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Executive Summary

The main purpose of this Evaluation is to analyse achievements and challenges from the use
of programmatic approaches in the field of environment in Denmark’s partner countries in
Africa during the period 1996-2009, and promote lesson learning for future strategies on
and implementation of environmental support.

The Evaluation is based on an extensive document review and interviews with key inform-
ants in Copenhagen and in three case countries: Egypt, Zambia and Tanzania. Secondary
evidence from environmental interventions in Kenya, Mozambique and South Africa has
also been included.

Context

In Africa, Danida has provided support within the environment field since the early eight-
ies. Over the period, Danida has attempted to move from projects to a programmatic
approach in line with global guidance on aid effectiveness. Funding sources for the bilateral
environmental programme have been complex and comprised funds from ordinary devel-
opment assistance as well as from a special Environmental Peace and Stability Fund.

Danida introduced its first Sector Programme Support strategy in 1994 with Guidelines

in 1996 and a revision in 2003. The change emphasised a longer period for assistance, and
an engagement at national policy and strategy level as well as at project level. Danida also
underlined host country leadership, a single national programme and budget framework,
formalised donor harmonization procedures and increased use of local systems, as well as
strengthening the capability of the poor and broad-scale capacity development. In addition,
since 2004 Danida has published several documents' aiming in particular at supporting and
guiding programming within environment.

The case study countries all experienced a series of stages in the development of Environ-
mental Sector Programmes (ESPs) but all saw a streamlining of the portfolio and a shift
from multiple projects to a single programme with two or three large components. The
three countries received a total of DKK 974 million through bilateral environmental assist-
ance over the past 10 years.

Main Findings and Conclusions

Given global trends in aid policy and the fact that the environment was a priority area for
Denmark’s development assistance, Danida’s ambition to be a leader in pursuing aid effec-

1) This include Danida’s Environment Strategy (2004-08) and the operational tool for implementing the strategy,
the Danida Environmental Guide ( 2009) as well as the Environmental Screening Good Practice Paper (2004), the
Monitoring and Indicators Note (2006) the ESP Good Practice Paper (2006) and the Thematic Review of Special
Interventions within Environment 2004-08 (2009).
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tiveness principles within its bilateral environmental assistance was understandable. Never-
theless, the efforts by Danida so far to move to a fully programmatic approach in the envi-
ronment have not made substantial progress in Africa. The explanation can be found in the
underlying tensions in marrying the precepts of a programmatic approach with the realities
of delivering them in countries that suffered from weak governance or a lack of interest in
new aid thinking. Although improved national legislative frameworks have emerged, weak
governance has in some cases led to corruption and human rights abuses in the exploitation
of resources.

Choices made in the design of ESPs in Africa were also constrained by the legacy of past
engagement, and above all by the diverse nature of the environment that has made a sector
approach difficult. Indeed, Danida has provided assistance to a remarkably wide range of
technical areas, including natural resources (such as forestry and wildlife), environmental
legislation, industrial compliance with cleaner production and urban environmental man-
agement.

This Evaluation argues that the answer is not that Danida should abandon this strategic
thrust, but that it should choose carefully the elements that it should place most effort and
funding on, and should in future define programmes more narrowly — for example within
a single sub-sector — but do so in a comprehensive and strategic manner. This may mean
foregoing the application of a sector-wide approach, yet the rewards could be significant,
and include improved delivery efficiency and, through stronger vertical linkages, a better
transfer of assets to the poor.

Applying Programmatic Principles

The earlier ESPs (from 1998 on), through their legacy of project engagement, were able to
link support to poverty through poor communities around forests or in urban areas. Later
ESPs sought to build national frameworks or systems that would benefit more of the poor —
because of their linkages to national poverty reduction plans — but in order to do so would
require long-term engagement and strong national ownership. Thus, while these ESPs were
better aligned to and provided support for national strategies and legislation, they neverthe-
less faced challenges in terms of insufficient national leadership and in being anchored to
institutions with weaker political influence and capacity. Greater attention could also have
been given to complementary support to influential line ministries with environmental
responsibilities, or to private sector or civil society bodies.

Most ESPs have not matched Danida’s own guidelines that programmes should have
durations of between 10 to 20 years. As a result, Danida has left behind areas of engage-
ment and moved on before seeing past investments fully mature, such as in environmental
management in Egypt and in natural resources and waste management in Zambia. How-
ever, Danida has also remained involved in certain areas of the environment for an extended
period (including forestry and urban environmental management in Tanzania), despite
pressures to reduce the number of sectors in which it is engaged.

Danida has faced challenges in terms of aid coordination and harmonization, as it has often
been the main (and sometimes the only) donor willing to fund particular environmental
areas, while other partners provided fragmented support, often as part of interventions in
other sectors and outside of government systems. Efforts to undertake joint analysis, de-
sign and review work as well as co-funding have improved over time, but progress to joint
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fund modalities and silent partnerships has only very recently been introduced, and further
expansion seems uncertain.

The ESP experience indicates generally strong commitment to developing vertical rather
than horizontal linkages: there are good examples of programmes with both national and
local initiatives that informed and supported each other, such as in Egypt and Tanzania.
There has been more limited progress in designing support for mainstreaming the environ-
mental agenda across government agencies and in building capacity horizontally.

Useful M&E arrangements have been designed, but insufficient leadership, willingness and
institutional capacities have been available within partner institutions for implementation,
so leaving most ESPs lacking a solid evidence-base for objective scrutiny.

Achievement of Objectives

In the view of this Evaluation, Danida support has been most effective in three areas: sup-
port for the formulation of key national strategy and policy papers, demonstration of good
practices at local level with up-scaling potential, and decentralised environmental manage-
ment. Support has been moderately effective in the reorganization of ministries and nation-
al institutions, communication and awareness raising, and linking central and local envi-
ronmental agendas. Areas where Danida has been less effective include the establishment
of environmental M&E systems, establishing and delivering environmental funds through
government agencies, and mainstreaming gender, human rights and HIV/AIDS.

In terms of impact, Danida can fairly argue that it has had more influence than other do-
nors on increasing partner governments commitment to the environment. As one measure
of this, government expenditure on the environment has risen in absolute and in some cases
in relative terms, and this is partly due to Danida’s increasing support, especially to national
policy and legislation.

Though environmental enforcement is not an area where Danida has invested heavily, it
has had some positive impacts, especially in Egypt and Kenya. Equally, at local level Danida
support can be linked to improved forestry management in Tanzania and to game resource
conservation in Zambia.

Detecting poverty impact is hindered by weak design and lack of data, but there is some

evidence of localised income improvements as a result of increased economic activity and
employment, and of groups and their leaders being empowered to manage and challenge
authorities for a more equitable role in environmental management.

Sustainability and Efficiency

Sustainability at national level has been strengthened by increasingly strong legal frame-
works and institutional developments, but still depends on long-term donor support and
on better conditions of service in the public sector. Environmental management authori-
ties appear to be becoming sustainable in the countries studied, mainly through generating
higher revenues. Private waste collection services also appear to be viable, though replication
is needed. Economic interest groups at village level appear sustainable, but slow revenue
generation from forests and wildlife is an issue. Important external pressures will also influ-
ence sustainability, including population growth, rising illegal trade and the positive pros-
pects from carbon markets.
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A number of findings have emerged in terms of Danida’s delivery efficiency when using
more programmatic approaches. Higher disbursement to commitment ratios have occurred,
especially when funds are channelled through single authorities and over an extended
period of time compared to when decentralised and multiple agencies are involved. Long-
term technical advisers, when embedded within partner institutions, have proved both an
efficient and effective approach to facilitating programme implementation processes, in
particular by supporting the linkages and interactions between field experiences and policy
development. This has been essential in relation to environmental programmes, which have
often included simultaneous introduction of new working approaches and/or new technical
elements. The involvement of the private sector has brought efficiency gains through out-
sourcing (as in Zambia) and in partnering with private industry federations (as in Egypt).
On the other hand, increasing use of government systems has brought less efficient imple-
mentation, especially in cases where local authority systems and capacity are too stretched
to meet the required pace of implementation.

Capacity Development for Environmental Management

The design of Danida’s capacity development interventions suffered from (i) low attention
to external and political processes and how these influence planned capacity development,
and (ii) the trade-off between the long-term perspective needed for capacity development
and the three-to-five year horizon of the Danida planning cycle. In terms of results, there
has been limited achievement at central level (except in Egypt) because support has not
been sufficiently long-term, capacity assessments have not reflected political-economic driv-
ers, and staff turnover has been high. However, capacity development has seen better results
at community level and with local government, a finding related to the more operational
use of the acquired capabilities and less staff turnover.

On-the-job training methods and ‘learning-by-doing’ rather than more conventional train-
ing sessions has worked better. Where organisational and functional analyses have been
carried out as part of the capacity development support, these have resulted in important
reforms, including establishment of new environmental units in Kenya, Egypt and Tanzania.

In terms of coordination, case study evidence suggests that government-led coordination of
environmental activities is generally weak, although structures do exist, and frameworks are
improving (for example in Zambia). There is weak or only moderately effective harmoniza-
tion within the environment arena; donor working groups mainly share information and
analysis, though ESPs have encouraged some joint programming and funding. To a certain
extent, donors remain more driven by their HQ policies and priorities, and this undermines
closer co-working.

Danida has achieved some useful mainstreaming by providing support in other sectors, such
as in roads, that complements its environmental support. There are also some good exam-
ples of complementary support to the private sector and to civil society but opportunities
have also been missed. Danida has correctly provided support where frameworks that are
more relevant have emerged, but coherence is hard to pursue where tensions exist between
the desire to align to national strategies and systems, and the need to be accountable to do-
mestic constituents while working in a sector where governance is weak and opportunities
for corruption and mismanagement high.

10
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Lessons

The Evaluation outlines thirteen lessons that can guide Danida in its support to the envi-
ronment in Africa in the future. The key ones are summarised here:

Programme Design and Implementation

Shifting from project to programmatic engagement requires better exits and handovers to
ensure sustainability, particularly as progress tends to be slower when delivering through
government systems.

A sound environmental legal framework as well as high level political support provides a
strong basis for programme alignment, but does not replace the need for strong and capable
leadership in key national organisations.

Finding different ways to tackle the host government’s capacity constraints is a pre-requisite
before or while moving towards a programmatic approach.

Lack of a well-functioning, robust and independent monitoring and evaluation system,
especially at outcome/impact level, undermines management decisions, and the ability to
determine future direction.

Danida-supported interventions have successfully generated pockets of improved environ-
ments in several instances, but their replication or up-scaling then requires supporting
institutional, financial and technical capacities and incentives to be in place at national and/
or local level.

National Context

Improving national ownership and high-level leadership for the environmental agenda
requires a combination of having appropriate chosen steering committee members in place,
an overarching government entity in charge, and stronger advocacy from civil society and
the media.

There is a need for better risk mitigation measures, since the influence of external factors
(including political power, budget allocations and staffing, international illegal trade) is
often significant for environmental programmes.

Resources
The evolution of Danida’s global ambition to move to programmatic approaches needs to be
in accord with the capacity to deliver by the respective Embassies and by national partners.

Pursuing a programmatic approach needs to be matched with appropriate funding instru-
ments that, for example, avoid the constraints of a facility like the EPSE

Long-term technical assistance placed within the target institutions has proved an efficient
and effective approach to supporting ownership, developing capacity and linking between
field experience, policy and research.

11
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Recommendations

Should Danida and its partners continue to pursue programmatic approaches in its envi-
ronmental assistance to Africa, and if so, how? What are the pre-conditions Danida should
consider and what elements of a programmatic approach are likely to produce best results?
The Evaluation has formulated the following recommendations, based on the findings and
conclusions from this study:

Recommendations for Development Partners, including Danida and National Governments

1.

12

Be more pragmatic and selective in choosing which environmental programmatic

elements or sub-sectors to pursue. These elements should:

a. set realistic objectives with a long enough time-frame,

b. take account of the partner readiness for a programmatic approach,

c. concentrate on the formulation/implementation of national environmental legisla-
tion and strategies combined with sustained support to field practice that enhances
their credibility,

d. include examples of decentralised environmental management practices with real-
istic up-scaling potential,

e. support the introduction of budget codes that allow environmental expenditure
to be captured across government, and support environmental units in different
sectors.

More vigorously pursued the inclusion of private sector and civil society not just
as implementing agencies but in wider consultation processes and fora concerning
environmental policy and strategy.

Place further emphasis on linking representatives from communities with local
authorities around environmental issues, and supporting official and unofficial dia-
logue mechanisms.

Make the theory of change or intervention logic and the means of verification as ex-
plicit as possible, so as to establish a better link to national poverty reduction strategies.

Improve delivery of services and assets to the poor by (i) retaining specific field level
components while also working at a policy level, and (ii) better holding governments
to account for delivery on services.

Seek more opportunities to complement environmental funding with support for
environmental mainstreaming in other sectors where they are engaged — so building
on knowledge and experience in both fields.

Base approaches to capacity development on thorough and better assessments. Such
assessments must include a broader political-economic analysis that examines the
underlying drivers that affect the willingness of institutions to change.

Develop more explicit partnership agreements with the national government and
other relevant institutions, and aim for a less ambitious scope for environmental pro-
grammes and/or longer timeframes.
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Environmental programme designs should be led and jointly funded by the host
government. They should be based on consultative processes that would allow na-
tional agencies to take part, commissioning studies and initiating of consultation
exercises. Development Partners should in addition seek to mutually agree a timeline
for the process.

Specific Recommendations for Danish Embassies and National Governments

10.

11.

12.

Aim to create a single comprehensive programme and budget framework where a

“programme” is defined in a more limited way such as working within a single sub-
sector only, but in a comprehensive and strategic manner. Equally, promote efforts to
link support given to the main environmental agency in a country with mainstream-
ing in relevant sectors.

Danida’s environmental programming should seek to agree co-funding arrangements
at an early stage and build broader donor support, at the same time making realistic
assessments of the capacity and willingness of government and development partners
to co-fund. Given the complex nature of the environmental ‘sector’, and the weak ba-
sis for harmonization, Danida may forego the creation of environmental SWAps, and
instead seek to co-fund with a few donors, while helping others to align with govern-
ment systems.

Danida’s environmental programmes should seek high-level leadership from national
governments, and increasingly work with influential senior government bodies, such
as finance or planning ministries, and also with other champions from the private sec-
tor, to improve local leadership for the environmental agenda.

Recommendations for the Danish Ministry of Foreign Affairs

13.

14.

15.

16.

The MFA should continue to seek ways to optimize Danida’s planning and budget-
ing systems to allow that programme preparation and delivery can work at a pace and
time in line with host government planning and priorities.

MFA should ensure that human resource capacities will be adequate at the Danish
embassies both to accommodate the challenges of the Paris Declaration (e.g. skills in
policy dialogue, negotiation, public sector financial management), to manage the role
as sector “lead donor” (which Danish embassies often are within environment) as well
as to manage large, complex decentralised programmes (such as environment).

Danida should link programme investments with support to establish the pre-con-
ditions for programmatic approaches to work, such as building financial and admin-
istrative capacity, undertaking drivers of change studies, or institutional assessments
that consider wider political-economic factors.

MFA should ensure, together with the embassies, that sufficient resources will be al-
located and used to document results of environmental investments. This will require
a more explicit focus and attention on planning of independent evaluations of results
and impacts, as well as on how to document and communicate lessons.

2)

The latest revised version of Danida’s Guidelines for Programme Management (2010) is opening up for some
more flexibility through the commitment based budgeting.

13



1 Introduction

Danida has provided support within the environment field since the early 1980s. The
support has been given partly as support to environment as a cross-cutting issue; partly as
grants to small scale projects funded by individual embassies or international non-govern-
mental organizations (NGOs) and multilateral organizations working on environmental
issues; and finally through bilateral environmental programmes funded either from the of-
ficial bilateral Danish development assistance or from the Environment, Peace and Stability
Facility (EPSF or MIFRESTA using the Danish acronym) established in 1993°.

The bilateral environmental programme portfolio has since the mid 1990s comprised three
different clusters: a) environmental programmes funded by ordinary development assist-
ance; b) environmental support programmes in Danida programme countries funded by
EPSF and finally ¢) environmental activities taken over by Danida following the relocation
of the Danish Cooperation for Environment and Development (DANCED) activities from
the Ministry of Environment to the Ministry of Foreign Affairs after the change of Danish
Government in 2001.

In September 2009, a consortium of Orbicon A/S (Denmark) and ITAD (UK) was cho-
sen to carry out an evaluation of Danida’s Programmatic Approaches to Support for the
Environment in Africa, 1996-2009. The assignment was initiated in October 2009 and
an Inception Report was finalised in December 2009. This Evaluation Report presents the
main findings and conclusions from the Evaluation, as well as lessons learned and recom-
mendations drawn from the exercise.

1.1 Purpose and Objectives

The main purposes of the Evaluation are to analyse achievements and challenges from the
use of programmatic approaches in the field of environment in Denmark’s partner countries
in Africa during the period 1996-2009 in view of the various challenges (environmental
and developmental) faced by the countries, and to promote lesson learning for future strate-
gies on and implementation of environmental support. The Terms of Reference (ToR) are

included as Appendix 1.

The Evaluation focuses, in particular, on two areas: (i) Results, challenges and experiences
linked to the implementation of programmatic approaches in the field of environment,
including lessons learned on the use of different modalities. (ii) Capacity development, in
particular development of environment and natural resource management institutions at
central, regional and local level. By focusing on these issues, the Evaluation aims to provide
inputs to the future policy and strategic discussions on Danida’s environmental approach.

3) This was a special environmental facility, known as MIFRESTA or the “Miljo, Freds & Stabilitets” framework in
Danish, introduced by the then Danish Government, where a voluntary 0.5% contribution of the national GDP
should be committed to environmental funding, peace and stability activities.

14



1 INTRODUCTION

1.2 Scope

The Evaluation focuses on the experience to date with the application of the programmatic
approach to Danida support in the field of environment in Africa. The reason behind this
choice is that support to development processes in Africa is a high priority for the Danish
Government and with the emergence of the aid effectiveness agenda in past 10 years, the
way that Danida approached its delivery of aid (along with other international develop-
ment partners) has evolved in pursuit of principles set out in various agreements such as the
Paris Declaration®. To date there has not been the opportunity to take stock of experiences
in introducing improved aid effectiveness modalities such as programmatic approaches to
the field of environment. The scope was restricted to Africa (and excluded Asian and Latin
American countries) and with a strong focus on three case study countries (Egypt, Zambia
and Tanzania). This was to avoid making the task too complex to accomplish due to the
differences, both in circumstances and approach between the various regions and countries.
Experiences from three other countries (Kenya, Mozambique and South Africa) were how-
ever also used in the analysis, based on selected interviews, documentation and presenta-
tions given at the concluding synthesis workshop in Nairobi (see Chapter 3).

The Evaluation is intended to help Danida and its partners in development understand the

possible value added of using a programmatic approach in environmental support in con-

trast to focussing only on a) a project-by-project approach and b) environment as a cross-

cutting issue — and to help foster discussions on how bilateral environmental programming

in African partner countries can become more effective in the future.

1.3 Organization of the Report

The report is organized as follows:

Chapter 1 provides an introduction to the Evaluation.

Chapter 2 details the evaluation approach and methodology.

Chapter 3 describes the context of support to environment in Africa.

Chapter 4-9  present the detailed findings of the study related to the standard evaluation
criteria of relevance, effectiveness, impact, sustainability and efficiency. A
separate chapter is presented covering capacity development (Chapter 8).
Further findings are also given of coordination, complementarity and coher-
ence in Chapter 9.

Chapter 10 presents the conclusions.

Chapter 11 presents the lessons learned and recommendations.

The report also includes three appendices and on the inserted CD-ROM seven annexes.

4) Paris Declaration on Aid Effectiveness, High Level Forum, 2005.

15



2 Approach and Methodology

2.1 Approach

Based upon the objectives and the scope of work described in the ToR, the Evaluation was
planned and carried out in three phases:

. Phase One: The Inception Phase took place from September to October 2009

. Phase Two: The Fieldwork Phase took place in the period from November 2009 to
March 2010, with visits to Egypt (December 2009-January 2010), Zambia (January
2010) and Tanzania (February-March 2010).

. Phase Three: The Analysis and Reporting Phase included the submission of a draft
main report and a Key Stakeholder Workshop (in Nairobi) in May 2010 to discuss
the draft report, including the case studies.

This phased approach allowed agreement of approaches and sharing of interim conclusions
at different stages of the Evaluation, so that the team could receive feedback from the refer-
ence group and other key stakeholders and receive endorsement of country-level findings
before moving on to synthesising these to a broader level.

2.2 Methodology

The Evaluation’s methodology is underpinned by Danida’s Evaluation Guidelines (MFA/
Danida, 2006) and the Organization for Economic Cooperation and Development
(OECD), Development Assistance Committee (DAC) Evaluation Quality Standards (www.
oecd.org/dac/evaluationnetwork). In terms of the analytical approach, the Evaluation
fieldwork was based around the five OECD/DAC standard evaluation criteria (relevance,
efficiency, effectiveness, impact and sustainability) as well as the 3Cs” (coherence, com-
plementarity and coordination). These criteria are explained in the Terms of Reference in
Appendix 1 (Table 5.1), and are defined in this report preceding presentation of findings in
each Chapter.

A number of methodological tools were applied during the work. These tools are elaborated
in Annex 1 and included:

Document Review: With the assistance of Danida, a wide range of internal documentation
as made available covering policy, country programming and project designs, reviews and
completion reports. Other material was assembled from international and national sources.
Appendix 2 provides a list of key references.

Key Informant Interviews: A range of individuals were interviewed covering Danida staff,
consultants, government and non-government persons in the study countries, representa-

tives from different donor agencies. Annex 7 includes a list of persons consulted.

Case Country Visits: Approximately two weeks was spent in each of the three case study
countries. Most of the field time was devoted to meetings with stakeholders in the capital

16



2 APPROACH AND METHODOLOGY

city, but 2-3 days were also spent visiting locations where interventions had taken place and
where the team met a range of beneficiaries, local government, private sector and NGO
staff. Each of the case country findings are presented in separate reports in Annex 2 (Egypt),
Annex 3 (Zambia) and Annex 4 (Tanzania).

In-country Workshops and Survey’: At the end of each field visit, a one-day workshop was
held to present initial findings. Discussion groups explored various themes in the workshops,
including poverty relevance, capacity building, sustainability and assessment of programmat-
ic results. A questionnaire was distributed to workshop participants and the results analysed
(see Annex 5) to provide additional responses across the three countries studies. The sample
was relatively small (66 respondents, with around 20-22 from each country), and thus the
significance of the findings should be treated with caution: while they could not be said to be
representative, the opinions provided do offer an interesting additional perspective.

Review of Experiences in Three Additional (Secondary) Countries: Danida’s environ-
mental support in South Africa, Mozambique and Kenya was explored from documents
and interviews with Danida HQ and Embassy staff in order to provide further supporting
or contrasting findings from the main case countries. The experiences in these three coun-
tries are summarised in Annex 6.

Blog Site: A dedicated web site was maintained during the evaluation period in order to
share documents, workshop materials and drafts of the different reports. The use of a blog
was to allow interaction and encourage comments.

Regional Stakeholder Workshop: To help the Evaluation draw together the findings and
lessons from the different countries, a two-day workshop was conducted in May 2010.
Participants from all six countries included in the Evaluation attended, together with other
interested parties.

Analysis

The phased work programme and the range of locations of the team members meant that
the analysis took place in a step-wise and cumulative fashion. Each country report focused
very much on locally pertinent questions and sought to produce lessons and recommenda-
tions that would be of value to the local stakeholders, particularly Danish Embassy staff and
others such as donors and government officials connected with environmental initiatives in
that country. However, because a standard structure to data gathering was followed, with a
consistent focus on the pre-set questions derived during the formulation of the Evaluation,
it was also possible to combine findings and use them to report against the various evalua-
tion criteria used in this report.

The team sought to overcome an insufficient system in Danida for aggregating scores or
ratings by developing their own evaluative judgements. Thus, the team has applied rank-
ings to a range of criteria for relevance and effectiveness in a systematic manner to a set of
ESPs and their components (see Table 1 and Appendix3) in an effort to summarise areas of
strong and weak performance. These judgements and other findings from the case country

5) Although the possibility of a web-survey of stakeholder views was included in the ToR and Inception Report, this

was not done because of concerns over poor response.
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2 APPROACH AND METHODOLOGY

visits were validated at the in-country stakeholder workshops, as well as through written
feedback from the Evaluation Management Group, the Reference Group and Danida staff.
In this way, it has been possible for the Evaluation to triangulate evidence from the different
sources and evaluation instruments based on the same framework and evaluation questions.

The three case study reports contain much of the detailed analysis and evidence to substan-
tiate the findings presented in this overall report. As such, the reader should refer to these
where needed. While country-specific examples are given throughout this report, detailed
references have been omitted in order to improve readability.

2.3 Key Challenges and Limitations

A key concern for the Evaluation has been a general lack of relevant baseline information,
performance indicators and independent evaluation studies. This has limited the possibility
to analyse ‘before and after’ or ‘with and without’ scenarios and therefore assess outcomes
and impact from the Danida supported interventions.

As is the general standard for Danida®, the completion reports that were available were
largely drafted by project staff and consultants themselves and/or by embassy staff. There-
fore, an often more useful source of performance information has been the reviews (annual
and technical) usually conducted by Danida HQ staff together with consultants.

The programme documents often lack a clear definition of how ‘poverty’ is defined within
the programme framework and how the environmental interventions will affect poverty.
Establishing a link to poverty reduction is not easy in any sector, but in the environment
the causality is complex and often indirect and, in the case of natural resources, often
long-term. In such cases, the theory of change or intervention logic needs to be as explicit
as possible and the means of verification carefully developed. In many cases it may not
prove feasible to attempt to measure such a reduction, however the programme designs are
not specific on this and do not propose proxy or intermediate indicators that could show
whether the interventions are having an effect.

Danida has operated a key output indicator system as part of its central project database
(PDB) maintained by the Quality Assurance Department (KVA). Each year a small number
of indicators with target and actual values are selected and tracked by Embassies for their
country programmes. Based on an assessment of these records for Tanzania, Zambia,
Mozambique, South Africa and Kenya, the Evaluation found that it was difficult to use the
data to track effectiveness. This was mainly because of the changes in indicators from year
to year and missing actual values for 2008 and 2009”.

To supplement the Danida-sourced documentary evidence, the Evaluation has also used
other studies conducted by donors and institutes and, to a large extent, had to rely on
perceptions of different stakeholders based on their particular experience and interpreta-

6) Programme Management Guidance, 2003, p.8.
7) Additionally, the type of indicators (whether process, output or outcome) for environmental activities varies from
country to country and year to year. Thus establishing a time trend for three or more years was difficult.
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2 APPROACH AND METHODOLOGY

tions. Whenever possible, perceptions have been validated with information across different
groups and, where possible, also with documentary sources.

The complex nature of environmental interventions has also made attribution of results to
Danida’s support difficult. The features of a programmatic approach by themselves make
attribution more difficult than other traditional project modes. The report tries to address
this by identifying aspects where Danida support has had the most evident link to results,
even though this may be in the delivery of short-term outputs or in areas where Danida has
tended to operate independently.

A particular challenge related to this study is to bring out generic findings, lessons and
recommendations from the three different country scenarios, as well as from the three other
environmental programme countries in the region, given the very different contexts and
stages of implementation reached. While the case studies therefore have provided the op-
portunity to make a first-hand assessment of experiences that, in some cases, are repeated
across countries, other findings may not be representative and comparable. The analysis has
sought to identify findings that coincide across case countries and can be considered to be
of more generic nature. Where significant but isolated findings are found, these too have

been highlighted.

Moreover, the short duration of the in-country visits presented some limitations to how
extensively the Evaluation could cover Danida’s 15 years of presence in the environmental
field in each country. In addition, due to often long in-country travel distances and time
constraints, the Evaluation had to limit time for field visits to 2-4 days per country, giving
a rather restricted and partial view of actual achievements on the ground. Despite strong
efforts, the Evaluation managed to meet only a few senior governmental officials in each
country and this created a challenge to get a sound perspective from the government side.
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3.1 Programmatic Approach

This Evaluation is tasked to examine the relevance and effectiveness of moving towards a
programmatic approach in environmental assistance. It is therefore critical to understand
what Danida means by a programmatic approach and how it has evolved over the period in
question. Although the Paris Declaration in 2005 marks a watershed for agreement on aid ef-
fectiveness principles, there were earlier key stages in the process. Joint efforts to improve the
quantity and quality of aid arose from concerns in the 1990s about the lack of results from
development assistance, growing debt burdens and reducing aid levels. Pressure for a global
response led to a series of major policy responses, including the 2000 Millennium Develop-
ment Goals, the Monterrey Consensus of 2002 and the 2003 Rome Declaration on harmoni-
zation. The 2001 launching of the New Partnership for Africa’s Development and the African
Peer Review Mechanism on governance were key related initiatives at a continental level.

Danida saw itself as very much part of this general trend in aid thinking, and this required
it to introduce changes in practice and in principle that reflected greater ownership by
recipient countries, better harmonization with other aid providers, closer alignment to host
country strategies and systems, and a move away from project-driven models to broader
sector-wide approaches (SWAps)®. In 1994, Danida introduced a new Sector Programme
Support (SPS) strategy’. After the launch of the strategy, the first Guidelines for Danida
SPS were published in April 1996 with a revision in 1998. This document is important as
it provided the framework for the formulation of the ESPs in the case study countries. The
main features of Danida’s SPS 1996 Guidelines are set out in Box 1.

The 1998 SPS Guidelines emphasizes that:
“Compared to the project approach, SPS emphasizes a longer time frame for broader
based Danish assistance to a national endeavour in a sector. This in effect means that
assistance would be extended to the national policy and strategy level as well as to the
programme implementation level..... This represents a significant shift of emphasis in
Danida’s strategy compared to the traditional way of defining projects. The project ap-
proach focuses on short and medium term results and pays less attention to comprehen-
sive and sector-wide policy development and institutional, organizational and financial
management issues (the process and sustainability factors)”.

The 1998 SPS Guidelines also warned that:
“It is recognized internationally that sector programme support is easier to implement
in social sectors like health and education compared with the agricultural and environ-

mental sectors”!°.

8) For a comprehensive discussion of differences between sector-wide approaches and programme based approaches
within environment, see “Sector Approaches in Environment and Natural Resources” (Eric Buhl Nielsen and Neil
Bird, 2010)

9) Outlined in the Danida publication A Developing World, March 1994. Subsequent to this, Guidelines for Sector
Programme Support were published in April 1996.

10)  This same conclusion came out more recently from the “Aid Effectiveness in the Environmental Sector — Focus on

Ownership and Alignment”, Danida, April 2009.
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Box 1.

Main Features of Danida’s Sector Programme Support Guidelines (1996)

g

h)

The measure of success is whether the SPS contributes towards strengthening the
capability of the poor;

SPS relates directly to established or emerging national sector policies, strate-
gies and programmes. It is of major importance how these are related or linked
to other sectors and to the overall national policy framework (macro-economic and
budgetary framework);

Focus on broader scale capacity development at central, regional and local level
with a focus on national ownership;

The time perspective for cooperation is 10-20 years;

SPS provides support to various levels in the sector, including the central (regula-
tory/policy) level as well as regional and local levels;

Accountability. Transparent political, administrative and financial accountability
is promoted by gradually, or from the beginning, making the partner institu-
tions fully responsible for the use of the Danish funds;

SPS applies various modalities of support in a dynamic manner. The support
could include training, technical assistance, operation and maintenance sup-
port, investments, commodity and budget support in varying proportions
throughout the SPS period;

SPS offers room for flexibility within an agreed set of objectives, areas of support,
and procedures. Greater attention will be given to building flexibility into the
SPS concept, through for example continuous policy dialogue and regular joint
reviews;

SPS promotes effective coordination by the national partner of support from vari-
ous donors. Established or emerging national sector policies, strategies or pro-
grammes should function as a framework for assistance from various donors.
The SPS can therefore include assistance aimed at improving the coordination
capacity of the national partner.

New Danida Programmatic Guidance (2003)

A new sector programme guideline was published in 2003, when Danida launched for the
first time the “Guidelines for Programme Management” (GPM), which replaced the SPS
Guidelines and covered both the EPSF and regular programme support. The GPM (2003)
stressed flexibility by acknowledging that:

“Conditions for preparation, implementation and monitoring of Danish-supported
programmes vary considerably among partner countries. In some cases, the applica-
tion of the Sector Wide Approach is fairly advanced... In other cases, the conditions
for joint arrangements are not yet present, and more comprehensive activities. .. are
implemented in a manner very similar to the traditional project modality, where
preparation, implementation and monitoring are separate Danida undertakings”.

The Guidelines also highlight, “...the continuing effort to move from separate Danida activi-
ties towards the application of the Sector Wide Approach and alignment with procedures and
formats of the national partner”. In addition, in terms of monitoring, the Guidelines stress
the need to “...integrate programme monitoring into the monitoring system of the partner”.
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According to the Guidelines, the key challenge for the future will be, “...to develop and
adapt existing sector programme support, i.e. defining new phases of support, modify-
ing existing components, adding new ones, modifying implementation modalities and/or
incorporating Danish support into broader multi-donor support schemes”.

This Evaluation finds that at the core, Danida’s definition has been in line with the 2008
OECD/DAC definition for a ‘Programme-Based Approach’, which stated that it was:
“..a way of engaging in development cooperation based on the principles of co-
ordinated support for a locally owned programme of development, such as a national
development strategy, a sector programme, a thematic programme or a programme of
a specific organization.”"!.

The OECD note that programme-based approaches share all of the following features:
. Leadership by the host country.

*  Asingle comprehensive programme and budget framework.

. A formalised process for donor coordination and harmonization of donor procedures
for reporting, budgeting, financial management and procurement.

. Efforts to increase the use of local systems for programme design and implementa-

tion, financial management, monitoring and evaluation.

Besides these features, Danida’s guidance still refers (Box 1) to further criteria such as the
need to strengthen the capability of the poor, involve a longer time frame, broad-scale ca-
pacity development and support to multiple levels (national and local). Danida’s definition
is certainly more ambitious than that of the OECD, and while it recognised that to apply
them to the environment as a sector would be more difficult, there has been only limited
specific guidance on how to apply these aid principles to the field of environment.

While the Environment Strategy 2004-08 had the role of providing strategic guidance

to environmental programming, the operational tool for implementing the strategy, the
Danida Environmental Guide, was not developed until 2009. The strategy underlined the
need to provide long-term assistance and to incorporate environmental issues in national
Poverty Reduction Strategy Papers (PRSPs), however the operational and procedural guid-
ance on how to apply programmatic principles within a complex environmental setting was
up to 2009 only provided at a very general level by the Danida Aid Management Guide-
lines (AMG)"*. Other documents, such as the Environmental Screening Good Practice
Paper (2004) offered advice on how to screen Danida’s portfolio from the environment as

a cross-cutting issue as well as the use of strategic environmental assessments (SEAs), while
the Monitoring and Indicators Note (2006) suggested ten steps to identify indicators in the
environmental sector. An ESP Good Practice Paper (2006), offered a series of lessons from
past experience on the preparation of environmental programmes'’.

Tensions can be noted between the Paris Declaration precepts and the reality that Danida
faces in working in countries that may suffer from weak governance or where there is a lack

11) http://www.oecd.org/document/19/0,3343,en_21571361_39494699_39503763_1_1_1_1,00.html

12) Not only for the environmental sector, but for other sectors as well.

13) The Danida Environmental Guide (2009) has replaced the Environmental Assessment for Sustainable Develop-
ment (December 1999) and the Environmental Screening Good Practice Paper (June 2004). The guide is now
part of the AMG.
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of interest in new aid thinking. DenmarK’s zero tolerance on fraud or mismanagement (as
demanded by its parliament) may hamper alignment to national financial management
systems'®. Where corruption is prevalent, increased reliance on local procurement or audit-
ing and reporting will be extremely difficult”®. The expected reduction of transaction costs
through aid harmonization has not been noticed. Within Danish Embassies the workload is
reported to have increased substantially and the skill requirements altered'®. There are also
tensions between meeting short-term disbursement targets, and addressing more difficult and
longer-term capacity building and alignment goals. Finally, there has been a tension between
pursuing Paris Declaration principles and the lack of operational guidance to embassy staff on
pursuing these in cross-cutting or mainstreaming sectors or themes, such as the environment.

3.2 Danida Bilateral Support to Environment

Types of Environmental Funding. While most other donors have tended to treat the
environment solely as a cross-cutting issue and/or have supported the environment mostly
through specific project interventions, Danida has since the mid-1990s delivered a large
share of environmental support through what can be referred to (rather generically) as
bilateral environmental sector programmes (ESPs). The period covered by this Evaluation
(1996-2009) includes three forms of Danida funding to the environment: a) environmental
programmes funded by ordinary development assistance; b) from 1992-2001"” when Dan-
ish assistance to the environment was boosted by EPSE, and finally ¢) EPSF activities taken
over by Danida following the relocation of the Danish Cooperation for Environment and
Development (DANCED) activities from the Ministry of Environment to the Ministry of
Foreign Affairs after the change of Government in 2001.

Throughout the period, Danida’s overall approach to the provision of bilateral aid has
placed a growing emphasis on Sector Programme Support and to a closer adherence to the
new aid effectiveness principles as the primary approach. Since 2002, with the bringing to-
gether of all bilateral environmental assistance under one umbrella (Danida), environmen-
tal activities have gradually been designed and implemented in accordance with the general
rules for Danish ODA as reflected in the AMG. In practice, ESPs have been established as
a result of reformulating on-going environmental assistance into programmes of different
kinds. Few programmes were initiated using a programmatic approach (see Box 1) from the
very outset, but as old projects and programmes were phased out, attempts have been made
to design the support in a more programmatic way.

From a strategic perspective, Danida’s current support to the Environment is guided by the
“Environmental Strategy 2004 to 2008”, which in 2009 was extended to cover 2009. The

14) Evaluation of the Implementation of the Paris Declaration: Case Study of Denmark, Danida, June 2008, p.90.

15) A former Danida Adviser raised particular concerns to the Evaluation about Danida’s aid to the wildlife sector in
Tanzania where strong indications of corruption existed. Owing to weak governance regimes in revenue-generat-
ing sectors, resources are offered below market price to the benefit of a few powerful winners and the loss of the
majority of the rural population. ... The weakness in governance regimes in forestry, wildlife and fisheries include
primarily (a) the lack of transparency and accountability in issuing rights to extract resources and accrue revenues
from them, (b) inequitable sharing of benefits with communities, and (c) monitoring and surveillance of stocks.

16)  Evaluation of the Implementation of the Paris Declaration: Case Study of Denmark, Danida, June 2008, p.90 &
100.

17) Came into effect for ODA countries and the Danish Ministry of Foreign Affairs from 1996.
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Environmental Strategy makes clear that support to environment will be integrated into
general development assistance; that environment will receive increased attention as a cross-
cutting issue in both multilateral and bilateral cooperation; and that special attention will
be given to incorporate environmental issues in national PRSPs as well as environmental
analyses in sector programmes. Moreover, ESPs were intended to address three other objec-
tives of (i) building up capacity in the field of environmental management at different levels
(national, regional, local) so as to enable partner countries to handle environmental chal-
lenges themselves and at the same time (ii) creating results in terms of reducing environ-
mental problems/protecting the environment while (iii) to some extent taking into account
the poverty-environment link.

Level of Environmental Funding: Although Danish support to the environment began in
the 1980s, calculating the level of this support is not straightforward because of the variety
of channels and the difficulties of defining what to include. Compared to Danida’s overall
bilateral assistance, environmental support represents a small proportion — for example in
2008 it was only 5%'®. Over the period 1999-2009, Danida has disbursed DKK 10 billion
to the environmental sector, of which DKK 1.8 billion went to the six countries covered
in this study (South Africa, Tanzania and Egypt receiving 90% of these funds). The funds
were allocated into four thematic areas as outlined in the Danida Strategy': (i) urban and
industrial environment, (ii) management of natural resources, (iii) sustainable energy, and

(iv) capacity building.

In Africa, besides Egypt, the introduction of ESPs has come later than in other regions®
where Danida has worked. ESPs were first implemented in Nepal, Bolivia, Nicaragua and
Bhutan. In Bolivia, the overall conclusion of a country evaluation in 2001 was that the ESP
was a good vehicle for promoting sustainable development and poverty alleviation and that
the programme was relevant for the country as it was linked to ongoing decentralisation?'.
In Nicaragua, the ESP was found to be both relevant and effective, though impact and
sustainability were less successful, and a key weakness was high level leadership and coordi-
nation, which left Danida in a too dominant decision making position®.

3.3 Support to Case Study Countries

The Broad Context: The three case study countries (Egypt, Zambia and Tanzania) face
somewhat different environmental challenges, with Egypt the more industrialised economy,
facing more serious issues of pollution to water, soil and air from un-modernised factories
and power plants. Egypt, moreover, is also highly dependent on a single water source for all
its drinking, irrigation and industrial needs. In Tanzania and Zambia pressures are found
both in the natural resources field particularly in wildlife, forest and in Tanzania’s case also
coastal assets, but also from a rapidly growing urban population leading to problems of
uncontrolled development and inadequate waste management. These countries also suf-

18)  According to Danida’s Annual Report for that year. Around half of this was for Africa.

19) Environmental Strategy, Danida, 2004-08, Section 4.5.1, p.29. Capacity building is seen both as a cross-cutting
theme and as a theme in itself.

20) Where more countries were eligible for MIFRESTA funding.

21) Evaluation Danish-Bolivian Development Cooperation, 1997-2001, Danida, 2002.

22) Evaluation Danish Development Assistance to Nicaragua, NEI, 2002.
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fer from international pressures on their natural resources, based on raw material extrac-
tion for rapidly growing economies in Asia as well as for rare fauna and flora that has seen
over-exploitation. Although legislative frameworks have been developed, weak governance
has led to corruption and human rights abuses in the access to, and exploitation of, natural
resources. The role of the private sector and of civil society, while increasing in terms of
management of environmental resources, has not been as prominent in regard to awareness-
raising and advocacy in reducing environmental problems. Capacity constraints constitute
an important factor here, together with civil society organizations’ limited political influ-
ence.

Aid Environment. Another contrast between the countries studied is the aid environment,
particularly between Egypt, which has a low dependency on aid and a relatively weak degree
of donor harmonization, and Tanzania and Zambia with the opposite. Expectations differ
markedly around the need for greater aid alignment and the need to pursue aid effectiveness
principles. Joint Assistance Strategies (JAS) have evolved in Tanzania and Zambia and an
elaborate aid architecture including division of labour, sector working groups, and provision
of budget support (to varying degrees) guided by broad Performance Assessment Frame-
works (PAFs) that focus on the contribution of development assistance to poverty reduction
strategies and the Millennium Development Goals. Support for the environment has been
estimated at less than 5% of national budgets. However, with the rise of climate change
funding this is set to change — although the design and operation of these new funds are
complex and draw on the already limited capacity of governments and their environmental
agencies. In both Zambia, Tanzania and Kenya a tendency was seen of limited coordination
of climate change funding, bypassing key government institutions and arriving with own
accounting procedures.

Danida’s Aid. Based on figures from Danida’s Quality Assurance Department, the three
case study countries received a total of DKK 974 million through bilateral environmental
assistance in the period from 1999-2009 (both years inclusive)*: with Egypt receiving the
largest support (DKK 445 million), then Tanzania (DKK 390 million), and the small-
est support to Zambia (DKK 139 million). In the period 1996-99, Danish support was
through conventional projects. In Egypt, these covered waste management, organization
support and coastal protection. In Tanzania, they included the two MIFRESTA funded
projects, MEMA (Matumizi Endelevu ya Misitu ya Asili in Swahili or “Sustainable Man-
agement of Natural Forests”) and UTUMI (Utunzaji wa Misitu or “Village Based Forest
and Woodland Management” in Lindi Region). In Zambia, projects included support for
conservation activities in a number of national parks.

Egypt, Zambia and Tanzania all experienced a series of stages in the development of ESPs
and all three countries began to introduce ESPs around 1998-99. In Egypt, an ESP was
designed that would encompass several former projects plus new components that would
focus on supporting the Egyptian Environmental Affairs Agency (EEAA) as well as the
decentralisation process for environmental management at regional and governorate levels.
The first ESP document in Egypt was signed in 2001. However, after little initial progress
and the decision by Danida in 2003 to withdraw from the environmental sector in 2008,

23) “Aid Effectiveness in the Environmental Sector — Focus on Ownership and Alignment”, Danida. April 2009.
24) Before 1999 data is not available in a disaggregated format.
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the programme was redesigned in 2003 and a new programme document implemented
from 2005, where the ESP had been focussed into three main components: a Programme
Management Unit (PMU), Support for Decentralised Environmental Management
(SDEM) and Achieving Compliance in Industry (ACI).

In Zambia, an ESP was drafted in 1999 clustered around biodiversity, community based
wildlife management and urban environmental problems under the umbrella of the United
Nations Centre for Human Settlements (Habitat) Sustainable Lusaka Programme. Several
attempts to prepare an environmental programme were made before a programme docu-
ment and a Memorandum of Understanding were signed by the Government, Finland,
Norway, United Nations Development Programme (UNDP) and Denmark in January
2009 after a series of joint consultations. In its present form, the Environment and Natu-
ral Resources Management and Mainstreaming Programme (ENRMMP) comprises two
components: 1) A capacity development component mainly concerned with improving

the strategic planning and management capabilities of the ministry and reforming environ-
mental and natural resource policy and legislation whilst supporting the mainstreaming of
environment in other line ministries and elsewhere (local government level, private sector
and civil society); and 2) An interim environmental fund component designed to establish a
fund and to support investment projects within environment.

In Tanzania, the first ESP (2000-04) had two components: a Natural Resource Manage-
ment (NRM) component, and an urban environmental management component for
selected municipalities”. The present Environmental Sector Programme Support (ESPS)
(2007-12) was approved in 2007 and is designed around three components: A component
supporting the Environmental Management Act (EMA), the EMA Implementation Sup-
port Programme (EISP) and anchored in the Vice President’s Office (VPO), a component
supporting the Urban Development and Environmental Management (UDEM) building
on the experiences from the projects under the Sustainable Cities Programme (SCP) to a
large extent and coordinated by the Directorate for Local Government of the Prime Minis-
ter’s Office, Regional Administration and Local Government (PMO-RALG) and a Partici-
patory Forestry Management (PFM) Component that is an extension of the “old” compo-
nent from 2003.

As Figure 1 illustrates, over the past 10 years actual expenditure on the various environmen-
tal activities has shown a mixed trend. Expenditure rose sharply in Egypt, especially follow-
ing the re-design in 2003, but then ended abruptly as the ESP closed. In Zambia, expendi-
ture rose steadily during the first generation ESP as urban and natural resource components
expanded, but then as they came to a close expenditure fell, while the ENRMMP was
prepared and began implementation in 2009. In Tanzania, expenditure fell from a peak

in 2000, mainly due to the ending of the different sustainable cities projects, but then has
risen sharply as the second ESP was launched in 2006%.

25)  In Zambia and Tanzania, these first ESPs did not carry new funding but constituted strategic frameworks for
projects.
26) In the secondary case countries, one can note that South Africa is similar to Egypt in that it is more industrialised,

less aid dependent and has limited donor harmonization, while Mozambique and Kenya share parallels with
Tanzania and Zambia, with high aid dependency and strong aid coordination. Danida’s disbursements for the
environment from 2001-10 have been DKK 612 million for South Africa, DKK 49 million for Kenya and DKK
318 million for Mozambique.
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The three additional (secondary) case study countries (South Africa, Mozambique and
Kenya) included in this Evaluation bring several parallels to the main case study countries.
The priorities and Danida’s approach to environmental engagement is explained in more
detail in Annex 6. South Africa, like Egypt, is more urbanised and industrialised but has

a great diversity of environmental challenges from mining and industrial pollution man-
agement and the planning of fast growing often poor quality urban settlements to more
advanced and profitable natural resource management of fora and fauna. South Africa like
Egypt is also less aid-dependent and does not have strong donor coordination architecture.
Danida has focused support on urban environment, on water and sanitation policy devel-
opment and on energy and climate change initiatives. Its support totalled DKK 607 million
in the period 1999-2009.

Mozambique faces considerable challenges in managing the future exploitation of its im-
mense coal and mineral potential, and equally faces marked urban growth in a range of
provincial cities. Its aid architecture is particularly well advanced with a large group of 19
donors participating in general budget support and coordinating their aid through a joint
performance assessment framework. Denmark has disbursed DKK 312 million to the
environment in the period 1999-2009, and has supported coastal zone management, urban
environmental management and capacity building of the main government environmental
ministry. It has sought to move to a more programmatic approach through the Environ-
ment Programme Support (2006-10).

Finally, Kenya, while having a strong and successful national parks system for managing

its diverse game resources, faces particular challenges around the urban environment and
around improving governance. Denmark (in a co-funding partnership with Sweden) moved
to a programmatic approach with its Environment Programme Support (EPS) (2006-10)*
with a commitment of DKK 167 million. DKK 45 million were disbursed by Danida to
activities within this programme in the period 2006-09. The EPS supported policy devel-
opment, but also environmental management and community-led initiatives.

27)  This EPS has now been phased out and replaced by a new programme.

27



3 CONTEXT

Figure 1. Expenditure by Environmental Category in the Case Study Countries®®
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28)  Financial data were extracted from Danida for the past 10-year period. Prior to this, the data were held in a

different format.
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4 Adherence to Programmatic Principles
(Relevance)

This chapter examines how well Danida’s programmes of environmental support in Africa
have been designed/implemented in terms of their adherence to the programmatic princi-
ples described in Chapter 3. A summary is given in Table 1, which shows how the evalu-
ation team has applied three ratings: Good, Fair and Weak. The overall impression is that
the programmes adherence to programmatic criteria is quite mixed, with better adherence
found for ownership and capacity development dimensions (mostly good or fair), and the
worse adherence found for coordinated support, common management and results and
policy dialogue (weak or fair). It is important to note that for those programmes where im-
plementation has been ongoing for some time the assessment is based on the actual imple-
mentation experience (Egypt, and the first ESPs). For those programmes where implemen-
tation has only been initiated recently, and where implementation experience is limited, the
assessment is based on the programme design (ENRMMP and ESPS).

The chapter concludes with a brief assessment of two other areas that, though not part of
the programmatic criteria, are regarded by the Evaluation as critical areas to consider in
programme design: Monitoring and Evaluation (M&E) (4.9), and Risk Assessment and
Mitigation (4.10).

4.1 Sector Complexity Versus an Integrated Programme

The environment at its broadest is a complex area because of its multiplicity of areas of
action — including natural (coast, forest, mountain etc.), human interaction (industrial,
urban settlement, rural), and approach (management, exploitation and protection). As a
consequence of this, environmental management normally also involves a large number of
public and private sector actors (agencies, authorities, communities and enterprises). Most
often it is therefore rather difficult to identify one single (counterpart) organization within
a partner country, which can take overall responsibility for carrying out an environmental
programme. Due to the multi-dimensional nature of environmental management, the insti-
tutional framework in terms of legislation, policies and authorities is also complex.
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4 ADHERENCE TO PROGRAMMATIC PRINCIPLES

Table 1. Summary Assessment of the Design/Implementation of ESP Components against
Programmatic Criteria293°3

4. Long time
perspective

EGYPT = ZAMBIA TANZANIA
ESP 15t ESP ENRMMP | 15t ESP ESPS
Criteria NRM* LSwW PFM* SCP UDEM EISP™
1. Strengthening
the capability of
the poor
2. National
ownership
3. Capacity
development

5. Coordinated
support

6. Works at
multiple levels

7. Accountability &
Transparency. Use
of local systems

8. Common
programme
management and
result structure

9. Integrated
components

10. Allows Policy
dialogue

Detailed judgements for each of the main ESPs in the three case study countries are set out in
Appendix 3.

29) NRM: Natural Resources Management, LSW: Lusaka Solid Waste, ENRMMP: Environment and Natural Re-
sources Mainstreaming Programme, PFM: Participatory Forest Management, SCP: Sustainable Cities Programme,
UDEM: Urban Development and Environmental Management, EISP: Environmental Management Act Imple-
mentation Support Programme.

30)  PFM assessment applies to both 1st ESP and 2nd ESPS as it ran through both.

31)  Environmental Management Act Implementation Support Programme.
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4, ADHERENCE TO PROGRAMMATIC PRINCIPLES

It is therefore sensible not to treat environment as another sector®’. Given the breadth of
these spheres of possible engagement, Danida’s strategy was to focus on four areas (3.2) so
that it could sensibly concentrate its resources. On the other hand, when designing an ESP
it also led to quite different urban and rural interventions being placed together, with no
easily definable overarching objective. Indeed it is a feature of the ESPs studied that they ei-
ther have a very broad objective (such as reducing poverty through environmental assistance
as in the first ESP in Zambia 1999) or they treat the components as quite separate entities
(ESPS in Tanzania 2007), so removing the possibility of having an ‘integrated programme’.

On top of this, the first ESP designs in Egypt, Zambia and Tanzania also brought together
several unrelated projects into a single frame of bilateral cooperation. Although historically
this was necessary as a first step in forming an integrated programme, the difficulties of
relating very different projects meant that the early ESPs were more of a loose framework of
different initiatives than an integrated programme®. As projects ran to their close, so ‘sec-
ond generation’ programmes were developed that were more focused. In Tanzania, Zambia,
Kenya and Mozambique the ESPs designed during 2004-06 all had three components that
extended existing areas of local engagement (whether in urban environment, natural re-
sources or coastal zone management) plus a newer national policy component.

Shifting to a programmatic approach in the environment calls for consideration of support
to other line ministries that need to take on environmental responsibilities (such as Envi-
ronmental Impact Assessments (EIAs)) and also mainstreaming the environment into line
ministry programmes. This was a particular challenge as such mainstreaming is relatively
new in the studied countries. It also calls for the inclusion of private sector and civil society
actors, since they have an equally important role, whether in environmental management
or awareness-raising. These two broad areas, though included in the designs, have received
lower emphasis in the ESPs introduced so far, and while there are some examples of designs
that include private sector engagement (such as the ESPs in Egypt with the ACI Compo-
nent and in Zambia with the Lusaka Solid Waste Management (LSW) Project, this Evalu-
ation will argue in subsequent sections that greater consideration could have been given to
complementary support to relevant private sector or civil society bodies. The reasons for
this reduced emphasis could be due to several factors, including the wish to reduce pro-
gramme complexity and concentrate on building a strong relationship with government, or
because other sources of Danida funding provided assistance to civil society (such as HQ-
based NGO support grants). It may also be that the sample of the three case study countries
was not fully representative; in Kenya for example the EPS had specific engagement with
civil society, while in South Africa the Urban and Environmental Management (UEM) Pro-
gramme provided funding to a wide range of partners including NGO networks (Annex 6).

32) Indeed the Danida Good Practice Guide (20006) says that: “It is difficult, if not almost impossible, to treat ‘the
environment’ as a sector.”

33) Though this is a common experience in other sectors, as for example in Water and Sanitation. Refer to the Evalu-
ation of Water and Sanitation Programmes, Danida, 2007.
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4 ADHERENCE TO PROGRAMMATIC PRINCIPLES

4.2 Relevance to Poverty Reduction

In terms of their relevance to poverty reduction, the earlier ESPs (as frameworks for more
conventional projects) were able to link support to poverty more directly and easily than

in the second generation ESPs. Thus, the forest and wildlife management interventions in
Tanzania and Zambia (PFM, NRM) and the urban environmental management projects

— LSW in Zambia and SCP in Tanzania — were designed to provide part of their support
directly to poorer communities either dwelling on marginal land nearby to forest reserves or
game management areas or in peri-urban areas with low quality housing®®. This is a com-
mon issue that as donors adopt designs that seek to be more strategic and influential at
national level, so the ability to link outcomes to poverty reduction at least in the short-term
becomes harder®. The second generation of ESPs seek in the long-term to build national
environmental management systems that will hopefully benefit far more of the population
classed as poor, but this in turn would require long-term engagement and strong ownership
(see below).

Nevertheless, ESPs may be linked to a sound national poverty reduction strategy with a
well-conceived PAF, in which case the possibility of tracking environmental support to
changes in the livelihoods of the poor improves. Thus the ENRMMP in Zambia is well
aligned with the Fifth National Development Plan PAF and the national data collection
and reporting systems that support it, and identifies those cross-cutting indicators which are
drawn from the environment and natural resources sector. In 2005, Danida was involved in
Tanzania in a joint initiative to strengthen poverty-environment linkages under the umbrel-
la of the second PRSP (termed MKUKUTA 1), which led to stronger political commit-
ment and the inclusion of specific indicators on the environment in the poverty monitoring
system. Even with the new MKUKUTA II, prepared through a process more firmly driven
by the Government, the aid partners concerned with the environment have provided input
to the process under Denmark’s leadership.

4.3 Country Ownership

This section examines the extent to which the Danida environmental programmes fit with-
in national strategies and are fully owned and led by the host government. The distinction
between ownership and leadership is important, as it has been observed that some govern-
ments may be said to own a process, but may not have the capacity or will to take a pro-

34) See the Tanzania and Zambia Case Study Reports for this Evaluation.

35)  In 2003, Danida noted that “... it is becoming increasingly difficult to prove a direct cause-and-effect relation-
ship between Danida input and achievement of poverty reduction objectives as reflected by outcome and impact
indicators.” See Performance Management in Danish Development Assistance — Framework and Action Plan
2003-04”. Quality Assurance Unit, March 2003.

36) Environment at the heart of Tanzania’s development: Lessons from Tanzania’s National Strategy for Growth and
Reduction of Poverty (MKUKUTA). Natural Resource Issues Series No. 6. International Institute for Environ-
ment and Development. London, UK, Assey et al., 2007.
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4, ADHERENCE TO PROGRAMMATIC PRINCIPLES

active leadership role?”. The ESPs reviewed are generally closely aligned to relevant national
strategies — including those for poverty reduction, decentralisation and natural resource
management. The ESPs also correctly responded to the host countries’ need to strengthen
new legal and policy frameworks (examples include the Law 4 of 1994 in Egypt, the Envi-
ronmental Management Act in Tanzania, the draft Environmental Policy and National Cli-
mate Change Response Strategy in Kenya, the National Waste Water Management Strategy
in South Africa, and the National Policy on Environment in Zambia).

The ESPs also sought to support greater country ownership and recognition of the environ-
mental agenda but faced challenges in terms of national leadership®®. The degree of com-
mitment to the environment across different arms of government has been varied, and often
the lead environmental agency or ministry has been weak, either politically or in terms of
capacity or both. In Egypt, initially the EEAA was weak politically as a new agency from
1994, but received greater high-level commitment in 2002 with new Presidential Direc-
tives. The EEAA also grew substantially in terms of capacity over the period. In Zambia, the
original Ministry of Environment and Natural Resources (MENR) and the Environment
Council of Zambia (ECZ) were constrained by insufficient financial support, while other
larger ministries enjoyed greater support”. Attention to the environment has increased in
Tanzania, as signalled by the Presidential Initiative termed the National Strategy for Urgent
Action on Land Degradation and Water Catchments, although the subsequent implementa-
tion of this particular initiative fell short of the initial expectations®, and also raised human
rights concerns because of the powers for forced removal of people in protected vulnerable
catchments®'.

Importantly, the government offices responsible for coordination of environmental affairs
(such as the Minister of State for Environmental Affairs (MSEA) in Egypt and the VPO

in Tanzania) have been less resourced and staffed than other key environmental manage-
ment agencies such as the Forestry Department in Tanzania or the Wildlife Authority in
Zambia, as well as other bigger-spending ministries such as transport, health and education.
Leadership has been affected too by the often high turnover of top management*. Building
ownership is also challenging for programmes supporting environmental processes at local
government level — where capacity is more stretched and where the environment often takes
a lower priority than other sectors, or where the parent ministry (such as PMO-RALG in
Tanzania) has been relatively weak®. It has not been easy to find solutions to the problems
of deeper ownership and high-level leadership for the environmental agenda. The evidence

37) Several points were raised in the Evaluation’s synthesis workshop in Nairobi in May 2010 on this issue. One com-
mentator from Zambia remarked that Danida through its funding influence and active staff engagement remained
the decision maker and that Government as a result felt sidelined. Danida staff also commented that while in
Tanzania a sound framework and a steering committee were in place, there was an absence of Government leader-
ship. From South Africa, the view was given that leadership was stronger because of the careful choice of steering
committee members.

38) See M. Linddal & S. Mutimba, Lessons Learned for EPS, Final Draft, May 2010.

39)  ESP Programme document, Danida, 1999.

40) Budget Support, Aid Instruments and the Environment, The Country Context, Tanzania Country Case Study,
by C. Luttrell and I. Pantaleo, ODI and ESRE, 2008.

41) ESRF (2008) and the Final Appraisal Report, ESPS, Danida (2006). Danida report that other cases (for example
in Kenya) have occurred and while there is high-level attention to such ad hoc crisis, it has proved difficult to
implement an overall framework on these human rights issues.

42) A point noted particularly in the Zambia and Tanzania case study reports for this Evaluation.

43) Noted in the Appraisal of the ESPS in Tanzania, 2006.
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points to a combination of having the right individuals in place in key positions, correctly
chosen steering committee members, an overarching government entity in charge, and
broader advocacy from organs of civil society and the media.

4.4 Long-Term Perspective

In recommending that sector programmes should be designed for 10-20 years, Danida set a
high standard in terms of how long term its commitments should last**. However, none of
the examples studied in the Evaluation reached duration beyond 11 years, so it is perhaps
hard to reach a conclusive judgement. Typically, programmes are set for 4-5 years — a period
that matches the national poverty strategy timeframe and Danida’s planning cycle, even
though the stated development objectives remain ambitious. Other donors have developed
longer-term instruments (such as the UK Department for International Developments
(DFID’s) Development Partnership Agreements that set out a 10 years partnership, some-
times with a rolling multi-year funding commitment). In the absence of such instruments,
the issue is then more about the intention to remain engaged in a sector, something that
may be captured in the Danida country strategy though in the case of Tanzania (2007-11)
there is no statement to this effect. Egypt offers both a best and worst case example. Here,
the ESP ran for seven years. However, quite soon after launch, Danida took the decision

to exit from the sector and from Egypt, which meant no possibility of extending the pro-
gramme and after the redesign in 2005, this left a period of only three years (2006-08) for
implementation.

However, one can also say that Danida has in practice remained involved in certain areas
of the environment through different funding vehicles for an extended period, despite the
pressure to reduce the number of sectors in which it is engaged. The longest engagement
has been in the PFM Component of the ESP in Tanzania, which has endured for 11 years,
if one includes the MEMA and UTUMI projects. In Zambia, too, support in the NRM
sector (wildlife and game management) has lasted from 1998-2008 — though only as a
series of geographically and financially separate projects, rather than as an integrated pro-
gramme.

Where there is weak local capacity, it can be noted that even long-term engagement can
prove an insufficient condition for success, as the experience of the Integrated Coastal Zone
Management in Mozambique reportedly shows from 1996-2005. Only when local institu-
tions were involved and long-term technical assistance was provided did progress occur®.

44)  Danidas SPS Guidelines (1998) states that the “..time perspective for programme cooperation is 10-20 years”.
Danida’s Environmental Strategy (“Strategy for Denmark’s Environmental Assistance to Developing Countries
2004-08”) emphasizes the importance that programme interventions will provide “...a sustained effort over a long
period is necessary to ensure that results became rooted and are disseminated widely”.

45) Denmark’s Development Assistance to Tanzania, 2007-11.

46)  Evaluation of Cooperation between Denmark and Mozambique 1996-2006, Mokoro and Ecorys, September
2008.
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4.5 Coordinated and Harmonized Support

The early ESPs were conceived as Danida sole-funded programmes, and while there was
recognition of other donor activities, reflected in the choice of sector or location, essentially
Danida operated independently from other donors. There are few if any examples of joint
analysis or design work, and the pressure particularly during the identification of projects
for EPSF funding, meant that there was little time to engage other development partners in
design work. With the second generation of ESPs, a greater attempt was made to harmonize
approaches (in the aftermath of the Paris Declaration as discussed in Chapter 3). Thus for
the PFM in Tanzania, even though co-funding was not established, there was a shared un-
derstanding of PFM approaches and an agreement between four partners in terms of which
districts were supported. A SWAp memorandum was signed by donors and Government in
2005 and joint reviews have been held.

The Kenya EPS represents an example of a delegated partnership between Danida and
Swedish International Development Cooperation Agency (Sida), where Danida was man-
aging Sida environmental funds?. The ENRMMP in Zambia and the ESPS in Tanzania
were the first to explicitly seek to develop a basket funding approach. The ENRMMP was
actually already under design by Finland, UNDP and Norway. Danida joined this pro-
gramme, after its own draft ESP was not pursued 