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Ukraine

The Ukraine Continues Development of PPP Regulation, But Still
Needs Improving Institutional Capacity

Iryna Zapatrina*

I. Current Situation

Since May 2016 when the new version of Law of
Ukraine “On public-private partnership” (hereinafter
– PPP Law) introducing a number of positive norms
for the private business has become valid,1 the
process of legislation development in this area con-
siderably accelerated.

New secondary legislation acts have been adopt-
ed: the Resolution of the Cabinet of Ministers of
Ukraine regulating the use of Step-in-Rights proce-
dure;2 methodic recommendations of the Ministry
of Economic Development and Trade of Ukraine on
evaluation of proposals for PPP implementation and
decision making on expediency or inexpediency of
a project implementation on PPP conditions.3

The first document stipulates:
– requirements to initiation of Step-in-Right proce-

dure by the lender,
– procedures for consideration of the lender’s Step-

in-Right proposal by the public partner and de-
cision making on using Step-in-Rights proce-
dure,

– procedures for the conduct of competition con-
cerning the selection of new private partners ap-
plying the simplified procedure.

The second document provides explanations and
clarifications regarding the previously adopted new
procedure for conducting the efficiency analysis as
regards PPP implementation.4

One of the most important clarifications is the re-
quirement concerning the body responsible for con-
ducting the efficiency analysis to mandatorily pre-
pare the conclusion upon results of the efficiency
analysis of the PPP implementation, both in the case
of a positive decision and in the case of a negative
decision on the submitted proposal. Moreover, in the
event the public authority decides on the inexpedi-
encyof implementingPPP for the consideredproject,
it shall additionally include to its opinion the ratio-
nale for such a decision. The rationale, in particular,
should contain the information on:
– possible negative social-economic and/or ecologi-

cal results of the project implementation;
– risks of the public partner that may arise because

of the implementation of the project on the PPP
conditions and lead to negative fiscal conse-
quences for the country/territory;

– the impossibility to ensure the return on invest-
ment of a private partner in the framework of a
PPP contract (except for in the case of unsolicited
proposals);

– violations of rights and obligations of the public
partner as a consequence of the implementation
of the PPP contract in the proposed legal form;

– the existence of another alternative mechanism
for implementing the project, which is more effec-
tive than attracting a private partner;

– discrepancies in the information specified in the
proposal for the PPP implementation to the leg-
islative norms (if this discrepancy significantly af-
fects the organisational and legal mechanism for
implementing the project as PPP).

The adoption of this document has strengthened the
position of the private business that initiates infra-
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structure projects to implement them in the form of
PPP. Suchanormwill allowavoiding situationswhen
the public authority, instead of analysing the submit-
ted proposal and preparing a conclusion, simply in-
forms the initiator of the project that the submitted
proposal is not interesting.

II. Improvement of Concession
Legislation

As of today the work on the improvement of the con-
cession legislation, started in summer 2016, with the
support of the EBRD is being continued.5 The new
draft Law on Concessions and the relevant amend-
ments to more than 30 laws of Ukraine, prepared by
the Ministry of Economic Development and Trade of
Ukraine jointly with the EBRD consultants has al-
ready been approved at the meeting of the Govern-
ment of Ukraine on 24 December 2017 and will soon
be registered in the Parliament.

The preparation for this draft law has lasted a year
and a half and was accompanied by serious discus-
sions on a number of conceptual issues.

One of the main points among them was the issue
of whether to consider a concession as one of the PPP
forms, or to consider it as a separate mechanism for
attracting private business to invest in infrastructure
projects.

The first position has won. The draft law imple-
ments a model in accordance with which:
– concession is one of the PPP forms, whose the dis-

tinctive feature is the reimbursement of the pri-
vate partner’s investments mainly (not less than
half) at the expense of the consumers’ fees for ser-
vices;

– there is a single procedure for initiating infrastruc-
ture projects planned to be implemented with the
participation of a private business on PPP condi-
tions, regardless of the contractual form planned
to be applied to the implementation of such a
project;

– the suggestion to use the concession form for the
implementation of the project should be justified
in theproposal for the implementationofPPP, sub-
mitted to the relevant public authority;

– the final decision on the form of the project im-
plementation on PPP conditions (concession or
other form of PPP) shall be taken by the body au-
thorised to conduct the required analysis of the ef-

ficiency as concerns the PPP implementation,
based on the evaluation of the relevant proposal
and reflected in the conclusion adopted based on
the efficiency analysis;

– if a decision is taken in favour of implementing a
project in the form of a concession, the new law
on concessions shall be applied to its subsequent
preparation and implementation. If the project is
planned to be implemented in another form – the
Law of Ukraine “On public-private partnership”
shall be applied.

The second important conceptual position that was
discussed in the drafting process was the issue of fi-
nancial relations between thepublic andprivate part-
ner within the framework of a concession.

In the current concession legislation of Ukraine
the concessionary payments are an obligatory at-
tribute of the concession contract;6 State support for
projects implemented under concession contracts is
not allowed. It was changed in the draft law.

In addition, for today, objects transferred to a con-
cession can be burdened by financial obligations of
State (municipal) enterprises that manage them,
which is not logical at all. In order to avoid such oblig-
ations and at the same time allow the public partner
to receive one-time financial assistance from the con-
cessionaire in order to solve the problems related to
the obligations of enterprises that exploited these fa-
cilities prior to the transfer to a concession, it is en-
visaged to use fixed fees in concession contracts.

As of today, the selection of a private partner for
all projects implemented on PPP conditions – both
concessions and not – is carried out by means of com-
petition. The new draft law on concessions establish-
es the conditionsunderwhichconcessionsare award-
ed on the basis of direct negotiations.

In addition, it is envisaged to use the competitive
dialogue procedure, which is absent in the current
legislation.

Another novelty of the draft law is the possibility
of transforming the lease agreement into a conces-
sion contract using the procedure of direct negotia-

5 I Zapatrina and A Shatkovska, ‘Recent Developments in PPP
Legislation in Ukraine’ (2017) 1 European Procurement & Public
Private Partnership Law Review, 78-81.

6 The legislation provides for certain possibilities for the temporary
exemption of the concessionaire from concession payments, but
it is practically impossible to apply them.
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tions. Such process can be initiated by the lessee of
the object of State property in case it is interested in
its modernisation (reconstruction). The decision to
conduct such a transformation shall be taken by the
Government upon consideration of the proposal on
PPP implementation initiated by the lessee.

Among the amendments to other laws of Ukraine,
envisaged by the draft law, I would like to draw at-
tention to the amendments to the Budget Code en-
visaging:
– the introduction of a new type of State guarantees

in the framework of State support for PPPs,which,
unlike the existing ones, guarantees the fulfill-
ment by the State partner of its obligations under
a PPP contract;

– the introduction of long-term budgetary obliga-
tions for PPP projects.

It is yet not clear which of these amendments and
proposals will be adopted by the Parliament of
Ukraine. At the same time bringing up these issues
embedding them in a broad public discussion will
promoteadeeperunderstanding to thepublic author-
ities in terms of international standards in the field
of PPP and approaches to the implementation of so-
cially important projects involving private business.

III. The Practice of Applying Legislation
in the Field of PPP

International experience shows that good PPP legis-
lation, of course, is important for attracting private
business to the infrastructure sector. But it does not
always lead to the emergence of successful PPP
projects. Without a strong political will and devel-
oped institutions, the best legislation will not bring
the desired effect.

The experience of Ukraine fully confirms this.
Today, the current PPP legislation in the country

is not perfect, but quite attractive for the private busi-
ness. This is especially true for non-concession
projects. At the same time, no project boom has yet
been witnessed.

For almost two years that have passed since the
introduction of the new version of the Law of
Ukraine “On public-private partnership”, not a single
proposal has been prepared by the central authori-
ties for PPP implementation in respect to State
owned objects. According to the information from
the open media, the situation is the same at the local
level.

At the same time, starting from summer 2017, the
private business has expressed its interest in the pos-
sibility of submitting unsolicited proposals for the
implementation of projects on PPP conditions.

In November 2017, the Ministry of Fuel and Ener-
gy of Ukraine has adopted a decision on the imple-
mentation of PPP for the Project “Energy Bridge:
Ukraine-European Union”, the proposal for the im-
plementation of which had been submitted on the
initiative of a consortium consisting of Polenergia In-
ternational S.àrl, EDF Trading Limited and Westing-
house Electric Sweden AB.

In the period from September to November 2017
representatives of private business have submitted
unsolicited proposals to the Ministry of Infrastruc-
ture of Ukraine,7 the Ministry of Internal Affairs of
Ukraine andKyivCityStateAdministration,8 and the
Ministry of Justice of Ukraine.9 Unfortunately, until
now no decision on these proposals has been adopt-
ed, despite the fact that the time stipulated for this
by the law has already passed.

The main reason for this is low institutional ca-
pacity of the relevant ministries on PPP issues and
its almost complete absence at the local level.

Actually only the central PPP unit located in the
Ministry of Economic Development and Trade is an
active player on the PPP market and doing all the best
for improving the legislation and promoting PPPs in
Ukraine at present. Other bodies responsible for the
implementation of PPP projects in various econom-
ic spheres are not yet ready for resolving such com-
plex tasks.

In the 2015 World Bank Assessment “Public-Pri-
vate Partnership in the context of Public Investment
Management in Ukraine”,10 it was underlined that
there is a strong need for capacity building at all lev-

7 Project “Modernization of the port infrastructure of Kherson and
Skadovsk trade ports and increasing of efficiency of their use”,
initiated by the Group of Companies “Sodruzhestvo”.

8 Project “Creation of system of video recording of traffic violations
in the automatic mode” in Ukraine and in Kyiv, correspondingly.

9 Project “Construction of a new Lviv detention center facility and
a hospital institution as part of the investment project for the
transfer of Lviv penal facility”.

10 N Biletska, J-H Kim, M Darcy, M Dunne and I. Zapatrina, Public-
Private Partnerships in the Context of Public Investment Manage-
mant in Ukraine (The International Bank for Reconstruction and
Development 2016), available at <http://www.worldbank.org>
Last accessed on 30 March 2018.
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els in Ukraine: “The fundamental problem does not
lie with the 2010 PPP Law but instead with the fact
that the PPPmodel is still little understood in Ukraine.
The problems are exacerbated by the lack of knowl-
edge about overall PIM planning and early identifica-
tion of potential projects.”11

In particular, the situation at the local level was
critically acknowledged: “The GoU seeks to facilitate
PPPs at the local government level but this requires in-
stitutional support. There are no PPP units at the lo-
cal level. If a Municipality wants to carry out an in-
frastructureproject it needs toprepareand implement
the project itself with little or no PPP experience, in
the absence of standard documentation and most
probably without the budget to engage external ad-
visers.”12 At the same time, in accordance with the
current legislation local authorities can adopt all de-
cisions regarding PPPs in case money from the State
budget is not involved in the appropriate project im-
plementation.

The situation described in the World Bank Assess-
ment on these issues remains the same.

At the same time neither the current PPP Law, no
the Concession Law Draft has specified any require-
ments as to the qualification of persons that are re-
sponsible for PPP/concession preparation, evalua-
tion and implementation. We have completely an-
other situationwith thePublic Procurement Law that
has strict demands concerning members of tender
committees at the central and local level, e.g. to have
appropriate training every 2 years and to obtain an
appropriate certificate.

In recent years, there have been no achievements
in the preparation of detailed guidelines for the ap-
plicationof the current legislation in the fieldofPPPs.

The recommendations of the World Bank on this is-
sue have not also been taken into account: “Guide-
lines on project appraisal with a Step-by-Step Guide-
book should be developed to support the new legisla-
tion and the publication of these can act as a spur for
a major effort in capacity building across Ukraine’s
public administrations. This new system should incor-
porate PPP as part of the system – a means of imple-
menting certain projects – rather than as a separate
system.”13

As a result, it is more relevant for Ukraine today
to develop the institutional environment in the
sphere of PPP and to strengthen the responsibility of
the public authorities for enforcing legislative re-
quirements when considering proposals for the im-
plementation of PPPs and preparing projects for im-
plementation rather than further development of le-
gal regulation. The lack of progress in strengthening
of the institutional capacity of public authorities re-
lated to PPP issues will not only prevent private busi-
ness from taking advantage of modern legislation to
launch important infrastructure projects for the
country, but also destroy its yet cautious interest in
investing in socially important projects in Ukraine.

11 N Biletska, J-H Kim, M Darcy, M Dunne and I. Zapatrina, Public-
Private Partnerships in the Context of Public Investment Manage-
mant in Ukraine (The International Bank for Reconstruction and
Development 2016), 29.

12 N Biletska, J-H Kim, M Darcy, M Dunne and I. Zapatrina, Public-
Private Partnerships in the Context of Public Investment Manage-
mant in Ukraine (The International Bank for Reconstruction and
Development 2016), 23.

13 N Biletska, J-H Kim, M Darcy, M Dunne and I. Zapatrina, Public-
Private Partnerships in the Context of Public Investment Manage-
mant in Ukraine (The International Bank for Reconstruction and
Development 2016), 61.


