija uspjeha. Uspješnost sprovođenja politike rodne 
ravnopravnosti u Crnoj Gori: Konačni izvještaj (Success Re-
view. Implementation Effectiveness of Gender Equality Policy 
in Montenegro: Final Report). Revizija uspjeha: Pripremljenost 
institucija Crne Gore za realizaciju ciljeva održivog razvoja do 
2030. godine (Revision of success: Montenegro’s institu-
tional readiness for achieving the Sustainable Development 
Goals until 2030). 2023.

systems. The improvement of collection and analysis 
of data about persons with disabilities is part of stra-
tegic documents, including the 2022–2027 Strategy 
for the Protection of Persons with Disabilities from Dis-
crimination and the 2019–2025 Promotion of Inclusion, 
the Strategy for Inclusive Education in Montenegro, 
and the National Strategy for Sustainable Develop-
ment until 2030. The ongoing reform of the disability 
assessment mechanism in Montenegro will result in the 
establishment of a national e-registry of persons with 
disabilities, which should facilitate planning and CCDIB.

To sum up, an institutional framework consisting of the 
following actors, each having its own set of responsi-
bilities, ensures a robust mechanism for the implemen-
tation of CCDIB:

	z The MoF as the lead department and the MHMR 
as the supporting department;

	z Spending units and, inside them, Units for Stra-
tegic Planning;

	z The Sector for Strategic Planning and Coordina-
tion of Government Policies to monitor disability 
inclusion in strategic documents; 

	z A permanent advisory expert group to provide 
advice to the MoF and other departments;

	z The Parliamentary Committee on the Economy, 
Finance and the Budget and the Committee on 
Human Rights and Freedoms;

	z The IMM;
	z The SAI;
	z MONSTAT and other producers of statistics.

6.3. INSTRUMENTS OF CCDIB

The following instruments are aimed at ensuring that 
disability is mainstreamed in public policy and budg-
eted, in a CRPD-compliant manner, at the national and 
local levels. 

This is an overview of promising tools that have been 
used in other countries. Some of the tools were de-
veloped to support CCDIB, while others were devel-
oped in the context of gender-responsive budgeting, 
child-responsive budgeting, budgeting for SDGs or in-
ternational aid. These are: (i) political commitment and 
legal obligation; (ii) disability-inclusive analysis; (iii) dis-
ability budget statement; (iv) national disability results 
framework and indicators; (v) benchmarking; and (vi) 
disability marker, tagging and coding.

6.3.1. Political commitment and legal obligation

One of the first strategic steps is to ensure a high-level 
political commitment to CCDIB. Political commitments 
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may evolve into legal obligations. The development 
of a legislative framework for the implementation of 
CCDIB, including in the form of a provision which ob-
ligates decisionmakers to mainstream disability and 
dedicate adequate funds for the inclusion of persons 
with disabilities, is an important factor for the success 
of CCDIB. 

Arguably, the lack of legal obligation may decrease the 
chances of the implementation of CCDIB. Still, although 
not explicitly recognized as such, CCDIB finds its basis 
in the Constitution of Montenegro, the ratified CRPD 
and antidiscrimination legislation as explained above.

Regardless of the incorporation of CCDIB-related ob-
ligations into the legal framework, a high-level po-
litical commitment to CCDIB is important.94 Such a 
commitment may be expressed in the government’s 
programme, or one of the overarching strategic policy 
documents, such as PFMRP, the strategic documents 
that are guiding Montenegro’s accession process to 
the EU, or strategic documents on antidiscrimination. 
The commitment can be also expressed in another 
appropriate form; however, creating objectives, indi-
cators and deadlines related to the implementation 
of CCDIB would be particularly important for its pros-
pects. On the other hand, the gap between aspirations 
enshrined in strategic policy documents and actual 
budgets may be significant. For that reason, the MoF 
should include CCDIB and CCDIB-related actions in its 
budget preparation documents (e.g. macroeconomic 
and fiscal policy guidelines, instructions for the prepa-
ration of annual and medium-term budgets). 

Different administrations of Montenegro have com-
mitted to improving the legal and policy frameworks 
related to the rights of persons with disabilities, espe-
cially in relation to education, work and employment, 
participation and representation, deinstitutionalization 
and accessibility.95 In general, CCDIB is compliant with 
the policy and legal frameworks in Montenegro, and 
does not conflict with any of its policy areas and com-
mitments.

6.3.2. Disability-inclusive analysis

Disability-inclusive analysis (DIA) has the goal of iden-

94	 A high-level commitment to “equality budgeting” has been 
seen as an important enabling factor, while the lack of obliga-
tion was identified as an impediment to the implementation 
of “equality budgeting” in Ireland.

95	 E.g. Program rada 43. Vlade Crne Gore: Ekspoze mandatara 
za sastav Vlade Dritana Abazovića na sjednici Skupštine Crne 
Gore (Programme of the 43rd Government of Montenegro: 
Exposé of the Prime Minister Dritan Abazović for the forma-
tion of the Government, presented at the session of the Mon-
tenegrin Parliament), Skupština Crne Gore, 2022. p. 17–18.

tifying issues that need to be addressed, defining solu-
tions and determining targets within the context of a 
government sector, a budget programme, or an inter-
sectoral/sectoral public policy.

DIA of a budget can have several steps (these steps 
are tentative):

01.	 Collecting disability-related data, disaggregat-
ing it according to disability, gender, age, so-
cio-economic status and other relevant char-
acteristics; conducting and reviewing research 
studies to identify inequalities and gaps, and 
assess disability-specific costs which increase 
the costs of living for persons with disabilities; 
producing a situational analysis.

02.	 Assessing whether programmes are disabili-
ty-sensitive, whether budgetary allocations are 
adequate, and how much money is dedicated to 
the inclusion of persons with disabilities. 

03.	 Formulating objectives and actions to address 
issues important for the inclusion of persons 
with disabilities in each programme/public 
policy, and assessing the impact of those pro-
grammes/policies on persons with disabilities.

04.	 Reformulating programmes/public policy doc-
uments that do not include disability, or that 
include disability but not in a CRPD-compliant 
manner, and cross-checking with national stra-
tegic documents.

Step 1 is essentially a disability baseline analysis, often 
referred to as a situational analysis. Such an analysis 
is a comprehensive review of the position, conditions, 
rights, livelihoods, challenges and opportunities of per-
sons with disabilities in a country. It comprises a variety 
of different factors and it is multidisciplinary. In 2021, 
the already mentioned UN Situational Analysis was 
published.

Step 2 encompasses an analysis of the impact of base-
line budgets and policies, and detection of budget and 
policy-related gaps and challenges that should be ad-
dressed. When the objectives for disability inclusion 
are created, an impact assessment of future budgets 
and policies should be undertaken too. An impact anal-
ysis/assessment is arguably the most commonly used 
tool for policy mainstreaming of different cross-cutting 
issues alongside disability, such as gender equality and 
environmental issues.

Steps 3 and 4 relate to actions aimed at tailoring the 
budget and national/local policies based on the pre-
vious steps. After the budget is executed, an ex-post 
disability analysis assesses the impact of the budget 
on disability inclusion, how the allocated resources 
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were spent, and whether the targets were reached. 
Such an analysis serves to improve future policies.

OPDs and associations of parents of children with dis-
abilities can be directly involved in any of the above 
steps, especially in the identification of barriers that 
persons with disabilities face, the assessment of the 
adequacy of current spending on disability, and the 
formulation of plans to address the inequalities and 
funding gaps. During the budget adoption process, the 
primary points of engagement for OPDs and parental 
associations should be with line ministries and other 
spending units, rather than the MoF, in recognition of 

STEP 1 STEP 2 STEP 3 STEP 4

Collecting data; 
conducting 

situational analysis.

Assessing adequacy of 
current programmes and 

budgetary allocations 
and gaps.

Formulating objectives to 
address issues important 
for the inclusion of per-

sons with disabilities in a 
respective programme.

Reformulating pro-
grammes. Cross-checking 

with national policies. 
Assessing impact.

 Figure 3:  Steps to disability-inclusive analysis of budgets and public policy documents 

 Figure 4:  Involvement of OPDs and associations of parents of children with disabilities
                                in different phases of disability-inclusive analysis 

the pivotal role that spending units play in formulating 
budget proposals and defining their programmes.

Prioritize engagement of OPDs and associ-
ations of parents of children with disabilities 
with line ministries and spending units during 
budget preparation for effective collaboration.

The following Figure 4 shows the benefits and ways to 
involve OPDs and associations of parents of children 
with disabilities and association of parents of children 
and youth with disabilities in different activities.

COLLECTION OF DATA; RESEARCH; SITUATIONAL ANALYSIS

	� Data collection can be conducted from and together with OPDs and associations of parents of children 
with disabilities. 

	� Focus groups with representatives and/or members, interviews, questionnaires, etc. Participatory research 
is advised.

IDENTIFICATION OF BARRIERS AND GAPS IN RELATION TO SPECIFIC RIGHTS,
SPENDING UNITS/PROGRAMMES/PUBLIC POLICY DOCUMENTS

	� Identification of obstacles is often impossible without persons with disabilities. Non-disabled people are 
usually not able to fathom all the barriers persons with disabilities may face in the widest spectrum of life 
circumstances.

	� Consultations, focus groups, interviews and questionnaires may be the methods of choice.

ASSESSING PROGRAMMES AND POLICIES FOR DISABILITY-SENSITIVITY, ADEQUACY
OF BUDGETARY ALLOCATIONS AND ALIGNMENT WITH STRATEGIC DOCUMENTS

	� OPDs and associations of parents of children with disabilities are best-positioned to provide expert review 
and potentially evidence on inadequacy of allocated funds.

	� Case studies, consultations, interviews and focus groups.

REFORMULATING PROGRAMMES, PUBLIC POLICY DOCUMENTS

	� OPDs and associations of parents of children with disabilities can inform policymakers on what the priority 
areas for them are and what the funds should be directed to. OPDs and associations of parents of children 
with disabilities may possess, although not necessarily, expertise in international law and the CRPD, and 
facilitate the formulation of CRPD-compliant measures.

	� Consultations, interviews, focus groups and questionnaires.
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FORMULATING ACTIONS TO ADDRESS ISSUES FOR EACH PROGRAMME/PUBLIC POLICY

	� When formulating reformatory budgets and strategic documents, policymakers should always consult 
OPDs and associations of parents of children with disabilities on the pace of the reform, specific measures, 
potential risks, ensure collaboration in the implementation, etc.

	� Consultations.

DETERMINING INDICATORS, BASELINE DATA AND TARGETS

	� OPDs and associations of parents of children with disabilities should be consulted on the formulation of 
indicators and targets when formulating programmes and strategic documents.

	� Consultations and questionnaires.

 Figure 4:  Involvement of OPDs and associations of parents of children with disabilities
                                in different phases of disability-inclusive analysis 

6.3.3. Disability budget statement

A disability budget statement (DBS) contains an ex-
pression of the programme’s/budget’s inclusiveness 
of persons with disabilities. It states whether the issues 
concerning persons with disabilities will be addressed 
by a programme and how. It builds on the disability im-
pact analysis. It is created by each spending unit and 
submitted to the MoF. The MoF provides instructions 
about what a DBS should contain. This tool is common 
for different types of budgeting for equality, including 
CCDIB.96

6.3.4. National disability results 
framework and indicators

Decisionmakers may consider creating a matrix of na-
tional objectives and indicators related to areas criti-
cal for the inclusion of persons with disabilities. Such 
a framework of results with indicators can be used 
across relevant budgetary programmes and national 
and local policies. 

Critical areas for the inclusion of persons with disabili-
ties should be identified by the government, in collab-
oration with persons with disabilities and their organi-
zations, and with the help of experts. In the beginning, 
it may be wise to use the priority areas identified by 
OPDs and associations of parents of children with dis-
abilities and CSOs in the UN Situational Analysis. When 
drafting the analysis, OPDs and associations of parents 
of children with disabilities and CSOs were offered a 
list of 17 areas/issues to indicate the most important 
areas according to their opinion.97

96	 For example in Indonesia: Antoni Tsaputra, Disability inclu-
sive budgeting in Indonesia: a pathway to difabel citizenship 
(2019) UNSW Sydney).

97	 Situational Analysis of the Rights of Persons with Disabilities: 
Montenegro Country Report. p. 85.

The following five areas/issues scored the highest 
amongst the priorities of OPDs and associations of 
parents of children with disabilities:

01.	 Improving the healthcare;
02.	 Deinstitutionalization and development of com-

munity-based services;
03.	 Improving access to employment and equal 

working conditions;
04.	 Improving access to affordable and better aids 

and assistive technology;
05.	 Improving conditions for persons with disabili-

ties in mainstream education (inclusive educa-
tion).98

From the given priority areas/issues, decisionmakers 
should consider creating, together with OPDs and as-
sociations of parents of children with disabilities, a set 
of results with indicators – a national disability results 
framework (NDRF). 

The major advantage of an NDRF is its coordinated 
approach, where multiple stakeholders, including line 
ministries, producers of statistics, OPDs and organiza-
tions of parents of children with disabilities, and ex-
perts can come together to create an authoritative 
umbrella results framework. 

When drafting budgets or strategic documents, 
spending units and policymakers may be instructed 
to use an NDRF. In that way, coordinated, inter-sec-
toral effort towards the agreed goals in relation to the 
priority areas for disability inclusion is possible. Thus, 
an NDRF can facilitate cooperation between sectors, 
and contribute to the coherence of the national/local 

98	 Three areas were marked as important by the same number 
of participants: inclusive education, access to justice, and dis-
ability assessment and referral. 
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budgets and national/local policies, too. 

Pre-developed disability objectives and indicators 
should be also used in national and local strategic doc-
uments, especially in non-disability-specific strategic 
documents, as a tool for disability mainstreaming. Al-
though mainstreaming means the inclusion of a disa-
bility perspective across all sectors and policies, it is 
crucially important that disability is mainstreamed in 
policies that are related to priority areas identified by 
the government and OPDs and associations of parents 
of children with disabilities.

Apart from the strategic documents and budget-
ary programmes which principally target the named 
priority areas, the NDRF should be also used in oth-
er programmes and policies with the aim of disabili-
ty mainstreaming. A similar tool – the gender results 
framework – has been reportedly successfully used in 
Canada.99, 100

Montenegro developed a set of national indicators to 
monitor the realization of SDGs, as part of the 2030 
National Strategy for Sustainable Development. The 
national indicators were developed to supplement the 
UN list of SDG indicators, and not to replace them. 
Responsible entities aimed to create indicators which 
can be “relatively easily” incorporated in the monitor-
ing mechanism, after a careful expert assessment. The 
cautious approach to the introduction of indicators 
and determination of entities responsible for reporting 
on them signifies that there are a number of factors to 
be taken into consideration when developing indica-
tors. The decision to formulate and incorporate a cer-
tain indicator depends not only on its appropriateness 
to measure desired outcomes and processes, but also 
on how it will fit the existing monitoring and reporting 
framework, including information systems.

Indicators are also developed by international organ-
izations, such as UN agencies and the OECD, to help 
the states implement different international standards 
on human rights, governance, economic development, 
etc. Those indicators can be valuable to government 
agencies and other stakeholders when developing 
strategic documents, performance-based budgets 
and multi-annual budgetary frameworks at all levels of 
governance. 

The OHCHR developed a set of CRPD results and indi-

99	 Gender Results Framework placemat, Government of Can-
ada(2023), available at https://women-gender-equality.can-
ada.ca/en/gender-results-framework/gender-results-frame-
work-placemat.html.

100	 Designing and Implementing Gender Budgeting: A path to 
action. (2020), Public Governance Directorate, OECD.

cators, together with a number of government agen-
cies, National Human Rights Institutions, OPDs and as-
sociations of parents of children with disabilities, UN 
entities and experts. The indicators were created for 
each article of the CRPD and are connected to SDGs. 
They are divided into structure indicators, process in-
dicators and outcome indicators, and can be used by 
states when creating budgets and policies.101

Types of indicators according to the OHCHR:102

Structural indicators relate to legal and policy chang-
es, and the existence of state structures and mecha-
nisms needed to improve the position of persons with 
disabilities.

Examples: 

01.	 National gender laws and policies relating to work 
and employment are inclusive of women with dis-
abilities (CRPD Indicator 27.8);

02.	 An expert advisory body for disability-inclusive 
budgeting established. 

Process indicators measure efforts to transform com-
mitments into desired results (measure the process of 
change).103 

Examples: 

01.	 Percentage of children with disabilities enrolled in 
mainstream schools, in schools for education of 
children with disabilities, and percentage of chil-
dren with disabilities of school age not enrolled in 
any school;

02.	 Number of requests for subsidies for reasonable 
accommodations at the workplace.

Outcome indicators measure the results of efforts to 
further human rights.104

Examples: 

01.	 Number and proportion of children with disabili-
ties in alternative care compared to all children in 
alternative care (in a family setting/in small-group 
homes or other residential care facilities), disag-

101	 SDG-CRPD resource package, UN OHCHR, available at 
https://www.ohchr.org/en/disabilities/sdg-crpd-resource-
package.

102	 Id.

103	 Frequently Asked Questions on the human rights indicators 
on the Convention on the Rights of Persons with Disabilities 
(CRPD). (2020), OHCHR.

104	 Id.
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gregated by age, sex, disability and kind of set-
ting (CRPD indicator 7.26);

02.	 Unemployment rate of persons with disabilities 
compared to other persons and to the overall un-
employment rate, disaggregated by age, sex and 
disability (CRPD indicator 27.20).

The SDG-CRPD resource package is available on the 
OHCHR website, and should be used by stakeholders 
to facilitate the integration of the CRPD and disabili-
ty-related SDGs in budgeting and public policy. Apart 
from the indicators, the resource package offers policy 
guidance and instructions on how to monitor the im-
plementation of the CRPD.

The authorities in Montenegro have been working on 
the implementation of an information system for the 
collection of data and reporting on the realization of 
SDGs, based on indicators. With the help of UN agen-
cies, the authorities tried out two information systems 
which did not provide satisfying results, due to their re-
ported weaknesses and incompatibilities with domes-
tic systems.105 As an answer to this, the authorities de-
veloped a national platform for the reporting of SDGs. 
Namely, the SDG dashboard was adapted to the local 
context to monitor SDG indicators (www.sdgmontene-
gro.me).106

6.3.5. Benchmarking

Benchmarking is another tool that can be used to im-
prove the allocation of resources for disability inclu-
sion. Financial benchmarks can be used to show what 
share of the budget or how much money should be 
allocated for disability mainstreaming across different 
programmes. Benchmarks are usually determined on 
the basis of comparative practice or other standards 
for disability expenditure. This, however, can be chal-
lenging considering the significantly different econom-
ic contexts from country to country, including the costs 
of services.
 
A country can also determine financial benchmarks 
without looking into comparable examples. It is nec-
essary to conduct a baseline disability-impact analy-
sis and cost analysis and to set objectives. When the 
costs are calculated, the government may set spend-
ing benchmarks for disability inclusion. 

For example, a benchmark for inclusive education can 

105	 Revizija uspjeha: Pripremljenost institucija Crne Gore za re-
alizaciju ciljeva održivog razvoja do 2030. godine (Revision 
of success: Montenegro’s institutional readiness for achiev-
ing the Sustainable Development Goals until 2030). 2023. p. 
27–29.

106	 Id. at p. 29.

be set to a certain share of the total education budget, 
depending on the number of children with disabilities 
in mainstream education, and to the costs of inclusive 
education per child, and based on the targets set in 
the corresponding national policies, if applicable. This 
can be especially helpful on the local level, to equalize 
the availability of services funded by LSGs.

OPDs and associations of parents of children with dis-
abilities may be able to help the needs identification 
and cost analysis, either by providing primary data 
(e.g. the number of users of a certain service, the costs 
of a specific service per person, the cost of certain aids 
or assistive technology) and taking part in the analy-
sis, or by providing a full needs identification and cost 
analysis.

Benchmarks can also be set in public procurement 
regulations. The government may support businesses 
owned by persons with disabilities or those that em-
ploy persons with disabilities, which provide goods 
and services to state agencies and LSG. This can be 
done by dedicating a specific number or share of con-
tracts, or a specific amount to such businesses. There 
are many such examples in comparative practice.

6.3.6. Disability markers, tagging and coding

Budget tagging or coding has been done in the past 
for different purposes, including “green budget” initia-
tives. The OECD has explored this tool and its efficacy 
in relation to green budget initiatives, while the UNDP 
has recommended it as one of the key tools in relation 
to SDG budgeting.107

In climate action, the purpose of budget tagging is to 
identify measures that contribute to climate objectives 
or are harmful to them. This is a useful tool, especial-
ly in the initial phases, which can be used to facilitate 
the introduction of CCDIB and to monitor its imple-
mentation. The goal of budget tagging in this context 
is to detect measures that contribute to the inclusion 
of persons with disabilities in a CRPD-compliant man-
ner, and those that do not contribute to the inclusion 
of persons with disabilities. This can be expanded to 
the assessment of the sufficiency of the allocations for 
CRPD-compliant measures (Figure 3, Figure 4).

Apart from budget expenditures, tagging is also used 
to mark budget revenues that negatively impact the 
desired objectives in some countries.108 In Montenegro, 
UN agencies are supporting the government to intro-

107	 OECD, Green Budget Tagging (2021).

108	 Suren Poghosyan, Budgeting for the Sustainable Devel-
opment Goals: Aligning domestic budgets with the SDGs 
(UNDP. 2020).
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duce budget tagging for SDGs and a new budget clas-
sification that will facilitate monitoring and reporting 
about the realization of SDGs. The tagging may also 
be used to mark and follow expenditures that contrib-
ute to disability inclusion and the implementation of 
the CRPD.

The OECD Development Assistance Committee (DAC) 
developed a “disability marker” to assess the inclusion 
of disability in international aid projects, in line with Ar-
ticle 32 of the CRPD.109 The DAC is a group of 30 states 
that provide the most international aid in the world. 
The purpose of the disability marker is to identify ac-
tions that contribute to disability inclusion, and those 
that counter disability inclusion. Therefore, the OECD 
disability marker is a tool to an extent similar to budget 
tagging, but one which is used in the context of inter-
national development aid, rather than in national and 
local budgets. Regardless, both tools have the aim to 
identify actions that contribute to the achievement of 
certain objectives, and those that harm them, with the 
ultimate goal of supporting the positive ones and re-
formulating those with a negative impact.

The disability marker was originally developed to track 
disability inclusion in international aid, but there is no 
obstacle to the use of similar tools to identify disabil-
ity-related actions in the country, whether they are 
funded externally or from domestic funds. The OECD 
Handbook on Disability Markers notes that the disa-
bility marker captures the level of disability inclusion 
across actions.110 However, it does not assess the im-
pact of actions or the share of funds allocated to dis-
ability-related actions. Therefore, the limitations of the 
disability marker tool are significant and, used alone, 
would likely not be effective enough. 

The DAC suggests that marking disability-related pro-
jects and activities can be especially helpful in the ini-
tial phases of drafting a project or a budget.111 It helps 
drafters and other stakeholders to fairly easily mark 
the inadequate inclusion of disability or the lack of dis-
ability inclusion across programmes/subprogrammes/
activities, and spark conversations with the aim of in-
creasing the number of disability-inclusive, CRPD-com-
pliant actions. 

Figures 1 and 2 illustrate a matrix of public funding and 
compliance with the CRPD, which may be more appro-
priate for CCDIB than the OECD disability marker.

109	 The OECD-DAC policy marker on the inclusion and empow-
erment of persons with disabilities: Handbook for data re-
porters and users. No. DCD/DAC/STAT(2020)48(2020), DAC 
Working Party on Development Finance Statistics, OECD.

110	 Id. at p. 14.

111	 Id. at p. 21.

The disability marker has a scoring system that differ-
entiates three levels of disability inclusion in interna-
tional aid projects:112

112	 Id.

 Table 7:  OECD DAC Disability marker 

SCORE 2 – PRINCIPAL

Actions that have disability inclusion as a princi-
pal objective. 
Examples: 

	� Actions to increase employment of persons with 
disabilities through training, development of em-
ployment services, provision of reasonable accom-
modation etc.;

	� Actions to support the development of foster care 
for children with disabilities, through training of 
foster carers, recruitment, establishment of stand-
ards, support services to foster carers of children 
with disabilities, etc.

SCORE 1 – SIGNIFICANT

Actions that are deliberately inclusive of, but not 
primarily developed to serve, persons with dis-
abilities.
Examples: 

	� Actions to support the development of entrepre-
neurship amongst vulnerable groups including per-
sons with disabilities; 

	� Actions to support the development of alternative 
care including alternative care for children with 
disabilities.

SCORE 0 – NON-TARGETED

Actions that do not include persons with disa-
bilities in any way, or they target persons with 
disabilities in a manner that is not compliant with 
the CRPD.
Examples: 

	� Actions to support the development of entrepre-
neurship but without any activities or mechanisms 
to support persons with disabilities;

	� Development of institutions for the residential care 
of children with disabilities.
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07. RECOMMENDATIONS

To ensure ease of reference and to underscore their 
importance, below is a consolidated list of the recom-
mendations mentioned throughout these guidelines:

STRUCTURAL AND 
INSTITUTIONAL INTERVENTIONS:

1.	 Ensure high-level political commitment and incor-
porate the implementation of CCDIB in strategic 
documents, such as the 2022–2026 PFMRP.

2.	 The MoF to include CCDIB-related actions in 
budget preparation instructions to spending units.

3.	 Consider amending legislation to explicitly recog-
nize CCDIB or CCDIB-conducive norms and stand-
ards; 

4.	 Consider assigning to the Units for Strategic Plan-
ning responsibility for developing disability-inclu-
sive CRPD-compliant objectives and indicators;

5.	 The Protector of Human Rights and Freedoms and 
the IMM should consider monitoring budgeting for 
disability inclusion as part of their mandate;

6.	 Establish a permanent expert advisory group to 
advise ministries and other spending units on the 
implementation of CCDIB.

7.	 Continue with the reform of the disability assess-
ment mechanism and the establishment of a na-
tional e-registry of persons with disabilities.

BUDGET-RELATED INTERVENTIONS:

8.	 Prioritize engagement of OPDs and associations 
of parents of children with disabilities with line 
ministries and other spending units during budget 
adoption for effective identification of needs, set-
ting of priorities and planning;

9.	 Involve OPDs and associations of parents of chil-
dren with disabilities as early as possible in the 
process of budget planning at the central and lo-
cal levels and ensure their continuous and mean-
ingful representation and participation;

10.	 Ensure that suggestions by OPDs and associa-
tions of parents of children with disabilities are giv-
en particular weight when drafting local budgets;

11.	 Promote disability-sensitive sequencing of budg-
ets, especially in areas which have been identified 
as most critical by OPDs and associations of par-
ents of children with disabilities;

12.	 Make efforts to mainstream disability inclusion 
across public policies; ensure that the responsible 
authorities include disability-impact analysis and, 
where applicable, disability-inclusion objectives, 
when drafting strategic documents;

13.	 Ensure that spending units’ reports include state-
ments on disability inclusion;

14.	 Consider developing an NDRF;

15.	 Consider applying at least three of the instru-
ments for CCDIB presented in the guidelines (e.g. 
disability-impact analysis, NDRF, disability budget 
statement);

16.	 Ensure accessibility and reasonable accommoda-
tion when consulting with persons with disabili-
ties;

17.	 Ensure that disability-specific services and sup-
port are free-of-charge for children and adults 
with disabilities, whenever possible; to that end, 
review national and local regulations on the par-
ticipation of users in the costs of disabilities, such 
as services, especially services that support life 
in a family environment for children with disabil-
ities, and independent living within a community 
for adults with disabilities;

18.	 Ensure adequate collection of data on persons 
with disabilities to enable optimal budget plan-
ning;

19.	 Raise awareness and train personnel of spend-
ing units on CCDIB and/or specific CCDIB instru-
ments, such as the creation of a disability budget 
statement or disability-impact analysis;

20.	 Consider piloting an initiative for one or more 
budget spending units or programmes, in case 
there are resource and capacity concerns with 
the implementation of CCDIB.
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